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Foreword
This report contains thirteen contributed papers presented to the Second National
Social Policy Conference held at the University of New South Wales on 3-5 July
1991. The theme of the Conference, Social Policy in Australia: Options for the
1990s forms the title of the report. The Social Policy Research Centre has already
published a volume containing the Plenary Session papers in the SPRC Reports and
Proceedings series and has edited a Special Issue of The Australian Quarterly (No.3,
1991) containing a further selection of contributed papers. Other selected papers
appear in a companion report also published by the Centre.
A major aim of the Social Policy Conference was to bring together a range of
individuals, researchers and practitioners working throughout Australia and New
Zealand on contemporary social policy issues, and to provide a national forum for
the exchange of ideas, information, analysis and results. The Conference is seen by
the Centre as important in the process of raising the profile of debate on social policy
research and analysis, rather than as a platform for the expression of definitive
conclusions or particular points of view. If social policy in Australia is to be taken
as seriously as economic policy issues, there is not only a need for more research,
but also for ~ore critical debate and assessment of the issues raised by tha! research.
This volume is concerned with a range of issues of importance to social policy, both
theoretical and practical, demonstrating the links between the two. Geoff Dow
discusses the nature of social democracy; Trevor Hogan examines notions of social
policy and "citizenship through the works of two British intellectuals; two papers
discuss social justice (Bill' Hampel with reference to the teaching of English as a
second language and Frances Press with reference to children's services); two papers
are concerned with discrimination (V. Dharmananda and, J. Williams in connection
with age while Kerry Carrington examines the operation of racism in a town with an
Aboriginal population); two papers look at the process of policy formation (Miriam
Solomon in the field of mental health and Michael Steer with regard to people with
disabilities). The remaining papers deal with specific programs: Aboriginal
community enterprises (W.S. Arthur); respite care (F. Ehrlich et al.); the HACC
program (lane Halton); policies for homeless youth (M.J. Liddell and CR.
Goddard); and training for non-government sector workers (Julie Nyland).
The papers included in this report address issues at the heart of the contemporary
social policy debate, including the nature of the Welfare State, of policy formation,
and of the relationship between them. From these perspectives, the papers have
much to contribute to the discussion and analysis of social policy options for
Australia over the next decade and beyond.

Peter Saunders
Director
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Introduction

The Aboriginal Employment Development Policy (AEDP) which is the major
current policy dealing with Aboriginal economic programs, divides the Aboriginal
population into two major groupings based on geographic and sodo-economic
criteria, and applies a different set of economic strategies to each. One set of
strategies aims to increase employment rates in the mainstream labour market for
Aborigines who live in urban areas and in residential patterns similar to nonAborigines. The other set of strategies aims to create jobs and increase rates of
employment for Aborigines who live in rural and remote areas in residential
groupings of less than 1000 persons. These groupings are usually referred to
collectively as communities. In the late 1980s, an estimated 47 per cent of the total
Aboriginal population lived in communities in rural and remote areas, and it is the
policy strategies aimed at this section of the population which are dealt with in this
paper.
In the mid 1980s it was thought that the development of enterprises of various kinds

was the appropriate strategy to create jobs in communities in rural and remote areas
(Miller, 1985) and that the appropriate structure for enterprise development was the
community. Approximately half of the resources of current Aboriginal economic
policy is. directed towards 'Community-Based Employment and Enterprise
Strategies' (Australian Government, 1987) with an average annual expenditure of
approximately $54 million being directed specifically towards community-based
enterprises, made up between 1988 and 1991 of the Business Funding Scheme $17
million, plus the Training for Aborigines Program $37 million (Aboriginal and
Torres Strait Islander Commission, 1990; Jarvie, 1990).
When discussing non-Aboriginal community enterprises McLeod (1986) has
suggested that the community as such can be defined as either a geographic region
with a sense of common identity or a community of interest within a locality. In
Aboriginal affairs Young (1981) takes a geographical approach, defining community
1.
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as 'a body of persons in the same locality'. Others have found it more useful to use
terms which describe more concretely the actual residential units that Aborigines in
rural and remote regions live in, such as Aboriginal townships, outstations, pastoral
stations and town camps (A1tman and Dillon, 1986). However, it remains of some
concern that from a policy perspective, the community focus has only defined the
community in population terms and has failed to recognise fundamental problems in
the use of this mechanism to deliver economic programs. For example, Smith (1990)
has comprehensively demonstrated that the 'community' is an extremely loosely
defined tenn in the Aboriginal policy arena; he found some 90 definitions and that
was without penetrating the social science disciplines of anthropology, sociology,
economics, geography, social work, and so on.
What is also of concern is that the community has almost invariably been conflated
in program delivery with the 'incorporated body' (usually an incorporated town
council or association) that is the legal entity established to receive and account for
public funds. Furthermore, this has tended to confuse the issues of enterprise
development with those of community development Thus, the goal of maximising
income normally associated with commercial enterprise has also become confused
with the socialiy oriented goal of employment generation, more commonly
associated with the :phenomenon of the community enterprise.
This paper will consider some of the implications of the current community
approach for economic development and for policy in the 1990s by looking in
particular at the concept of community enterprise and by comparing the way this
concept is applied outside the Aboriginal arena, with its use in current Aboriginal
policy.

2 .The Concept of Community Enterprises
Smith (1990) has indicated the difficulties in attempting to tie down the notion of
community, and similar difficulties apply obviously to the concept of 'community
. enterprise'. Research in the United Kingdom suggests that community enterprises are
driven by several central principles which may summarised as follows:
•

they aim to create permanent jobs (although they may provide community
benefits other than employment) and to become self-sufficient in the long term;

•

they are usually initiated and maintained by the joint efforts of different bodies,
including private companies, as well as by committed groups or individuals;

•

they are, in broad terms, community-controlled;

•

if there is any income or surplus, these are directed to social and community
benefit, rather than private gain (McLeod, 1986: 2).

The 1987 Report of the National Advisory Group on Local Employment Initiatives
(1987) also stressed the commercial self-sufficiency aspect of community enterprises

THE ABORIGINAL COMMUNITY AND COMMUNITY ENTERPRISE

3

(in their tenns: community businesses), pointing out that this differentiated them
from make-work programs. The report stated that these enterprises should operate
without on-going subsidies and should aim to exploit previously untapped niches in
the economic environment. Again, this report noted that the goal of community
businesses should be to generate employment for local people rather than to
maximise profit. A further point made by both Mcl.eod (1986) and the Local
Employment Initiatives report was that such projects require an appropriate
corporate and legal structure if they are to succeed.
Thus, the features of a community enterprise can be summarised as: control by a
collective group working towards a goal of employment rather than income
maximisation; the collective good is given priority over individual gain; projects aim
to be self-sufficient operating without on-going subsidies; and enterprises should
have an appropriate legal structure. Though the employment oriented goal of
community enterprises could be classified as social or socio-economic, the strategy
to achieve this is strictly commercial.

3

The Aboriginal Environment and Community Enterprise

In 1984 the Commonwealth Government initiated a review of Aboriginal
employment and training programs. The resulting Miller Report (1985) made a
number of recommendations to improve the economic status of Aborigines.
Although the report attempted to make the distinction between what it tenned
Aboriginal commercial businesses and community enterprises (Miller, 1985: 303,
320-3), it also warned that this distinction would often remain unclear.
Miller (1985) proposed that the concept of commercial enterprises would be
applicable primarily in urban settings and that these enterprises would aim to make a
profit for the owners who could be sole traders,partnerships or company business
organisations (Miller, 1985: 303). The notion of community enterprises meanwhile
would be applicable in rural towns and remote areas where employment
opportunities were extremely limited. Community enterprises would not be subject
to the same criteria for economic viability as those in the urban environment and
could require on-going subsidies or other fonns of support, though Miller also
indicated that these subsidies may be subject to some type of sunset clause (Miller,
1985: 315, 321, 344, 377).
The rationale for on-going subsidies to community enterprises was that this was
preferable to leaving people without any opportunity to earn a living, and to save
them from being entirely dependent on welfare payments for their income (Miller,
1985: 320). The advantages of being dependent on one fonn of subsidy as opposed
to another was never made clear, and the implication is that it was better for people
to work for a subsidised enterprise than to receive some fonn of welfare payment
without working. Therefore, unlike the fonn of community enterprise noted earlier,
the fonn of enterprise suggested by Miller is a make-work program. However, Miller
also proposed that Aborigines should be also be involved in commercially viable
enterprises, especially in and around rural towns, and that the attempt should be
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made to convert community enterprises into commercially viable enterprises if
conditions allowed (Miller, 1985: 379).
Although the term community appears extensively in the report, Miller also uses
more precise residential terms. Thus, under the broad heading remote communities,
Miller discusses Aboriginal townships, outstations and groups living on pastoral
properties (Miller, 1985: 337-66), and rural communities are described as those to be
found on the fringes of small rural towns which have a predominantly nonAboriginal population, such as at Katherine in the Northern Territory and Bourke in
New South Wales (Miller, 1985: 367-79).
Miller does not detail the forms of legal ownership of community enterprises in
these locations but it is implied that they they would be owned and controlled by
Aboriginal groups or communities, and that that these would determine how any
surplus income generated would be distributed (Miller, 1985: 322, 352). This
procedure is not normal for community enterprises where any surplus income would
be re-invested to create additional employment and it introduces some ambiguity
into this version of community enterprise. In addition, it is not made clear what
problems might be created if surplus income generated from enterprises subsidised
by public funds, is distributed amongst the owners.
As well as recommending the strategy of community enterprises, the Miller Report
discusses the notion that, because of the limitations on creating real jobs in remote
regions and in locations such as outstations, Aboriginal people may wish to consider
carrying out culturally oriented economic activities such as hunting and gathering
(subsistence) and producing artefacts as employment. However, Miller does not
include these activities within the category of community enterprise, though in most
circumstances the marketing of artefacts is arranged on a community basis.
Thus, it appears that only some of the principles of the community enterprises noted
at the outset are included in the strategies put forward by Miller, a significant
difference being that Aboriginal community enterprises would not have to be
financially self-supporting. Miller also makes little mention of the commitment to a
collective goal that would normally typify a community enterprise modeL

4

Current Policy and Aboriginal Community Enterprises

As noted earlier, one part of the AEDP (first phase planned to run to the end of
1992-93), is directed solely towards community-based employment and enterprise
strategies, and as this policy is largely derived from the Miller Report, its programs
reflect Miller's findings and recommendations in many respects.
For instance, within the strategies there is near total control and ownership of all
activities by the community (Australian Government, 1987) and, although there is no
mention of how any surplus income would be distributed, this would presumably be
at the discretion of the community involved (1987: 2).

THE ABORIGINAL COMMUNITY AND COMMUNITY ENTERPRISE

5

Furthermore, the programs of the AEDP make no allowance for private (noncommunity) ownership of enterprises within communities. Miller had suggested that
in some cases individuals might become private contractors and carry out work on
the community or in surrounding industries, but the policy proposes that all of these
contracts be owned by the community (Australian Government, 1987: 5). This is not
to suggest that government policy actively excludes private ownership of enterprises,
only that for those people living in rural and remote regions, the emphasis in the
policy is to support and fund community owned and controlled economic activities.
The AEDP, like the Miller report, is somewhat ambiguous regarding economic
viability. A system of grants and concessionary loans are made available to
communities for enterprises but the guide-lines state that these funds are conditional
on the enterprises being commercially viable in either three or five years, or in the
'short-to-medium term' (Australian Government, 1987: 3). And the Aboriginal and
Torres Strait Islander Act 1990 under which monies are granted stipulates that grants
can only be made for enterprises which can demonstrate future commercial viability
(ATSIC, 1990: 5-6). In other places the policy states that wage subsidies based on
the rates of unemployment benefits of those involved could be paid to community
enterprises on an on-going basis 'where there are few or no real prospects for
developing enterprises to meet all labour costs', but it also says that these subsidies
would be reduced once returns were sufficient to meet all operating costs (ATSIC,
1990: 4). In general, the requirements for economic viability of community
enterprises are unclear.
Again in a similar fashion to the Miller report, the programs of the AEDP suggest
that as well as being involved in community enterprises, some communities may
wish to carry out non-commercial and traditional forms of work. This suggestion is
also somewhat ambiguous as it is stated that these activities can include subsistence
or artefact production, which are traditionally based, as well as retailing, and local
transport, which are not. The AEDP proposes that these activities and indeed other
community based development projects could be subsidised by paying for the wages
of those involved through the Community Development Employment Projects
scheme (ATSIC, 1990: 8).
In summary, the AEDP's broad strategies generally mirror the recommendations in
the Miller report, and include some of the features of community enterprises noted
earlier, but exclude others. The AEDP perpetuates some of the ambiguities in the
Miller report, and some of its programs introduces additional uncertainties regarding
the subsidisation of community enterprises. However, in the main the policy requires
that community enterprises have to be commercially self-supporting and operate
independent of subsidies, whereas Miller tended more to the view that they need not
be commercially self-supporting. The general ambiguity in this issue of subsidisation
points to a continuing problem in the policy of funding for Aboriginal enterprises in
remote regions. On the one hand, there is some recognition that opportunities for
economic development in remote regions are limited but on the other hand, there are
political difficulties with providing open-ended subsidies to these regions using
public monies.

6
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The Effectiveness of Policy and Community Enterprises

The Aboriginal and Torres Strait Islander Commission (ATSIC) provides enterprise
loans to Aboriginal and Torres Strait Islanders persons and loans and/or grants to
Aboriginal and Torres Strait Islander corporations under the Business Funding
Scheme (BFS). In 1988-89, within the fonner Aboriginal Development Commission,
there was a decided weighting in favour of communities, with 76.9 per cent of the
funds released (or $17.3 million) going to community-based projects (ATSIC, 1990:
16).
Generally speaking, enterprises funded this way have not been successful. Loans
have not been repaid; few jobs have been created; and the costs per pennanent job
created have been far in excess of budget estimates (ATSIC, 1990; Jarvie, 1990).
The least successful, and the most problematic, of these projects have been the
community-based enterprises (Jarvie, 1990: 3,). On the other hand, it appears that the
criteria for measuring success was based on enterprises being commercially viable,
and as we have seen, although commercial viability appears in line with the current
policy, it was not what Miller had intended for community enterprises.
Some of the reasons given for the failure of enterprises included poor administration
of the funding program itself, and the inadequate business skills of the recipients of
the funds. In some cases the potential of the projects was not properly assessed
before funding was released, and the necessary after-care systems were were not put
in place (ATSIC, 1990; Jarvie, 1990).
On the other hand, failure of enterprises at a community level may also be attributed
to uncertainty over the desired goals. As noted earlier, the community structure often
receives funding for the provision of some local government functions such as water
and power, the maintenance of public housing and garbage collection. These public
sector functions are usually looked after by an elected community council and/or a
community project officer. When the community structure is also used for enterprise
development there is a very real risk of confusing the task of supplying public
services with the aims of a community enterprise. Although it can be argued that
both activities should be run as efficiently as possible, the methods to maximise
profits in an enterprise would differ from those used to provide public services.
There is a case to be made for keeping these differing functions, and the structures to
deal with them, separate (Jarvie, 1990: 8).
However, Jarvie also considered that low or variable levels of community support
was also a contributing factor in the failure of community-based enterprise projects,
and as already indicated, one of the central preconditions for successful community
enterprises is a strong commitment from those involved. The fact that a lack of
community support is put forward as a reason for enterprise failure indicates that
such support was expected. However, nowhere in the policy documents is the issue
of community support raised as a pre-condition for funding and it seems that this
precondition is assumed to exist.
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That there should be such an assumption is somewhat surprising given the evidence
to show that Aboriginal communities, especially the larger ones referred to by Miller
as townships, are not homogeneous but are composed of different language and
kinship groups, often with differing interests in land, and in which factional disputes
are the norm.
We should remember that many of these larger communities were formerly missions
and government settlements and so are populated by people originally brought
together by the government or religious bodies primarily for administrative
purposes. In the 1970s these settlements and missions were redefined as Aboriginal
communities (Aboriginal townships, outstations, pastoral stations, town camps and
so on) and with the radical policies of the 1970s were funded to provide their
residents with some local government services and also to be the focus for the
provision of welfare payments (Peterson, 1985). Therefore, it should not be
surprising that the residents of remote communities do not always share common
goals regarding community-based enterprises and that community ethos in
Aboriginal communities, rather than being strong, is in fact relatively weak (Ellanna
et aI., 1988: 33).
The above situation highlights an unstated tension that is rarely admitted in the
Aboriginal affairs policy context. Behind the communal and benign facade of
Aboriginal communities is a high degree of factionalism and tension to distribute
public and other resources to particular interest groups, with local land owners (in
either a statutory or non-statutory sense) frequently having considerable leverage in
local decision making and resource distribution. It is somewhat paradoxical that
policy makers who are at times cynical about the supposed romanticism of social .
scientists use a very loose term 'the community' totally uncritically in the delivery of
many important programs.
On the other hand, Aboriginal groups and communities do and can act collectively in
the pursuit of common goals, and the organisation of ceremonial activities is a good
example of this, although it must be stressed that there are substantial differences
between organising ceremonial events and running commercial businesses. Groups
will also pool some of their income to pay for common items of expenditure, such as
electricity or water charges. However, this usually requires careful and strict
management and works best in fairly small groupings where common aims can be
easily identified. Because these smaller groups are often extended families, the
commitment is not necessarily to the wider community but to close kin.
There is also evidence that, because of their apparently greater commitment to
projects, families and small Aboriginal legally incorporated groups are more
successful in enterprises than larger community groups (Stanley, 1989; Arthur, 1990;
Ellanna et aI., 1989). This raises the possibility that the community structure and the
redistribution of benefits across the wider community do not provide the necessary
incentives for those involved in enterprises (Altman, 1987). As a consequence, there
have been suggestions that the funding focus should be shifted from community
enterprises to individuals, families and small groups where the incentive may be
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greater and the chances of success increased. Of course such a move does not accord
with the principles of community enterprise which are to further the common good
rather than individual gain, and would instead encourage the formation of a
potentially wealthy entrepreneurial sub-group with the backing of public funds.

6

Some Policy Dilemmas for the 1990s

Although limited data are available (ATSIC, 1990), Aboriginal enterprises appear to
be performing very poorly, with those at the community level performing worst of
all (Jarvie, 1990). This failure may be due to a number of reasons. Small businesses
have high failure rates under any circumstances (Williams, 1986) and Aboriginal
community enterprises have to surmount additional obstacles. For example, the
funding programs are complicated and poorly managed, the client group is unskilled
and, most importantly, the rural and remote environment, where most communities
are located, is economically undeveloped and will probably always be so (Altman,
1990).
However, it is possible that another factor affecting success is that it is unclear what
actually constitutes success, or put another way, it is not clear what the policy goals
of the community enterprise strategy are. In some respects this may be because the
AEDP attempts to be flexible so as to cover a broad range of situations (see
Australian Government, 1987), but this may have resulted in mixing programs and
aims so that it is unclear what programs are intended to do, and made it difficult to
clarify the desired aims.
For example, it is unclear whether community-based enterprises are primarily for the
purpose of generating employment where there is none; or whether they are to
generate surplus income, and, whether they can or should be subsidised in some way
on an on-going bases. As noted at the outset non-Aboriginal community enterprises
are intended to operate without a subsidy, but also have the aim of generating
employment for the community, not income for the owners. An enterprise which
operates with a subsidy is receiving protection from the vagaries of the market and is
not a community enterprise in the accepted sense of the term.
It is important to clarify policy and program aims to determine the appropriate
enterprise structure. Thus, if the aim is the generation of employment for the whole
community, which is basically a socia-economic goal, then community ownership
may be appropriate. If, on the other hand, the aim is to maximise income for the
owners, then it is likely that enterprises should be owned by individuals, family
groups, or organisations based on family ties (see Arthur, 1990; Ellanna et aI., 1988;
Stanley, 1989) though this latter course of action will run the risk of creating greater
community income differentials in communities.
It has been argued that there is little community cohesion in Aboriginal communities
(Ellanna et aI., 1988). If the goals of community enterprise are to be largely social
and the benefits are to be spread across the community, then a substantial amount of
work remains to be done to generate civic awareness in communities. How this
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would occur is not clear but suffice to say that creating civic awareness is not
normally the role of economic programs. A feature of policy, and one that has
probably contributed to the failure of community enterprises, is the apparent
assumption that community cohesion and commitment is a given for Aboriginal
residential groupings. Looked at another way, it can be argued that at the moment
policy is attempting to foster community commitment (and community
development) through the agency of community enterprises. This is precisely
contrary to the procedure normally adopted for community enterprises. That is to say
community enterprises usually start from the premise of high community
commitment.
The enclave nature of Aboriginal communities in rural and remote areas, and their
substantial dependence on various forms of government funding is well known
(Altman and Dillon, 1986; Beckett, 1987). Although both the Miller Report and
current policy appear ambiguous as to the degree and form of subsidisation that
should be provided to community enterprises, any level of subsidy will perpetuate
the enclave nature of communities. Government subsidies to industries and to
regions of the country is common in the non-Aboriginal area (Altman and Taylor,
1989: 23; Miller, 1985: 320) but these subsidies do not generally go to communitycontrolled enterprises. It would seem that major policy decisions for the 1990s will
be whether to continue to focus on the community as the body to deliver economic
policy, or rather to target individuals and families. And, associated with this will be
the extent to which economic activities at a community level will be subsidised. A
dilemma for policy will be whether to continue to treat communities as closed
economic enclaves, or whether to open them up to the market and all that such a
move may entaiL This dilemma is especially acute in remote regions where the
market is, and probably always will be, extremely undeveloped and where therefore
there are few economic opportunities for residents of communities.
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The Death of Mark Quayle: Racial
Hatred, Medical Services and Law
Enforcement in a Rural White
Community
Kerry Carrington 1
Health Services Management
University of New South Wales
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Background

On the morning of the 24th June 1987, 23 year old Mark Quayle was found hanging
in the Wilcannia police cells. Only six and a half hours previously, just before 2.10
a.m., his brother Greg and cousin 'Dumbo', had taken Mark to the Wilcannia and
District Hospital seeking medical treatment. They told the sister on duty that Mark
was seeing and hearing things and that he was 'in the dings' (experiencing alcohol
withdrawal). It was about 2.12 a.m. when Greg and 'Dumbo' left with the impression
that Mark had been admitted to hospital for the night.
Before attending to any routine delivery of medical treatment, such as recording the
patient's observations or seeking details about the patient's medical history, the nurse
on duty left with the ward assistant, to make Mark Quayle a cup of coffee. Mark
wandered down to the river and returned with a log 'to boil the billy for coffee'.
During his brief absence, the nurse phoned the local police fearing that Mark had
'absconded' (Heathcote, Statement, 26.6.87: 1) and might walk into the river
(Heathcote, Statement, 26.6.87: 2). It was 2.15 a.m. when Constable Morris received
this phone call from the nurse (Morris, Statement, N/6/3: 143; Heathcote, Statement
26.6.87). Just three minutes had elapsed since Mark's relatives had left. Upon Mark's
return the nurse rang the police to say they were no longer needed, but two
Constables were already on their way. At about 2.17 a.m. she then rang the Matron
to inform her of the 'current problem' (Heathcote, Statement, 26.6.87: 2).
By 2.20 a.m. two Police Constables had arrived placing Mark in the back of a police
van outside the hospital where he remained while the nurse rang the Royal Flying
Doctor Service. The situation was explained to the doctor in the following terms:
'The police are here and got him in the paddy wagon. He'll probably spend the night
1.

The constructive comments and analytical insights of Andrew Lattice, Anthropology Dept,
Sydney University on drafts of this article are gratefully acknowledged.
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in the police station. And just leave him as he is, is that alright?'. The doctor
responded 'Ime' but suggested that she do his sugar and wish him well before he
heads off to the police station (Transcript of taped conversation, N/6/96).
At the police station, although not charged with any offence, Mark Quayle was
processed like any other detainee. His records were checked for outstanding
warrants, his personal items were removed and so on (Morris, Statement 28/8/87).
By 2.55 a.m. Mark was being unlawfully detained in a police cell. The lock-up
keeper left shortly afterwards, turning off the lights as he went. On the balance of all
accounts, including those of the police officers and the nursing staff, both the
Coroner and the Royal Commissioner were satisfied that Mark was not intoxicated,
nor that he was threatening or in any way abusive. He was vague and disoriented.
He was suffering from delirium tremens (DTs) which has a 5 to 15 per cent mortality
rate.
The routine treatment of patients suffering from the DTs is to administer the drug
. hemineurin, colloquially know as 'footballs' (Gerald Quayle Statement, N/6/21,
paras 2-6). Mark had previously been treated with hemineurin at the Wilcannia
hospital. This time he was not so lucky. By 8.30 he was dead, another Aboriginal
death in custody. Hal Wootten, the Royal Commissioner inquiring into the death ·of
Mark Quayle had concluded:
While no other person intended or took part in his (Mark
Quayle) death, it resulted from shocking and callous disregard
for his welfare on the part of a hospital sister, a doctor of the
Royal Flying Doctor Service and two police officers. I find it
impossible to believe that so many experienced people could
have been so reckless in the care of a seriously ill person
dependent on them, were it not for the dehumanised stereotype
of Aboriginals so common in Australia and in small towns of
western New South Wales in particular. In that stereotype a
police cell is a natural and proper place for an Aboriginal.
(Wootten, 1991:4-5)
The conduct of the nurse and the doctor involved in the incidents described above
has been referred to and dealt with by the relevant professional bodies. As a
consequence, the nurse was de-registered by the Nurses' Registration Board for the
period of one year. Backed by the Nurses AssoCiation (NSW), a successful appeal to
the District Court recently overturned this decision of the Board. The doctor
involved was reprimanded by the NSW Medical Tribunal for his role in the whole
affair and was ordered to undergo counselling. But the two police officers, who in
illegally detaining Mark Quayle broke forty-two Police Instructions (Wootten, 1991)
have not been censured, nor held in any way accountable for the incident. The Royal
Commission into Aboriginal Deaths in Custody has recommended that the
Commissioner of Police take disciplinary action against the two police officers and
that neither officer should be 'placed in any position where he is required to have
significant contact with Aboriginal people' (Wootten, 1991: 12).
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However, no action has yet been taken against the police officers, nor does any look
likely. That one of these police officers was given the responsibility for conducting
the Internal Police Investigation into the death, which cleared himself of any
responsibility, is abhorrent, but not surprising. It is no surprise that the structures of
complicity in white society turn an institutional blind eye to the terror to which
Aborigines are made subject.

2

Introduction

The tragic death of Mark Quayle has been investigated by a Coronial Inquest, an
Internal Police Investigation, the Royal Commission into Aboriginal Deaths in
Custody and the Complaints Unit of the New South Wales (NSW) Department of
Health. My impression from reading the documents produced by these various
inquiries is that although the stated focus of investigation is to discover what
happened and to uncover any foul play, if it occurred, this objective is not possible
given the tampering, fabrication and destruction of evidence that goes on well before
any inquiry is launched. Such inquiries do not discover the truth (given that there is
no 'truth' to be discovered) but rather construct an authoritative account and not
necessarily an actual account of what happened (see Wearing, 1991). The process
therefore involves closure as much as discovery.
More commonly than not the response of state agencies to the exposure of violence,
ineptitude, injustice and corruption within it is to define it as an aberration, a scandal
or as over-zealous behaviour on the part of its employees. The structural problems of
the criminal justice system, for example, are often written off as the expressions of
inept or corrupt personalities within the police force. thus allowing the systematic
injustices to continue (see Hogg, 1991). At one level, judicial inquiries can therefore
be criticised for simply operating to contain and individualise challenges to the legal
system. They tend to rely on a naive faith in the reliability of forensic science and
the integrity of police evidence and witnesses, a reliance increasingly being brought
into question by repeated and demonstrative miscarriages.of justice in Australia (e.g.
the Chamberlain, McLeod-Lindsay and Anderson cases and the Harry Blackburn
fiasco (Carrington et aI., 1991).
I am not concerned with how Mark Quayle died or with apportioning blame to
individual actors. What I find so horrifying about the death of Mark Quayle is not
necessarily the conduct of those. whom the Royal Commissioner sees as largely
responsible for the death, but that such conduct is normal in Wilcannia and appears
to be widespread throughout the State. Hence my real concern is with analysing how
daily encounters of horror are normalised as an everyday feature of hospital routine
and cultural life in towns like Wilcannia and how the local Aboriginal population are
made subject to that culture of terror..
The analysis developed here draws substantially on the statements collected by the
various bodies inquiring into the death of Mark Quayle. 2 As documents they
2.

The documents, transcripts and reports of these various findings were subpoenaed by the
Royal Commission Into Aboriginal Deaths In Custody (R.C.LA.D.I.C.). Access to these
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represent a cultural experience through which racial identities and divisions are
constituted. They thus provide an important source for understanding the diffusion
and nonnalisation of race relations in Wilcannia. My argument offers a reading of
these representations of racial division. I am not suggesting that there is only one
possible reading of the documents, but I am suggesting that they are rich with
cultural meaning open to a sociological analysis of the culture of terror and how it
reproduces the sites of white power.

3

The White Gaze of Wilcannia

Wilcannia is a town with a population of around 1000, of whom about 600 are
Aboriginal, in the north west of New South Wales situated on the Darling River.
Prior to white settlement, it was the land of the Paakandji (also referred to as
Bakandji) people. Mark Quayle's mother is a descendant of the Paakandji people
(Amy Quayle, Statement, para 1).
White culture in Wilcannia produces and sustains itself through strategies of
exclusion and differentiation constituted in speech, in space and in the social
ordering and regulation of the town, which define whites as superior to the local
Aboriginal population. The sum effect is the arrangement of arbitrary white
boundaries in discourse, in location, in culture, in employment and in the institutions
servicing the town, namely the Golf Club, the local Chamber of Commerce, small
businesses, the Lions Club, the Local Council, the hotels, the Police Station, the
School, Ambulance Services and the District Hospital. The first section deals with
the way the white gaze works in Wilcannia to secure privileges for white .culture as
the universal nonn of town life. The latter sections deal with several of the most
influential white institutions in Wilcannia, namely the golf club, the law enforcement
agencies and the hospital.
I am happy living in Wilcannia but would leave if the (racial)
problems got too bad because people would be producing guns
and may use them. (Proprietor of Paddle Wheel Fruit Shop,
President of Wilcannia Chamber of Commerce, N/6/92, my
wording)
Similarly, the President of the Lions Club in Wilcannia, and member of the white
community, depicts a distinct division between blacks and whites in the town.
You can't deny that the town is divided. The black and white
communities do tend to operate separately... take the theatre in
town which closed down in 1980. There was sort of an
unwritten and unspoken agreement about segregation. Whites
documents was arranged through Hal Wootten, the Royal Commissioner inquiring into
Aboriginal Deaths in Custody in New South Wales, under the supervision of R.C.I.A.D.I.C.
staff. The references in the text refer to the R.C.I.A.D.I.C. archiving system, and not
necessarily to the page numbers of the originals.
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sat on the right and blacks sat on the left. I remember when we
first came to town in '77 and we sat in the wrong area and
everyone was surprised and told us. (President of the Lions
Club in Wilcannia, Statement, N/6/68, para 11)
The division this statement describes is both physical and ideological and gives some
indication of the deeply entrenched nature of racial division in Wilcannia. It also
gives the impression that the white culture of the town operates autonomously from
the black culture. This is not so. The maintenance of cohesion and identity among
whites depends on them being able to monopolise and reproduce representations not
only of themselves, but of those they seek to distinguish themselves from, the local
Aboriginal people, in the various sites of activity in the town, the school, the streets,
the hospital and so on.
Whites occupy a privileged position as the subjects of the town, while blacks are
constituted in these representations as outcasts, as intruders to the town and as
objects of racial denigration. The testimony of one of the Catholic Sisters working in
the town's pre-school illustrates the point. In it she describes how whites seek to
distinguish themselves from the blacks in the town through the creation of spatial
distance (walking on the other side of the street) and racial differentiation (they
smell, we don't).
People would ask why are you working with them? They
would say things like they smell. People would really walk on
the other side of the street, they didn't seem to like the idea that
we worked with Aborigines. (Catholic sister of the Order of
Sisters of Compassion, St Terese's, Wilcannia, Statement,
N/6/71, para 2)
What is interesting about this statement, apart from its indictment about the extent of
racial hatred in Wilcannia, is the way that whites are represented as the 'people' of
the town. Blacks are juxtaposed as a specified group of others, as the 'Aborigines'.
The 1986 census recorded 52 per cent of the town's population as Aboriginal.
Because of the under recording of Aboriginal people in census data this is likely to
be a conservative estimate of the Aboriginal population. Despite the numerical
significance of Aborigines in Wilcannia, they are represented in local discourse as a
minority group, as the specified other, while whites are privileged as the generic
norm from which to measure the stature and worth of others. Central to this process
is the homogenisation of otherness; the denial of cultural depth and diversity among
the local Aboriginal population. For example:
I find that since the aboriginals (sic) received Equal Rights
their previous good behaviour has changed. (Service Station
Proprietor Wilcannia, Member of the Chamber of Commerce,
Statement N/6/65)
This statement does more than just impose a fictional unity upon the local
Aboriginal population denying them cultural sophistication and diversity. It reduces

16

KERRY CARRINGTON

them to 'uncivil' or 'animal like' 'prehuman' status. The statement achieves this by
implying that Aborigines do not know how to cope with liberty or equality. It
suggests that elevating Aborigines (at least formally) to the status of white people
has failed because they lack the responsibility to be able to use it effectively. The
ultimate implication is that Aborigines are uncivilised. What remains
unacknowledged in this statement is that it is the white gaze which constructs
Aborigines in this way. Let me explain how.
Through a process of crude reductionism, 'the Aboriginals' (generally spelt with a
small a) are constructed in white discourse as 'unruly', 'disrespectful', 'smelly',
'lazy', 'drunken', 'bad' and so on. Take, for example, the statement below of a local
proprietor in which the economic problems of running a small business in Wilcannia
are attributed to a fictional unity of 'the Aboriginals' (with a small a). In this
statement economics, the new language of morality, takes on a moral dimension in
measuring not only worth and value to the town, but in quantifying a social menace.
Through the moral lens of economic value 'the aboriginals' (sic) are constructed not
only as 'valueless' but as obstacles to the achievement of the Australian dream, the
right to prosperity through thrift and hard work.
We have found that it is increasely (sic) more difficult to run
the business due to the behaviour and activities of the
aboriginals (sic) of the community. I have been informed that
the value of the business has dropped considerably and will
drop even further. This is because of the aboriginals (sic).
(Proprietor of Wilcannia Motel, Member of the Wilcannia
Chamber of Commerce, N/6/93)
Through the invocation of a cultural homogeneity, the white gaze creates a number
of powerful mythologies about the local Aboriginal community: that they are unruly,
disrespectful, troublesome and so on. This is not to deny the existence of a healthy
culture of resistance among the local Aboriginal to the intrusions of white authority
which may sometimes take on the appearance of 'disrespect' and 'unruliness' (see
Cowlishaw, 1988). The point is that white culture, the unseen norm by which status
is measured in the town, is rendered invisible. Black culture is the seen as the
problem. It is in this way that race relations in the town can be represented as
problems internal to the Aboriginal community. The white community, its
institutions, agencies and cultural practices are conveniently removed from review
and revision. The white gaze thus effectively hides the culpability of the local white
culture in producing and normalising relations of racial horror and hatred. The white
gaze makes visible the problems of the other, while hiding its own agency in
producing these problems. The following analysis attempts to make seen what is so
often rendered invisible in white discourse. It explores the culture of white society,
and the sites and languages through which it marks itself off as superior and subjects
Aboriginal people to injustice, fear and terror.
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The White Institutions of Wilcannia

4.1 The Golf Club
The Wilcannia Golf Club is a site where whites regularly congregate in cultural
exchange. It was identified in the statements taken for the Royal Commission as a
venue for building social cohesion among white public servants. One of the police
officers involved in the illegal detention of Mark Quayle, for example, told the
Royal Commission that he had previously had social exchanges with Sister Sophia
Heathcote at the Golf Club. It is through such cultural exchanges that new white
public servants to the town come to identify with the local white community and
take on board the ideological representations of the white gaze.
The welcoming barbecue held at the golf club for the Sergeant transferred to
Wilcannia soon after the death of Mark Quayle (Cummings, Statement, N/6/92)
illustrates the point. A local proprietor gave evidence to the Royal Commission that
'Members of the Chamber of Commerce informed him at the barbecue of what they
expected of the Police. Sergeant Steers has achieved excellent results since he has
been here' (Cummings, Statement, N/6/92). The arrest rate of Aboriginal people in
fact doubled after the appointment of this Sergeant to the town (see Section 4.3).
Given the high turnover of white public servants in Wilcannia, the Golf Club's
function as a white cultural institution is crucial to the maintenance of a white
monopoly over representation in everyday local discourse. The club operates as a
site for reproducing white representations of daily life in the town, as well as a site
for inculcating new public servants. That the golf club fulfils such an important role
in the transmission of white mores to new corners to the town is something which
members of the local Aboriginal community only too clearly recognise. Gloria King,
a member of the local Aboriginal community and Director of the pre-school, put it
this way:
When they (teachers) get here some of them seem to pick up a
bit of understanding, but a lot of them are taken over by the
white social scene in Wilcannia. After that their attitude seems
to change - they should have burnt the Wilcannia Golf Club
down years ago. As a result I don't think that at the Central
School the kids are getting the education they should. (Gloria
King, Statement, N/6/64, para 19)
4.2 The Hospital
Mark Quayle, like nine of his ten siblings, was born in Wilcannia and District
Hospital (Amy Quayle, Statement, para 14). Hospital records indicate that from birth
until September 1984, Mark was admitted or treated by the Wilcannia and District
Hospital on at least 32 occasions. The extent and incidence of illness experienced by
Mark Quayle in short lifetime is common among Aboriginal people.
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Beginning with the 1976 Inquiry into Poverty in Australia, report after report has
documented the enormous disparity between the health standards of Aboriginal and
non-Aboriginal populations 3 . Life expectancy for Aboriginal males is currently
somewhere between 49 and 56 years and for Aboriginal women between 59 and 63
years (Davis and George, 1988: 84, Table 3.3). This compares unfavourably with an
Australian average of 78.7 years for women and 72.1 years for men (Davis and
George, 1988: 84, Table 3.3). Infant mortality-rates for the Aboriginal population are
52 per 1000 live births compared with an Australian average of 12 per 1000 live
births (Davis and George, 1988: 84). Aboriginal mortality rates in NSW are four
times that of the NSW population4 • The most recent report on the state of Aboriginal
Health in NSW concluded that:
There continues to exist, a public record that recounts the level
of human suffering endured by Aboriginal people and that is,
it's health status. Today still, Aboriginal men and women die at
ages far less than that of the white community. (NSW Task
Force on Aboriginal Health, 1991: iii)5.
It is no surprise then that the health status of the Aboriginal population in the Orana
Region (north west) is relatively poor compared to the general population (Health
Dept File, N/6/6, annexure 4: 1). An internal Health Department document made the
following criticisms of the provision of medical services in Wilcannia.
In certain areas with significant Aboriginal populations, such as Wilcannia, there are
no resident Medical Practitioners. The lack of in-situ medical services place the local
community, particularly the Aboriginal population, at great disadvantage.
Considering their lower health status and high prevalence of life-style related
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of Health to the Health Department, 17/11/87, The Department of Health File N/6/6,
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disorders, there is a great need for continuing and holistic care. In Wilcannia medical
care provided by the Royal Flying Doctor Service is at best patchy and
discontinuous. A community medical and health service is incomplete without a
medical practitioner as team leader (,Extension of Aboriginal Controlled Medical
Services to Wilcannia', Health Department File, N/6/6, Annexure 8).
The Coroner inquiring into the death of Mark Quayle was critical of the failings of
the Department of Health in discharging its responsibility to provide the residents of
Wilcannia with adequate health facilities (Coroner's Report, 1988:770'-1). Wilcannia
has a hospital which services the town and the surrounding districts, but it has no
resident doctor. A doctor from the Royal Flying Doctor Service runs a clinic in the
town three times a week. Thus, if a medical emergency arises at any other time, a
doctor has to be flown in, costing valuable time and money and could mean the
difference between life or death in an emergency situation (Coroner's Report, 1988:
771).
Since Mark Quayle's death there have been efforts, although ultimately unsuccessful,
to secure the services of a resident doctor. Since then also, Aboriginal residents have
voiced their complaints about the services provided by the Wilcannia hospital at; at
least, two official forums: to the Ministerial Advisory Committee on Aboriginal
Health which consulted with community members in Wilcannia on the 18
November, 1987 and to the Public Discussion on Health convened by the Royal
Commission Into Aboriginal Deaths in Custody on 2 February, 1989. When the
Ministerial Committee met with Aboriginal representatives from Wilcannia the
. following complaints about hospital services were documented:
that the hospital often and frequently accused Koorie mothers
of neglect when they presented their children for treatment;
that hospital staff wrongly accused Koories of taking their
children up to the hospital so they could go and get drunk;
that when Koories seek medical treatment from the hospital it
is too confidently assumed they are drunk and simply given
panadol or mylanta;
that after being unfairly refused medical treatment some
Koories are understandably reluctant to ever go back to the
hospital. (Notes of the Wilcannia Consultation, 20/11/87,
N/6/6, appendix 'E': 3)
During the public discussions on health, the Royal Commission was informed of a
number of additional problems encountered by Aboriginal people seeking treatment
from the hospital. Aboriginal women present at the public discussion complained in
length and detail about the quality of the nursing at the Wilcannia Hospital (Public
Discussion - Health, TP: 160-73). One woman complained of being sent away from
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the hospital while miscarrying (TP: 167 and 171), another about being treated like
sheep (TP: 171) and like shit (TP: 169). A former Aboriginal health worker told the
forum:
I don't know where they (nurses) get it from but they just pick
up a bad attitude towards Aboriginal people. I've seen it time
and time again and I've heard about it a number of times.
(Public Discussion - Health, TP: 164)
What this situation stresses is the responsibility that nurse education and training has
in sensitising nurses and other health care workers to the specific needs of
Aboriginal patients (Stacy, 1978). In particular, nurses need to be aware of the
culturally specific reasons why family members should be encouraged to stay with
Aboriginal patients (see Reid and Dhamarrandji, 1978: 27-32) and not sent home as
were Mark Quayle's relatives.
The lack of Aboriginal professionals working in the hospital was repeatedly
identified by both white and Aboriginal residents present before the Royal
Commission as a major problem (Public Discussion - Health, TP: 188-94). During
the discussion most agreed it would be better for more Aboriginal people to be
employed as trained staff at the hospital (Public Discussion- Health 2/2/89)6.
However, the information provided by the Chief Executive Officer (CEO) and the
Matron, to the Royal Commission suggests that Aboriginal people have been and
continue to be, employed in temporary, unskilled positions at the Wilcannia
Hospital. The CEO explained that the hospital currently employed about ten
Aboriginal and sixteen non-Aboriginal staff in the following positions:
Aboriginal staff include a receptionist, laundrywoman,
kitchenmaid, two cleaners, two wardsmaids, a maintenance
man and some temporaries. (Statement, N/2/28, para 18)
The under-employment of Aboriginal people in routine manual jobs is partly an
outcome of the inadequate schooling available to Aboriginal children in Wilcannia
which the Director of the pre-school complained about in her statement to the Royal
Commission. But the concentration of Aboriginal people employed at the hospital in
unskilled jobs also reflects the recruitment practices of the institution, despite claims
by the CEO that 'Ours is not a racist institution. People are employed on their
ability. Racism is not an issue here' (Statement, N/6/28, para 18: 6). The matron also
claimed that 'There is no discrimination in the employment of staff at Wilcannia
Hospital' (Statement, N/6/27, para 5). She then went on to explain that during 1974
6.

Indeed one of the solutions to the high labour turnover among nursing staff at the hospital
might be to sponsor local Aboriginal youth (male and female) to undertake Nursing Diploma
courses. However, the change in nurse education from hospital based apprenticeships to
college based Nursing Diplomas has made it difficult for Aboriginal people to become
trained nurses because it requires them to leave home and to have completed their high
school certificate (TP: 94). It seems that distance education courses, like the ones offered by
Cumberland College of Health Sciences, are the only feasible option.
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and 1976 six Aboriginal girls from the community were employed as wardsmaids,
but that 'most of girls taken on became pregnant and left' (N/6/27, para 5).
One attempt sixteen years ago to employ six Aboriginal girls as wardsmaids, in my
view, does not demonstrate any real commitment to an affirmative action policy, or
to ameliorating racial discrimination in employment. Nor is there evidence of any
attempt to allow for the cultural differences and educational disadvantages
encountered by local Aboriginal people in the hospital's recruitment strategies. The
kind of undeclared racism, Cowlishaw (1990) outlines, is clearly operating here.
Practices which support racism are more commonly associated
with the denial of racist beliefs than with the expression of
racial hostility because essentialising racial categories are
invoked and reproduced in various bureaucratic and
institutional forums, even when the stated intention is to
ameliorate racial inequality. (Cowlishaw, 1990: 49)

The Politics of the Hospital Board
At the time of Mark Quayle's death, eight of the nine members of the Hospital Board
were non-Aboriginal (N/6/66, para 4). It is clear from the list of board members
identified in the statements before the Commission that most are proprietors of one
kind or another, with financial interests vested in the town and its rural economy
(Davies, Statement, N/6/66, para 4). Hence the constituency of the board, like every
other influential institution in the town, represents the white business community and
does not adequately reflect the large number of white public servants or the larger
number of Aboriginal people in the community.
Historically most of the members of the Wilcannia hospital board have been nonAboriginal. Gloria King was one of the first three Aboriginal people to be appointed
to the Board in 1980 (Gloria King, Statement, N/6/64, para 4). She stated that she
had been a member of the board for nine years and that she felt isolated when she
attended the board meetings (Public Discussion Health, TP: 174). She said she
would like to see a couple more Aboriginal members on the board (Public
Discussion - Health: 175).
After the death of Mark Quayle, another Aboriginal person was appointed by the
Minister for Health as a member of the board. However, it seems that this person
never took up the appointment because she left town either before or soon after the
announcement. Those present at the public discussion before the Commission
expressed some reservations about the way that appointment was made (Public
Discussion - Health, TP: 176-8). In the public discussion before the Royal
Commission the view was expressed that appointments to the board were political
appointments made not on the basis of the needs or constituency of the community at
all (Public Discussion - Health, TP: 178). Clearly Aborigines were seen not to be
part of the Wilcannia community.
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The CEO from Wilcannia Hospital told the forum that applications for membership
to the board are placed in order of priority by the hospital board. The applications are
then sent to the local member and also to the regional director of the Department of
Health who provide the Minister with a recommendation. The Minister makes the
actual appointment (Public Discussion - Health, TP: 178). However, there is
considerable political interference in this process (Taylor, 14/2/89, TP: 946-9). A
senior health official admitted under cross- -examination before the Royal
Commission (14/2/89) that of a list of seven members from the Aboriginal
community who volunteered to become members of the Hospital Board after Mark
Quayle's death, two were excluded from the list because of objections from the local
member of parliament (Taylor, TP: 947). Of the five names submitted, the Matron's
advice was sought as to who she thought were articulate members of the Aboriginal
community (Taylor, TP: 947-8). From the list of seven names only two were
unofficially 'endorsed'. That is, only two names appeared before the Minister for
possible recommendation. There was no attempt to seek an opinion from the
Aboriginal community or from Gloria King, the only Aboriginal member on the
hospital board. She claims to have had no knowledge of the list until the day the
Minister announced the new appointment (Public Discussion Health, TP: 177).
Curiously, the Matron denies knowledge of this list or how the Minister came up
with the name he did. She claims that local people never make the decision anyway
(Public Discussion Health, TP: 177-8). The evidence given by a senior health official
to the Royal Commission suggests otherwise: that local white public servants did
indeed exercise a great deal of discretion, however informal, over appointments to
the hospital board.
Over half of those attending the Wilcannia hospital for medical treatment and 74 per
cent of inpatients are Aboriginal (Sefco, Statement, N/6/28, para, 18: 6). Despite
constituting most of the hospital's patient population, it is clearly the case that
Aboriginal residents of Wilcannia have been systematically under-represented on the
Hospital Board. One reason for this is related to the difficulty some Aboriginal
people have with filling in forms. The need to complete a form with details about
employment history, disadvantages Aboriginal people who lack confidence about
writing or lack the literacy skills to complete the form (Public Discussion - Health,
TP: 176). However, the major obstacle to making the hospital board reflect the
constituents of the community, is that that community is racially divided. The
hospital board operates on the white side of the division. It has been colonised as
white territory, tolerating only token Aboriginal representation.
Police Intervention in Patient Management
The removal of Mark Quayle to the police cells was widely understood among the
staff employed at the Wilcannia and District Hospital as nothing particularly
unusual. That is, his removal was understood as fitting a wider pattern of hospital
staff having to regularly send 'troublesome' Aboriginal patients 'down the cells'.
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This representation of Aboriginal patients as troublesome and in need of coercive
intervention, not medical intervention, was circulating around the hospital well
before the night Mark Quayle was sent down the cells.
Ten months prior to the death of Mark Quayle the Chief Executive Officer (CEO) of
the hospital wrote the following letter to the Sergeant at Wilcannia Police Station
requesting police assistance with patient management.
....it has been brought to my attention that the nurses are not
obliged to treat clientele other than in life threatening
emergencies when the client is abusive, drunk or in a way
threatening (sic) towards staff. This is part of the Boards policy
and, thus, we seek your assistance if and when required to
remove such persons off the premises. For your information.
Yours Sincerely (Letter dated 12/8/86)
Senior Constable Morris recalled seeing this letter pinned to the notice board of the
Wilcannia Police Station (T.P. 330.9). He said that on average police would be
called to the hospital once or twice a month to give assistance with troublesome
patients (N/6/3, para 13: 6-7).
The hospital's request for assistance was prompted by a letter to the CEO from the
Nurses Association Representative at Wilcannia Hospital, complaining about abuse
directed towards nursing staff 'mainly in the form of verbal attack and usually by
clientele heavily under the influence of alcohol' (Baker, letter dated 21n/86, N/6/6:
303). In a written statement taken for the Commission, the Nurses Representative
elaborated on his reasons for writing the letter, stating that:
We'd had numerous problems with Aboriginal patients and on
most occasions this involved persons who were drunk. (Baker,
Statement, N/6/82, para 6).
Since historical precedents are being used to justify the events that led to Mark
Quayle's illegal custody, it is important to scrutinise previous episodes of police
intervention in patient management at Wilcannia hospital. Over a twenty month
period (from 4/1/86 to 29/8/87) there were forty requests for police assistance by the
Wilcannia Hospital Staff recorded in the Telephone Message Entries of the
Wilcannia Police Station (N/6/3: 157-71). Half of the requests were to interview
patients (mostly at their behest) who had been victims of violence, predominantly in
relation to domestic violence matters. During this period there were six requests
from hospital staff for police assistance in dealing with 'difficult' or 'troublesome
patients' of one kind or another. On the 18/3/86 police assistance was sought to
convey a 'violent mental patient' to Broken Hill hospital (N/6/3: 167). On 12/1/87
police assistance was sought to restrain a violent and drunk patient till medical
treatment could be given (N/6/3: 161). On two occasions (28/3/87; 19/8/87) police
attended the hospital at the request of staff to remove drunk and abusive outpatients
(N/6/3: 171; N/6/3: 164).
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Table 1: Telephone Message Entries (4/1/86 to 29/8/87) - Wilcannia Police Station
Requests for Police Assistance by Hospital Staff
Reason for Assistance

Number of Requests

To Interview Victims of Violence
To Convey patients either to or from Hospital
To Report Car Accident Victims
To Report Break-ins
To Remove Intoxicated Patients to the cells at Wilcannia Police Station
To Request Police to accompany the Ambulance to the 'mission'
To Restrain a Violent Patient till medication could be given
To Assist with a suicidal patient refusing medical treatment
To Report a Missing Nurse
To SearchlRemove a Patient with Alcohol Withdraw (Mark Quayle)
To report someone peeping in the windows of the nursing quarters
To report someone who keeps ringing the night bell and running away
To report a mother who took her child from the hospital without being discharged
To report a fire in the flats across the road

20
4
2
2
2
2
I
I
I
1
I
1
1
1

_Total Number of Requests for Police Assistance

40

Both outpatients were subsequently removed to the Wilcannia lock-up and detained
as intoxicated persons (D042670 and D027453). On 7/12/86 police were requested
to assist hospital staff with a suicidal patient who was refusing medical treatment
(N/6/3: 170). Of the few patients removed from Wilcannia Hospital over the twenty
month period under review, all were Aboriginal.
On the basis of these entries the Royal Commissioner concluded:
There was no incident which gave any precedent for the
removal and locking up of Mark... The only common factors
with Mark's case was that the patient was Aboriginal and the
hospital wanted to get rid of him. (Wootten, 1991: 31)
While the Coroner concluded:
On the evidence before me I think the incidence of violence
occurring to staff has been exaggerated, but there have
obviously been instances when police intervention prevented
violence occurring. (Coroner's Report, para 5.32: 747).
What is interesting about all this, is that the need to remove troublesome Aboriginal
patients, although a rare occurrence (twice in twenty months), was represented in
hospital discourse as a frequent or normal event. This (mis)representation was then
reproduced, some would suggest rather callously, as an explanation for the illegal
detainment of Mark Quayle on the night he died. The Matron, for example, says:
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I had no reason to be concerned as similar episodes have
occurred in the past... (Matron Crisp, Statement, 17/9/87)
The unique circumstances which led to the removal of Mark Quayle from the
hospital to the lock-up on 24 June, 1987 were widely understood as nothing unusual
despite the fact that it was. By invoking mythologies about Aboriginal patients
generally being 'troublesome', 'drunk' and 'aggressive', sending a patient in need of
urgent medical treatment 'down the cells', is normalised in the corridor conversations
among hospital staff as nothing to be concerned about.
4.3 Law Enforcement Agencies
The police in Wilcannia are called in to deal with the unruly of the Aboriginal
population at school, in the hospital, in the pubs and on the streets. The whites in the
town expect the police to be the moral guardians of an ordered white body. Street
offences, such as offensive behaviour and swearing constitute the single largest
category of charges against Aboriginal people arrested in the town. In its submission
to the Royal Commission, the Western Aboriginal Legal SeIVice (WALS)
documented the alarming extent of arrest and detention of the local Aboriginal
population.
Of those persons detained in Wilcannia during the first half of 1987, 98 per cent
were Aboriginal (Submission to the Royal Commission, Cunneen, 1989: 18). MOst
were detained under the Intoxicated Persons Act. 73 per cent of these detentions
exceeded the 8 hour limit set out by the legislation (Cunneen, 1989: 19). The overall
arrest rate for Aboriginal people in Wilcannia during 1987 was 416 per 1000 (WALS
Submission: 3). This compares with an arrest rate for all persons in N.S.W. of 17.26
per 1000 (WALS Submission: 3). 102 adult offenders and 30 juvenile offenders
were represented by WALS in Wilcannia during 1987, five by way of summons.
Thus 98 adults and 29 juveniles were arrested, and a total·of
122 Aboriginal persons. This figure represents 23.09 per cent
of the total town Aboriginal population. This compares to an
average of 9 per cent of the Orana region. (WALS Submission:
3)

It is in a context, where locking up Aboriginals is a normal, routine, everyday
occurrence, that Mark Quayle was placed in the cells by Constables Morris and
Coombs on the 24 June, 1987.
In statements taken for the Royal Commission, the function of the Police was

identified by Aboriginal and non-Aboriginal residents, as well as by the police, as
partisan, as seIVing the purposes of the local white community, for example:
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There were talks about the town by the business people of
forming a vigilante committee to protect themselves and their
businesses. I thought that there was a need to bind together and
I had a meeting called and the Chamber of Commerce was
formed. The objective of the Chamber of Commerce was to
force the Council and the Police to clean up the Town.
(President Local Chamber of Commerce, Statement, N/6/92)
This passage describes not only the extent of racial hostility in the town, but the
extent to which local white business people are prepared to defend their privileges
and power bases to the point of taking up arms and using violence to defend and
consolidate white racial power. Equally important, however, is that the passage
identifies the police as a white institution, whose function is to serve the interests of
the white business community. It takes for granted that the police are the moral
guardians for the white community whose job is to contain the daily resistances to
white authority from sections of the Aboriginal population.
In his statement to the Royal Commission, the Sergeant of Wilcannia Police Station
acknowledged the negative attitudes the local police have or develop toward the
Aboriginal population:

The Police I have working for me are very good, enthusiastic
and work well with Aborigines. But I know that many police
have or develop a negative attitude to Aborigines. (Steers,
N/6nS, para 15).
The policing of Wilcannia, as represented below by a senior police officer, describes
unashamedly how entry into the town is only on terms acceptable to the white
.
community.
I feel Wilcannia the town it was that whites would associate
together and the Aboriginals the same... I think what it gets
down to is this that police in an Aboriginal Community have to
enforce white law On a black community and that community
feels that such law is not relevant to them. But in my view we
operate under one law and so everyone must abide by that law.
(Senior Constable, Statement N/6/3: 4)
Yet again we see the operation of the white gaze, the representation of white law as
the universal standard from which the conduct of all others will be measured.
Through various forms of crude reductionism, the conduct and resistances of the
Aboriginal community are constructed in the local police culture as 'unruly',
'troublesome', 'disrespectful' and so on. Take for example the following statement of
one of the police officers transferred to Wilcannia soon after Mark Quayle's death:
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When I commenced duties at Wilcannia I established that the
Aboriginal community was unrulely (sic) and showed no
respect for the Police. (Senior Constable Potts, Statement,
N/6n6, para 11)
The crime problem is reduced to an Aboriginal problem and 'crime', mostly public
order offences of a trivial nature (i.e. swearing at police officers), is conveniently
disconnected from the policing strategies which produce it. What is not
acknowledged is the extent to which policing in Wilcannia is really about containing
resistance to the dominant white culture.
After Mark Quayle's death the police strength in Wilcannia was increased from six
to ten (WALS Submission: 39) and most of the police officers previously stationed
at Wilcannia were transferred. Many of the new police officers had Tactical
Response Group training or were previously stationed in areas with large Aboriginal
populations, such as Redfern. Sergeant Steers, who replaced Sergeant Stokes, had
considerable experience of policing in Aboriginal communities (Steer, Statement,
N/6n8, para 1). WALS alleges that at this time there was a crackdown on street
offences in the town. Compared to 1986 and 1987, the 1988 arrest rate had doubled
(WALS Submission: 40-1). The biggest increase occurred in arrests for street/police
offences (W ALS Submission: 42). Thus the law enforcement agencies in Wilcannia
have to shoulder considerable responsibility for creating the kind of situations in
which Aboriginal people, like Mark Quayle, have been and continue to be routinely
detained (legally and illegally) and thus put at greater risk than the non-Aboriginal
population of dying in police custody. The actions of the local police should be made
accountable to the constituents of the community, including the Aboriginal
population and nof just accountable to one powerful section of that community, the
white business community.

5

Mark Quayle . The Forgotten Victim

It is immediately apparent .that the key actors in the death of Mark Quayle are, or
were, members of the white community in Wilcannia. The list includes nurses,
doctors, other hospital staff and board members, public servants, health officials, and
police officers. The question which arises is how their status as members of the local
white community influenced their encounter with, and treatment of, Mark Quayle
and his relatives, on the night he died, and underscored their conduct in the events
which followed.
Dr Torzillo, formerly employed by the Aboriginal Medical Service as a resident
doctor inWilcannia, told the Royal Commission that 'the reality of racial divisions
within New South Wales country towns is such that health staff and police often see
themselves clearly in the "white" camp and relate to Aborigines as if they are an
enemy group rather than as citizens in the town' (Torzillo, Submission, N/6/80).
Certainly key health staff can be seen to have acted this way in response to the death
of Mark Quayle.
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In a telephone conversation to the Complaints Unit of the Department of Health on
the day of Mark Quayle's death, a senior health official, in what the Royal
Commissioner saw as an attempt to obstruct the Complaint Unit's investigation, said
that 'it is dangerous. The whole town is stirred up, the white residents are afraid'
(N/6/6: 257). Thus the reasonable investigation called for by the death of an
Aboriginal patient in highly suspicious circumstances was represented in this
conversation as little more than a nuisance and a threat to the white community.
A brief (dated 15/6/87) requested by the NSW Minister for Health and prepared by a
senior health official contained a number of significant factual inaccuracies. The
briefing relayed to the Minister the false impression that Mark Quayle was 'violent
and abusive' on the night in question, that he was brought to the hospital 'seeking a
carton of alcohol' and that 'he left about 15 minutes later after attempts by the nurse
to restrain him' (N/6/6 and N/6/29Y. The context of Mark Quayle is reversed; the
tragedy is the sudden visibility of a white institution and a white nurse in the public
gaze, not the death of a young Aboriginal man, illegally detained and denied proper
medical treatment; the white community are afraid and not terrifying; Mark Quayle
is the aggressor, not the victim. In these cultural representations the power relations
between the black and white communities of Wilcannia are inverted. The death of
Mark Quayle is filtered through a white gaze which reverses the relations of horror
so as to blame the victim. So much so that Hal Wootten, the Royal Commissioner
inquiring into the circumstances of Mark Quayle's death felt compelled to write:
The death was accompanied by a shocking exhibition of people
trying to exonerate themselves or their colleagues from
responsibility by blaming the victims. Sister Heathcote had
written quite falsely in the hospital records that Mark had been
'aggressive' with the police, and the Regional Director of
Health, who had not seen these records told his Minister that
Mark had become 'violent and abusive' when police arrived. Dr
Ryan propounded a theory that Mark had lucidly taken his life
because he knew it was worthless. Constable Coombs spread
.the cruel and false story that Mark's family was responsible for
the situation by having 'dumped' him at the hospital, a story
embraced senior police officers and others. Instead of offering
sympathy, condolences, and apology and restitution to Mark's
family, the white community largely closed its ranks,
defending the white wrong- doers and blaming the black
community for the wrongs they had suffered...Senior police
sought to exonerate rather than investigate the police officers
involved. The Matron who had known Mark's mother for many

7.

The Ministerial brief outlining the background of the death of Mark Quayle was prepared by
Bob Taylor, the Regional Director Orana Region, Department of Health.
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years said not a word to her, but rallied to the support of Sister
Heathcote, tailoring her evidence accordingly. (Wootten, 1991:
10)

A wider process of ideological inversion has captured the public mind. In this
process Sister Sophia Heathcote has come to be regarded in the popular press
(Sydney Morning Herald, 25/11/89; 12/2/91) as the only victim of this tragic affair
and not Mark Quayle or his family. As journalist Ben Hills put it, defending Sophia
Heathcote against de-registration by the Nurses' Registration Board, 'has become a
cause' (Sydney Morning Herald, 12/2/91). The rallying support of the white
community in Wilcannia and the strong emotional identification from sections of the
white community more generally with Sister Heathcote is interesting. That she
appears· to be the least culpable yet most sternly disciplined of all the parties
involved in the death of Mark Quayle is one obvious reason for the level of public
support for Sister Heathcote. Equally important, however, is that Sister Heathcote's
plight arouses a kind of romantic nostalgia about a past era of nursing. She has
become a modem day metaphor for Florence Nightingale - a nurse in a foreign
country of 'savages' devoted, like a missionary, to redeeming the sick and infirm.
Mark Quayle's mother offers quite a different interpretation of the events of the night
of the 24 June 1987. She says:
My son Mark should have been put into the hospital and cared
for. He should not have been taken away, to the police station
and locked in the cells. They only had to ask my son Greg or
come home and see me and we could have had a member of
our family go up there to help look after him. I don't think they
would have sent a white boy up to the cells, they would have
got his family and looked after him properly. (Amy Quayle,
Statement, para 32)
On the one hand white public servants are the vehicles for the modem forms of state
intervention in Aboriginal communities, what Morris (1989) terms, bureaucratic
custodianship, 'where control is exercised within communities to facilitate
pedagogic interventions' (Morris, 1989: 90). But on the other hand, white public
servants vested with the bureaucratic supervision of Aboriginal communities and
responsibility for their health, schooling and welfare, come into conflict with the
cultural processes of racial exclusion and division operating in towns like Wilcannia
(the white gaze). What is being normalised in this town is not Aborigines into new
forms of modem sociality or whites into a more liberal acceptance of Aboriginal
identity, but new white public servants into a culture of racial terror. This is what
goes on at the golf club, in the corridors of the hospital, down at the police station
and in the pub.
Racial boundaries are so seemingly immutable that on the night of the death of Mark
Quayle the reason given for not seeking the assistance of relatives was that they were
'down the reserve'. The 'reserve' is represented not only as forbidden territory, like
the forbidden fruit, but like a leprosarium. It is constituted in the town's white
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discourse as a place of exclusion, disease, horror and repulsion - a place of exile, a
place where no white man or woman goes - well not without a blue uniform, a baton
and a gun. Like the leper, there is no possibility of redemption - only exclusion
(through confinement on the reserve and entry to white territory only on white
terms) or through incarceration (i.e. by locking up Aboriginals in police cells). The
reserve is so bounded by white territory, by commercial grazing land, town shops,
services and circumscribed by white institutions, hospitals, social security, child
welfare, schools, and law enforcement agencies, that it is made a place of virtual
confinement engulfed by a culture of racial terror. It is difficult to escape the
conclusion that the lives of every Aboriginal in Wilcannia is touched by this fear and
is made subject to such horror.

6

Conclusion

This paper has attempted to make. visible the culpability of the white community for
the death of Mark Quayle. From a sociological perspective every white in Wilcannia
could be regarded in some sense culpable for creating the context in which Mark
died, although some much more consciously than others, by participating in the daily
racial divisions in the town which normalise the mistreatment of Aboriginal people
as natural, justifiable or inevitable. The law enforcement agencies, the hospital board
and Local Chamber of Commerce are the institutions which have to bear particular
responsibility for fuelling and maintaining .racial inequality in the town. The
historical nature of racial division in the town normalises practices based on racism
as daily routine encounters expected between the blacks and whites. Thus a general
lack of concern about the health and well-being of the Aboriginal community in
Wilcannia by whites in their capacity as nursing staff, hospital boards, law
enforcement agencies and doctors, underlies the lack of concern about the
seriousness of a medical condition of an Aboriginal person in the middle of the
night. Mark Quayle was the hapless victim of such deeply entrenched disregard for
Aboriginal well-being. The horrifying spectacle of racial hatred is normal in
Wilcannia - it happens every day.
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An Analysis of Discrimination on the
Ground of Age
V. Dharmananda and J. Williams
Equal Opportunity Commission
Western Australia

1

Introduction

Discrimination on the ground of age has long been a fact of life. Chronological age
has served as a basis for allocating public resources and defining responsibility. As
an indicator of responsibility, it has been pivotal in determining eligibility to vote,
consent to medical treatment and eligibility to obtain contraceptives, such as the pill.
As an indicator of need, it is one of the criteria used to determine eligibility to
pensions and concessions. It is arguably a crude indicator of responsibilities,
vulnerabilities and needs.
Nonetheless, it is a strongly entrenched criterion in areas such as employment, and
the provision of goods and services. An example of direct discrimination on the
ground of age, in the area of employment, is where there are two applicants for the
job, one aged 30 and the other 45, with similar or equivalent qualifications, and the
employer appoints the 30 year old applicant simply because of his or her age. An
example in the area of accommodation is where two applicants wish to rent the same
flat, and one renter is 18 and the other 26. Both have similar incomes, and the
landlord choses the 26 year old, simply because landlord does not wish to have an
irresponsible renter or loud parties on his or her premises.
However regrettable it might be, and however much one might envisage changing
attitudes and regulations in this respect, the fact remains that age plays an often
decisive, and perhaps undue role in society. It restricts the granting of family
allowances; it stipulates entry into education; it delays entry into working life, and
determines the date of permanent withdrawal from the workforce.
Hence, while the primary consideration of this paper are the approaches adopted in
various Australian states regarding discrimination on the ground of age, we also
examine other issues of relevance. Accordingly, there are three themes in this paper.
The first is directly motivated by the hypothesis that economic considerations have
contributed to the resurgence of interest in discrimination on the basis of age,
particularly in relation to compulsory retirement. The proposition is that emerging
trends in demography indicate that the proportion of the ageing and elderly are
growing. This has resulted in a decrease in the proportion of those in the workforce.
The second theme deals with various issue pertinent to discrimination on the basis of
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age from a human rights perspective. Here, some of the major reasons why
discrimination occurs a~ considered, and studies showing the impact of age
discrimination in the area of employment are analysed. The third theme presented is
a critical analysis of the legislative approaches adopted in Australia. In particular,
we examine the amendments made to the South Australian Equal Opportunity Act
(1984); the NSW Anti-Discrimination Act (1977); and the proposed amendments to
the West Australian Equal Opportunity Act (1984).
We acknowledge here the absences in this paper. Firstly, while discrimination on
the basis of age affects both the young and the old, this paper concentrates on such
discrimination as it relates to the ageing and the elderly. Secondly, the significant
gender differentials that impinge upon the experience of the aged are not identified.
Thirdly, in assessing the nature of discrimination as it occurs on the ground of age,
the paper assumes that the ageing and the aged form a homogeneous group, all of
whom are stereotyped in a similar manner, and that the negative characteristics
imputed to some members of the group will be shared by all other members of the
group. Finally, while it is indisputable that discrimination on the basis of age occurs
in various spheres, the primary focus in this paper is on the incidence of age
discrimination and measures of redress in the area of employment.

2

Demographic and Economic Considerations

The resurgence of interest in discrimination on the ground of age is partially
explained by the the ageing of the Australian population. At 30 June 1971, the
median age of the population was 27.5 years, and by 1989 this had risen to 31.9
years. This compares with West Australian figures of 26 years in 1971, and 30.8 at
June 1989.
One of the major issues of concern as the population ages is the changing balance
between various age groups. Much attention has been focused upon the so-called
'dependency ratio'. This is defined as the ratio of the population under 15 and 65
years and older, per hundred to those between the ages of 15 and 64. Changes in the
. age distribution of the population have resulted in the dependency ratio increasing
from 13.25 per cent in 1971 to 16.49 per cent in 1989. Figures for Western Australia
are 11.9 per cent in 1971 to 14.02 per cent in 1989. Consequently as Reid observes:
The ageing of the Australian population may increase pressure
to raise or abolish compulsory retirement age of a concern
about increased social expenditure resulting from the projected
increase in the 'aged dependency ratio', (Reid, 1989: 170)
It has been debated that over the next twenty to thirty years, the economically active
groups (generally taken to comprise of those between 15 to 64) will not be able to
supply a large enough tax base to support the dependent age groups, particularly the
elderly. Although, it is likely that the rise in the aged dependency ratio will be offset
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by a decline in the youth dependency ratio, social spending is still likely to rise,
since state and Commonwealth funding on the aged is roughly twice that on youth
(Kendig and McCallum, 1986: 9).
Thus, knowledge of recent and impending shifts in demographic patterns have
prompted governments to analyse more systematically alternative means of
fmancing pensions, caring for the elderly as well as sustaining the economy.
Commentators such as Kendig and McCallum (1986), Quinn (1988), as well as the
futernational Labour Organisation have explored the potential implications of the
changing structure of the population. Some have identified means of making better
use of existing economic resources in order to cope with an increase in the older age
cohorts. fu this context, it may be appropriate to briefly appraise the approaches
adopted in various European countries, where concern about increasing social
security expenditure resulting from the gradual increase of the proportion of the
elderly in the total population dates back several decades (ILO, 1989: 59). fu1953,
the Phillips Committee (jf the United Kingdom, explored the long-term implications
of demographic trends and recommended that the statutory pensionable age should
be gradually raised by three years. With the onset of the economic recession in the
mid-1979s, and subsequent events such as the apparently intractable problem of the
growing number of unemployed persons, as well as the decline in fertility rates,
several governments began to consider and implement various remedial measures.
For instance, Denmark in 1984 adopted a significant reform of the pension system,
which covered all residents in order to eliminate, among· other things, differential
treatment between men and women. Subsequent to these reforms, the pensionable
age for married women was raised from 62 to 67 (ILO, 1989: 63). fu Italy, pension
reform has been on the Government's agenda for several years. At the beginning of
1987, following an initiative taken directly from Parliament, proposals for reforms
appeared to be closer to obtaining agreement. Changes would include raising the
retirement age gradually (at present 55 for women and 60 for men), and having
regard for flexibility provisions: imposing a ceiling on earning subject to pension
contributed (ILO, 1989: 65). Lastly, France set up a government commission in
1985 to analyse the long-term cost outlook of the pension schemes beyond 2005.
The report of the Commission states, inter alia that:
a fair and equitable distribution of additional future costs
between economically active and retired persons by a
combination of higher contributions, a gradual decrease in
income replacement rates and higher pensionable age if
economically feasible. (ILO, 1989: 65)
fu examining the approach that other countries have adopted, the point that we wish
to emphasise is the part played by the changing pattern of the age structure. Concern
about demographic trends is clearly reflected in government policies on pensions
and social security schemes. Accordingly, during a period of sustained economic
growth, most countries expanded their social security coverage, particularly in
regard to pensions. However, confronted with falling rates of economic growth
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coupled with a growing proportion of the ageing and the elderly, the viability of
pension schemes and the age of retirement is being or has been re-evaluated.
Empirical work on labour supply decisions generally concur that social security does
induce early retirement (Levine, 1988; Gunderson and Pesando, 1980). There is,
however, no consensus over the magnitude of the effect. Some studies fmd a
substantial effect (Howard, Peavy and Seldon, 1982); while others find that the
provision of social security pensions have a small impact upon retirement (Fields
and Mitchell, 1984).
Hence, it seems unlikely that in the face of emerging demographic trends one could
justify lowering the retirement age conditions or making them more flexible in the
direction of favouring early retirement. It is not surprising then, that many European
countries are implementing schemes designed to encourage workers to remain in the
labour market longer. Consequently, one of the issues also being tackled are the
stereotypical images of older workers which may make it difficult for such workers
to gain employment, as well as remain in employment.
We do not mean, however, to .suggest that economic considerations and
demographic prospects alone explain the action taken in relation to making
discrimination on the ground of age unlawful or banning mandatory retirement.
Rather, our intention is to suggest that the current resurgence of interest in age
discrimination, albeit from a human rights perspective, is informed by economic
considerations. This proposition is substantiated by the observations made by
various commentators such as Frank Reid, and Kendig and McCallum. For
example, Foster in the Commonwealth's Social Security Review, notes that:
As it is likely (sic) that the economic impact of banning
compulsory retirement would be minimal, it is reasonable to
decide the issue principally on equity and social justice
grounds. On these grounds, reforms are justified because the
setting of legislative standards would do much to shift public
opinion towards a more positive role for older people in our
society. (Foster, 1988: 82)
More recently, in introducing the Second Reading of the Bill to amend the Equal
Opportunity Act in South Australia, the Minister made the following observations:
This proposal will give employers greater access to a greater
range of skills from workers and consequentially increase
productivity. It will also increase the return on investment by
employers in workers with specific skills and training who
might otherwise be lost through compulsory retirement at an
arbitrary age barrier...Artificial restrictions which currently
operate in the workforce and counteract the effect the projected
shrinking use labour pool will be removed. The- proposal will
lead to a lessening of the dependence of older people on
government and institutionalised support and promote the selfesteem of older workers. (S.A. Hansard, 1990: 10)
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These comments support the proposition that economic considerations have played a
part in the legislative response to age discrimination. Such considerations have,
however, only played a part in the resurgence of interest in the issue of
discrimination on the ground of age.

3

From a Human Rights Perspective

A more significant source of pressure to remove inequities that arise from age
discrimination emanates from those concerned about human rights issues. From
such a perspective, the intrinsic dignity of a person is questioned when a person's
chronological age has been or is seen as an indicator of specific characteristics that
he or she lacks. Accordingly, the issue is neither primarily the demographic ageing
process, nor the projected expenditure on pensions and other services, such as health
care for older people.
From a human rights perspective, the potential effects of discrimination on the
grounds of age are also cause for concern. The findings of French researcher
Francoise Cribier indicate that the link between former occupational status and
mortality is related to the conditions under which retirement took place. Cribier
found not only differences according to previous occupation, but also according to
gender and whether or not individuals had been forced to retire because of a
disability. Only after surviving fourteen years following retirement, did differentials
in mortality rates disappear between those who had been forced to retire and those
who had not (Cribier, 1989). With regard to intellectual decline, Harwood and
Enticknap show that if mental functions are appropriately stimulated, the effect of
disuse can be minimised, and the enjoyment of life by the elderly can be greatly
enhanced (1983: 25).
Thus the human rights perspective is informed by various considerations, and a
primary concern is to tackle the various ways in which older people are
discriminated against in a range of areas, including accommodation, superannuation,
and of course, employment. A fundamental issue has been to analyse the reasons
why age discrimination occurs and continues to occur.
According to Sydney Sax, the pervasiveness of age discrimination is explicable
when consideration is given to the stereotypical images about the ageing and elderly
which abound in contemporary societies. Sax states that:
Discrimination against elderly people is reinforced by the
negative misconceptions of the aged that are commonly held.
They are stereotyped as frail, tired, uninterested in sex, selfpitying, dull, unhappy and unproductive. These characteristics
constitute expectations held by many persons about the aged,
and they may influence the self-perceptions of the elderly.
(Stein 1987: 1)
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Neither are such perceptions of the old and elderly limited to the twentieth century.
As early as 300 BC Aristotle described the elderly as a group who:
...tend to put the worst construction on everything and look for
ulterior motives. Most of them crave the mere necessities and
comforts of existence...they tend to be apprehensive and not
confident about the future. Selfishness is one of the hallmarks
of age, since the elderly prefer what is expedient to what is
absolutely good. (Aristotle, 1981: 43)
Fortunately, many of Aristotle's comments and aphorisms are now being seriously
questioned. With regard to these assumptions, various studies have been conducted
to ascertain their veracity about older people, particularly in relation to employment.
Studies evaluating these perceptions about the productivity, creativity, sexual
prowess, ability to acquire new skills and inflexibility of older workers have been
conducted in Canada, the United States, Europe, Great Britain and Australia. These
studies conclude that there are considerable individual differences, and that age is a
poor indicator of ability.
In relation to the ability to acquire new skills, Yankelovich, Skelly and White in their
survey of CEOs' and human resource executives found that 48 per cent perceived
technology as important to the future of their organisation, but only 11 per cent rated
older workers as excellent or very good in tenns of 'comfort with new technologies'
(Nye, 1988: 52). Unlike measures of perfonnance or rates of absenteeism,
assessment of the ability of workers to acquire new skills is subjective. Moreover, it
is unlikely that a group of workers who were generally applauded as loyal and highly
motivated, nonetheless did not respond positively when management tried to
introduce new technologies:
'
In relation to memory and ageing, Mitchell et al. (1990) conducted a study of the
memory systems of young and older adults, between 20 and 71. Their study
demonstrates that while short tenn memory revealed age related deficits, procedural
memory showed no reliable age differences. Mitchell et al. concluded that although
the 'effects of nonnal ageing appear to be selective in that episodic memory
functioning is impaired, procedural systems remain intact' (1990: 272). This
suggests that older workers have the cognitive abilities to understand new concepts.

With regard to productivity, absenteeism and turnover, numerous studies attest to the
reliability of the older worker. Sparrow, for instance reviewed research conducted
on the relation of age to the productivity of workers in the areas of clerical and sales
work, semi-skilled and manual labour and technical and professional work. His
review concludes that there are considerable individual differences, and this
variation suggests that age is a poor indicator of ability (Sparrow, 1986). Robinson's
study in 1982 of absenteeism concurs with the findings of the more recent study
conducted by Reid (1989). Reid shows that the incidence of absenteeism among
older workers is slightly below the incidence of all age groups. However, older
employers have a longer duration of absence, with the result that average days lost
per year for older employers is above average for all age cohorts (Reid, 1989: 15).
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Lastly, analysis of rates of turnover show that young males and females (15- 4) have
roughly ten times the turnover rates of older males and females (60 and over) (Reid,
1988: 14-16; Robinson et aI., 1983).
Hence, while gerontological evidence reveals variation in the impact of ageing, it
does not indicate that the process of ageing can be necessarily correlated with a
decrease in productivity and interest in new technologies, and an increase in
absenteeism, or indeed the loss of skills.
Nonetheless, it is evident that
discrimination on the ground of age occurs. For instance, in the area of employment,
studies show that assumptions about the correlation between age and ability
underscore decisions which move men· in their mid-forties out of management
positions, and women in their thirties out of client-contact positions (McDonald
1989: 27).
Further, discrimination on the basis of age is also evident in advertisements. Naylor
analysed 4,500 advertisements between October 1986 and August 1987 placed in
Personnel Management and the Sunday Times. His analysis shows that age was
mentioned in 32 per cent of advertisements in the former and 41 per cent of those in
the Sunday Times (Naylor, 1987: 44). The Equal Opportunity Review (EOR) also
monitored advertisements in six British magazines or newspapers between April
1988 and March 1989 (EOR, 1989). Of the 11,373 advertisements monitored,
almost 96 per cent specified an age preference, and over 63 per cent specified an age
limit of 35 or under (EOR, 1989).
Negative perceptions of the elderly are not however, restricted to employers. In an
ageist society, children also have largely negative images of agt: and ageing. Studies
conducted by Seefeldt et aI., during recent years in a variety of different cultures
illustrates this phenomenon (Seefeldt, 1982, 1984; Seefeldt and Keawkungwal,
1985). Children in the cultures studied, which included Thailand, Australia, and the
United States are reported to hold more positive attitudes towards young people than
towards old, and to perceive old people as passive, poor and often ill. More recently,
Fa1chikov. (1990) explored youthful ideas about old age by analysing children's
drawing of young and old people. The images of old people depicted in the
children's drawings support the commonly held belief that 'aging is a degenerative
biological process that will inevitably lead to illness and breakdown' (Slater and
Gearing, 1979: 55). As Fa1chikov points out, few drawings of old men and women
escaped the inclusion of one or more examples of such degeneration (1990: 90).
The use of stereotypes when dealing with the ageing and the aged denies them the
opportunity to participate as they choose in society, and perhaps more importantly
imposes upon them a range of perceptions and beliefs, which in turn, have upon
them a negative and deleterious effect. However, when such presumptions are
appraised on an individual basis, restrictions and discrimination on the ground of age
appear somehwat capricious. It attests to the pervasiveness of stereotypical images,
which underscore discriminatory behaviour. Accordingly, legislation in making
unlawful discrimination on the ground of age, can serve also to alter or modify the
perceptions of the ageing and the aged.
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Legislative Approaches

Legislation to render unlawful discrimination on the basis of age may be a relatively
new phenomenon in Australia, but it is not overseas. As Justice Kirby observed
'because we in Australia frequently follow United States legislative patterns (usually
about 15 or 20 years later), it may be instructive for us to look at what they are doing
in the United States about age discrimination so that we can consider whether similar
moves can be introduced in our country' (Kirby, 1987: 1). In countries such as the
United States, age discrimination legislation was introduced at a Federal level in
1967. Under the Age Discrimination in Employment Act (1967), discrimination
against employees on the basis of age was outlawed in the federal service and in
bodies relying on federal funds. Other American states also introduced legislation to
provide redress to older people who claimed that they were victims of discriminatory
practices in the area of employment. In Canada, the Canadian Charter of Rights
prohibits laws which discriminate against any person on the basis of age. In
addition, many Canadian provinces have made age discrimination unlawful, under
either human rights or specific legislation.
Although, there is no age discrimination legislation in Britain, following Marshall v.
South Hampton and South West Hampshire Area Health Authority (Teaching), steps
are being taken to amend the Sex Discrimination Act to make it unlawful to dismiss
a woman on the grounds of age, at an age when men of comparable circumstances
would not be dismissed. This is a 1986 case concerning the involuntary retirement
of a 62 year old female employee. Although, this extends women's retirement age to
65, it does not challenge compulsory retirement.
In Australia, a range of different legislative approaches are being considered or have
been adopted by various states and the Commonwealth. These tackle different
components of discrimination on the ground of age. New South Wales, for example,
has for the moment only made compulsory retirement unlawful, whereas the South
Australian legislation has a wider scope. This last section while critically appraising
the legal stance in relation to age discrimination in New South Wales, South
Australia and Western Australia, also outlines the status of age discrimination in the
other states.
The ACT Government is currently considering the introduction of comprehensive
draft legislation. The current policy proposal, which has not yet received
Government endorsement, is to make discrimination on the basis of age unlawful in
areas such as employment, education and training, access to premises, the provision
of goods and services and accommodation. Victoria has yet to take definite steps
with regard to discrimination on the ground of age. In its review of the Equal
Opportunity Act, the Victorian Law Reform Commission recommended that age
should also be a prohibited ground of discrimination, as are sex, race and marital
status. Its recommendation that compulsory retirement be abolished within a twoyear period from the proclamation of the proposed amendments is similar to the
approach adopted in Western Australia and the amendments made in South Australia
(SA Equal Opportunity Act 1984, sec 85f[4], [5]). It is likely that the Law Reform

AN ANALYSIS OF DISCRIMINATION ON THE GROUND OF AGE

41

Commission's Report will be presented to the Victorian Government during this or
the next parliamentary session.
On the other hand, while age discrimination has been on the agenda in New South
Wales since the inception of the Anti-Discrimination Act, it was only in 1989 that
the act was amended to make unlawful compulsory retirement. The AntiDiscrimination (Compulsory Retirement) Amendment Act 1990 deals with the
abolition of mandatory retirement in the public sector from January 1991, in local
government from 1992, and in the private sector from 1993. The approach taken in
South Australia is somewhat different. Legislation was introduced after a two year
review by a Task Force comprised of the Commissioner for Equal Opportunity, the
Commissioner for Ageing and the Director of the Office of Employment and
Training. This Task Force concluded that there was sufficient evidence to justify the
introduction of legislation, which sought to improve societal attitudes in the area of
age discrimination and to set a legal context for handling grievances. Amendments
to the SA Equal Opportunity Act, which made discrimination on the ground of age
unlawful, were proclaimed in June 1991.
A similar approach was taken in Western Australia, in that the Commission in its
Discussion Paper: Age Discrimination and Equal Opportunity Legislation (1989)
considered both societal attitudes and discrimination as it occurs in a range of areas,
including accommodation, the provision of goods and services, insurance,
superannuation and children and medical confidentiality. However, in Western
Australia the Discussion Paper was released for public comments, and as a result of
the submissions received, some of the recommendations were either deleted or
modified. For example, a great deal of concern was expressed, both from
government agencies and the· private sector, as to difficulties arising from the
immediate removal of compulsory retirement, in terms of issues such as personnel
planning, superannuation and workers' compensation. Accordingly, it is now
proposed that compulsory retirement provisions and provisions in awards and
industrial agreements be exempt for a two year period. The final recommendations
have been endorsed by'Cabinet, and the drafting of the Bill is almost complete. It is
anticipated that the Equal Opportunity Amendment Bill will be presented during the
next session of Parliament.
Queensland has included age as a ground of discrimination its Information Paper,
which outlines Anti-Discrimination Legislation (1991) for the state. Such legislation
is still in its initial stages. Lastly, both Tasmania and the Northern Territory have yet
to take measures to make discrimination on the ground of age unlawful.
Of the states who have taken positive measures, in particular, New South Wales,
South Australia and Western Australia, a common characteristic is the time span
between the passage of legislation and its operation, particularly in the private sector.
This indicates the extent to which age is a critical factor in the area of employment,
and has been used as a criterion in awards, youth wages, and the maintenance of
ratios between junior and adult employees. Clearly, extensive consultation with
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unions and employer bodies is necessary to effect the removal of discrimination on
the basis of age.
Following now is an appraisal of the what is meant by age discrimination in a legal
context, and the scope of the legislation or proposed amendments in these states.
The general comments about discrimination as it relates to sex, race, marital status
and pregnancy apply as much to discrimination based upon age. Discrimination on
any of these grounds, including age, attest to the pervasiveness of ideologies which
stereotype individuals into categories, inevitably to their detriment.
The expression 'age' refers to chronological age, and in those jurisdictions where the
issue of age discrimination has been addressed, there has been no delineation
between different age-cohorts. The West Australian Discussion Paper states that age
discrimination can affect all age groups, and it is not a problem affecting only older
people (1989: 5). In Discrimination and Age, a report published by the New South
Wales Anti-Discrimination Board, a more detailed explanation is provided:
Legislation which does not specify an age limit is based on the
principle that the three major stages of childhood, work and
retirement should occur during a person's life when the
circumstances for the individual warrant it rather than when
they have reached a particular chronological age as well as the
principle that people should not treated less favourably in
employment, provision of goods and services or
accommodation because of their chronological age. (NSW Anti
Discrimination Board, 1980: 12)
Both the West Australian proposal and the South Australian Act define direct and
indirect discrimination on the ground of age. The definitions provided are smilar to
those covering other grounds. According to the South Australian Act direct
discrimination on the'ground of age occurs when a:
person treats another unfavourably because of the other's age or
if he or she treats another person unfavourably on the basis of a
characteristic that appertains generally to persons of the other's
age group, or on the basis of a presumed characteristic that is
generally imputed to persons of that age or age group (SA
Equal Opportunity Act 1984, sec 85a)
Indirect discrimination occurs when a person does not, or is not able to comply with
a particular requirement where:
the nature of the requirement is such that a substantially higher
proportion of persons of a different age group complies, or is
able to comply, with the requirement than those of the other's
age or age group; and the requirement is not reasonable in the
circumstances of the case (SA Equal Opportunity Act 1984, sec
85a)
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The definitions given in the proposed amendments to the WA Act correlate with the
these definitions of direct and indirect discrimination. Recommendation 7 of the
Discussion Paper states that:
Direct and indirect discrimination on the ground of age be
unlawful in the same way as discrimination on other grounds in
the Equal Opportunity Act. (EOC, 1988)
In relation to the areas covered, there is again some degree of correlation between
South Australia and Western Australia. In the South Australian Act, it is unlawful to
discriminate on the ground of age in the following areas:

•

Employment, including partnerships and qualifying bodies;

•

Associations (applicable one year after commencement of Part Va);

•

Education - provision of goods and services;

•

Disposal of an interest in land; and

•

Accommodation (SA Equal Opportunity Act 1984, sec85b - 85e, 85g-851).

The West Australian amendments also include the following areas:
•

Application forms and advertisements;

•

Access to places and vehicles; and

•

Sport (EOC, 1989).

However, notable differences between the proposed amendments to the 'WA Equal
Opportunity Act, and the SA Act emerge particularly in relation to the scope of
exemptions and exceptions. Exceptions are granted by Parliament as part of the
parliamentary processes by which an act is enacted. Exceptions are therefore
stipulated in the Act. On the other hand, exemptions are granted by the Equal
Opportunity Tribunal or Board. The Tribunal or Board may on application liy a
person grant to that person an exemption from the operation of a specified provision
of the Equal Opportunity Act.. In effect, the simple difference between an exception
and an exemption is that exemptions may be granted on application to the Tribunal,
whereas exceptions are outlined in the Act.
For instance, a significant difference between the West Australian proposals and the
SA Act is an exemption provided by the SA Act in the area of employment. The
exemption states that:
where a person should not be able to perform the work
genuinely and reasonably required of the position or the person
would not be able to adequately respond to situations of
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emergency reasonably anticipated in connection with the
position in question. (SA Equal Opportunity Act 1984, sec
85f[l] -[4])
This exemption is open to wide interpretation, and arguably to misuse. A decision,
either by the tribunal or the courts would give some indication of its scope. In the
West Australian amendments, a similar recommendation was initially made, which
stated that:
an exception be made to discrimination on the ground of age in
the area of employment where a person would be unable to
carry out the work required to be performed in the course of the
employment or engagement concerned. (EOC, 1989: 35)
However, the exception was deleted when submissions received, especially from
organisations for the aged, cogently argued that the recommendation reinforced
perceptions about the physical capacity of the ageing and the aged.
Similarly, in relation to genuine occupational requirement, the exemption stipulated
by the South Australian Act is wider than that proposed in .Western Australia.
Section.85f (2) provides a general exemption which states that it does not
apply to discrimination on the ground of age in relation to
employment for which there is a genuine occupational
requirement that a person be of a certain age or age group (SA
Equal Opportunity Act 1984)
The West Australian amendments are substantially less encompassing, and
Recommendation 11 stipulates that exceptions regarding genuine occupational
qualification be limited to:
•

dramatic performance or entertainment, and artists or photographic model
where a person of a certain age is required for authenticity, and

•

where a person of a particular age is required to provide persons of a particular
age with services for the purposes of promoting those persons welfare (EOC,
1989: 36-7).
.

Differences also emerge in relation to compulsory retirement and superannuation.
As was noted earlier in the paper, compulsory retirement is unlawful in New South
Wales. The provisions dealing with the matter state that it is unlawful for a person,
on the ground of age to:
retire an employee from employment;
require an employee to retire from employment;
threaten an employee to retire from employment;
to engage in conduct with a view to causing an employee to
retire from work. (NSW Anti-Discrimination Act, 1977, sec
49ZU(3»
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The fourth clause may be interpreted .to include an aspect of indirect discrimination
on the ground of age. The rationale in NSW is that the removal of a compulsory
retirement age is a major step in removing age discrimination in employment
generally. It deals with the increasing problem of people in their forties and fifties
who tend to figure disproportionately in redundancy arrangements, and those who
wish to return to work after a career interruption. On the one hand, it is indisputable
that banning compulsory retirement grapples with age discrimination in the area of
employment. On the other, it is questionable whether such a narrow focus will have
any appreciable effect in terms of undermining the scope and nature of age
discrimination. Further, it remains unclear who, in terms of occupation and status
will benefit from the amendments.
Conversely, the approach in both South Australia and Western Australia has been to
exempt compulsory retirement for a period of two years subsequent to the
proclamation of the Act. Section 85f(4) states in part that 'employers have a two
year period of grace from the commencement of the Equal Opportunity Act, 1990 to
abolish compulsory retirement from their workplaces'. In South Australia, the Task
Force recommended the establishment of two working parties. One to address the
issue of retirement, and the other to review all State legislation, regulations etc., and
recommend appropriate changes to give effect to legislative exemptions. Extensive
consultation with employers and unions were also recommended.
Similarly, in Western Australia, Cabinet recommended that a Working Party be set
up to consider what exemptions should be made on a permanent basis in relation to
legislative provisions, and to identify which Award provisions will be exempt for a
period of two years. The Working Party will also consider the question of
amendments to the Workers' Compensation and Rehabilitation Act, so that it
continues to provide protection for those workers who wish to continue working
after 65, once compulsory retirement provisions are no longer exempt. At present,
workers are not entitled to receive workers compensation after the age of 65, except
in limited circumstances. In these instances, compensation is not commensurate
with salary. The recommendation provides that:
the Workers' Compensation and Assistance Act 1981 be
amended either at the same time or earlier (that is, within the
two year period) to modify the upper age limits on entitlement
to workers' compensation payments. (EOC, 1989)
Although, the South Australian Act provides an exemption 'where an act is done is
order to comply with the requirements of an award or industrial agreement made or
approved under the Industrial Conciliation and Arbitration Act (1972)' (sec. 85f(4»,
it does not stipulate a time frame within which awards and compensation are to be
resolved.
One of the stumbling blocks to the swift passage of legislation which makes
discrimination on the basis of age unlawful has been superannuation. On the one
hand, legislative measures governing the control of superannuation are a
Commonwealth matter. Recently, the Commonwealth established a Working Party
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to discuss issues such as superannuation and workers' compensation to ensure that
there is consensus between the states and the Commonwealth, and to consider means
of deleting age discrimination in this area. On the other, the operation of
superannuation funds includes taxation concessions, so that contributors can build up
benefits for retirement. Funds that want these concessions have to ensure that
benefits are subject to preservation arrangements under which contributors have no
access to funds before the age of 55, although contributors who retire early on
medical or similar grounds are excluded. At the same time, there are also provisions
to prevent the accumulation of funds after the age of 65. Although, this form of age
discrimination may be viewed by the superannuation industry as being crucial to
their effective operation, such arrangements, nonetheless, discriminate on the ground
of age.
Not surprisingly, submissions received by the WA Equal Opportunity Commission
from the insurance and superannuation industries registered concern that the
proposed legislation does not restrict their funds' commercial viability. Nonetheless,
a restricted exemption has been proposed, and it states that:
discrimination on the ground of age in terms or conditions of
superannuation or provident funds or schemes be unlawful
except where discrimination is based on statistical or actuarial
data from a source on which it is reasonable to rely; and is
reasonable having regard to the matter of the data and any
relevant factors. (EOC, 1989: 52-4)
The rationale is that the restricted ~xception adequately meets the concerns of the
superannuation industry. The West Australian proposition is similar to that
advocated in the NSW Wales Anti-Discrimination Board Report (1980) which stated
that workers should not be discriminated against in the terms and conditions of a
fund because of their age, and that where discrimination occurs, it should be based
on statistical data.
When making compulsory retirement unlawful, the NSW Anti-Discrimination Act
(1977) also made amendments to the Superannuation Act (1916) and the Public
Authorities Superannuation Act (1987) to enable employees in the public sector who
have reached the age of 55 to protect the value of their superannuation benefits.
Prior to these changes, public sector superannuation schemes disadvantaged persons
taking a cut in salary, since the final benefit was related to the salary of the employee
upon retirement. The amendments contained in the NSW Act have consequently
allowed people to access benefits already contained within the superannuation
legislation without having to retire from the workforce.
Conversely, the South Australian Act totally exempts superannuation:
•

in the terms on which an annuity or life assurance is offered or may be
obtained;
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i.

in the terms on which a person may become a member of a
superannuation scheme or provident fund, or

ii.

in the manner in which a superannuation scheme or provident
fund may be administered. (SA Equal Opportunity Act 1984,
s.85r)

Clearly, there are distinct differences in the legislative approaches adopted by New
South Wales, South Australia and Western Australia. Nonetheless, while the SA Act
is wider in scope than the recent New South Wales amendments regarding
compulsory retirement, the amendments proposed in Western Australia, although
more encompassing, have yet to be introduced in Parliament, debated and enacted.

5

Conclusions

The approaches being adopted in various countries in relation to their ageing or
rapidly ageing population indicate how each country's specific historical, cultural
and social conditions dictate the choices that are viable, and the margin for
negotiation w~thin economic constraints. Such differences are also reflected in the
varying approaches to discrimination on the basis of age taken by different
Australian states. Whatever the approach, in tackling age discrimination, policy
makers and governments have confronted the same issues - the pervasiveness of
myths about the aged, the tensions between an ageing labour force and the provision
of services to them. Nonetheless, the momentum carrying forward the debate
emerges from a growing understanding of the inequities encountered by the ageing
and the aged. Legislative measures seek to redress such inequities.
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1

Introduction

Ideally, social democracy can be defined as an assertion that all cItlzens of a
particular society are entitled, by reason of citizenship, to share equally in the
standards of living which that society is capable of deli'£ering. Social rights in this
sense imply a significant transgression on the liberal principle that societal progress
is best achieved when individual effort is rewarded directly and that social criteria
for economic activity are normally illegitimate. Conceptually, therefore, social
democracy implies subsequent struggles for activation of entitlements based on
national rather than on individual capacities and for the elimination of unnecessary
barriers to their realisation.
Since the mid 1970s, there has been considerable shift away from social democratic
principles, such .as they were, and a commensurately emphatic reaffirmation of the
approach to social and economic organisation from which they were an intentional
departure - economic liberalism. The concern of this paper, then, is to present a
theoretically coherent examination of social democracy as a critique of liberalism in
such a way that the viability of sQcial democracy in terms of the above definition is
specified and evaluated. It ought also be possible to analyse (more precisely than has
been achieved thus far) a phenomenon that should be of considerable contemporary
interest to political and social science: the propensity of social democratic parties
and governments to abrogate past commitments, achievements and aspirations. This
enquiry, in turn, seems to necessitate systematic analysis of the conditions under
which social democracy might become a realistic alternative to (or development
beyond) liberal democracy.
Politically, social democracy ought self-consciously to build on the achievements of
political democracy while insisting that the democratic element be extended beyond
the bestowal of political rights to the creation and expansion of social rights. Social
democracy is a critique, as well as an extension, of political democracy because it
involves the claim that public responsibility, once governments have been
democratically elected, ought not be as tightly proscribed as the model of liberal
democracy dictates. The extension of government is seen as legitimate because it is
the extension of democracy.

-~---_._---------~-------
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Economically, social democracy has an obvious, radical, market-displacing intent,
one which is, nonetheless, crucially dependent on the exploitation and preservation
of whatever productive capacities were established under earlier, more liberal, less
democratic conditions. It is an extension of the democratic impulse because it
implies that the availability and distribution of living conditions, especially those
related to health, education, welfare, housing and child care should be decided in the
political arena according to publicly debated criteria, rather than allocated according
to market (capacity to pay) criteria. Importantly, it is an elaboration, rather than a
dismantling, of the liberal achievement in that its purpose is to subject the level and
content of material conditions to political debate and determination.
The paper proposes that the development of a theory of social democracy ought to
contain five elements, each reflecting distinct aspects of the overall phenomenon in
respect of which knowledge already exists. It is by considering these elements in
turn that evaluation of the above definition can best be achieved. And it is through
this process that what we know. about social democracy, including what is to be
learned from diverse strands of political economy and political theory, can be
marshalled.

•

First, social democracy needs to be understood in relation to the development
of democracy itself so that the distinctiveness of social democracy compared
with other forms or stages of democracy can be gauged.

•

Second, because social democratic claims have such obvious implications for
national economies, they ought not be regarded as a set of utopian· aspirations.
It will be necessary to examine the extent to which departures from the market
principle in. resource allocation are reasonably achievable. To this end, it is
necessary and possible to locate the political theory of social democracy within
a general conceptualisation of capitalist economic development.

•

Third, social democracy as an expansion of conventional liberal politics needs
to be considered. The analytical literatures with which it is possible to evaluate
'the possibilities of politics' are quite diverse. Attempts to account for 'the
growth of government' reveal some of the dynamic tendencies that social
democratic forces have exploited; and it is from these that we can distinguish
critical rationales for state intervention.

•

Fourth, contributions to theories of the state and corporatism and, of course, the
comparative literature on different welfare state types provide an indication of
the types of conflict social democracy necessarily engages. These bodies of
writing can. also be used to illuminate our understanding of the limits and
possibilities of social democratic politics. They suggest a need to re-specify the
nature of the routine political conflicts implied by the institutionalisation of
class conflict.

•

Finally, a theory of social democracy ought to offer something prescriptive by
recourse to which various strategies for societal development or reconstruction
can be evaluated. It needs to recognise the effects of political intervention on
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macroeconomic performance and, at a time when responsibility for much of the
impact of the post 1974 recession can be ascribed to neo-liberal responses
themselves, it is important that 'the modes of regulation' required by an
imaginable social democratic 'accumulation strategy' be presented.
This five-stage development of the theory of social democracy indicates that it is
possible to conceive of social democracy independently of the record of any
particular labour or social democratic party. Nonetheless, because it is in Sweden
that social democratic principles have been most successfully forged, and the
conditions for their enactment most effectively established, it is not reasonable to
ignore the singularity of that national experience. Equally, of course, must the
retreats from social democratic achievement that have characterised recent years not only in the anglophone world - inform our understanding. Does abandonment of
social democratic pretensions mean that attempts to construct collectivist principles
for macro-development in the advanced societies were always misconceived? Are
they confirmation of the exigencies of politics? Or are they an indication of the
institutionalised amnesia of social democrats who have forgotten the statecraft and
strategy that produced successes in an earlier age (as argued by Winton Higgins,
1985, 1988, 1990).
This essay seeks to show that there is a viable and legitimate, though latent,
conception of the meaning and potential of social democracy to be retrieved from the
existing policies, institutions and principles of labour and social democratic
movements and from extant knowledge of the tensions between the opposing
principles of macro decision-making: politics versus markets. Strategies that devolve
from the available, robust conception of social democracy, however, are rarely
understood by the key protagonists in public debate. And many of the fatalistic
political judgments of the post 1974 period reflect the apparent inability of parties,
politicians and policy-making bodies to acknowledge the constraining impact of
market prerogatives on national development that have gradually emerged in this
century. There is a need therefore to assess current strategies in the light of evidence
that is available on the rationale for and implications of struggles for social
democracy.

2

Social Democracy and Democracy

Social democracy cannot be constructed from first principles. It clearly depends on
the accomplishments of earlier stages of political and material development. The
assertion of some demands may be premature; non-concession to others may be
unreasonable. Importantly, social democracy accepts liberal democracy's affirmation
of the rights of citizens to -elect their governments and to be constitutionally.
protected from arbitrary political treatment. What is not accepted, though, is the
unnecessary liberal corollary that, once in place, governments ought to have their
activities tightly proscribed. Such limitations on the scope of public activity,
especially in their economic guise, amount to a restriction on further democratic
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development. Economic liberalism, then, is seen as the branch of political liberalism
that has had the effect of retarding the extension of citizenship entitlements.
Political democracy has to its credit the assertion of citizenship entitlements, without
the imposition of any but the most minimal of obligations. As Ralf Dahrendorf has
said: 'The key point about the obligations of citizenship is not so much that they
should be kept to a minimum, but that they have no trade-off relationship with
citizenship rights. Rights are absolute' (Dahrendorf, 1990). The social democratic
assertion, then, is that entitlements ought to be extended ,beyond the rights of
participation envisaged by political liberalism but made somewhat austere in
economic liberalism. Constraints on the legitimacy of politics itself are especially
worrying insofar as they imply a self-imposed limitation on the capacity of the state
to respond to changed circumstances - limitations that are experienced with more
detrimental consequences in countries without a strong 'state tradition' (Dyson,
1980) than in those with less squeamish attitudes and institutions.
A further point to make is that social democracy cannot promise package deal
responsiveness to societal problems. The process of institutionalising political
democracy has taken two centuries since its first popular enunciation in 1789; there
seems every reason to expect the full flowering of its social democratic successor
will require an equivalent gestation. Such time scales are indicative not so much of
the evolutionary dimensions of social democracy in particular, as they are of the
conflicts involved in bringing progressive ideas to fruition even when material
interest and moral concern coincide. Just as liberal democracy encountered
anachronistic political resistance, so will social democracy.
Social democracy is a claim not only for the disarticulation of rights and obligations,
but also for the separation of reward from effort. Doubtless there are limits on the
ability of any society to provide limitless access to resources to its citizens. Social
democracy's assertion, though, is that the aspiration is far less fanciful than it once
was and that equality of access can in any case be expected to have positive rather
than negative effects on a society's ability to provide for its citizens. Social
democratic ambitions therefore can be expected to encounter ideological objections
from economists and those influenced by market liberalism's displacement of
morality. As this is precisely the issue that defines social democratic struggles, it is
as well to have it clearly enunciated - and in proper course subjected to testing.
Like political democracy, social democracy probably has an irremediable nationalist
bias. However desirable global equality might be, and however essential the
elimination of the authority of international competitiveness might be for meaningful
social democratic advance in the rich capitalist countries, these are matters whose
resolution demands an broader agenda than that stipulated by social democracy. The
politics of social democracy depend primarily on national economic capacities.
Just as social democracy sought to exploit and to transcend political democracy, so
too is it inevitable that social democracy, perhaps even before its achievement,
would be the stepping stone to even more extensive entitlements. For many years,
assertion of the rights of workers to participate in the decisions which determine how

WHAT DO WE KNOW ABOUT SOCIAL DEMOCRACY?

55

they combine with capital in the production process, or labour process, and of how
worklife ought to be conducted, have been heard. These are claims for industrial and
organisational democracy. They could well be made in conjunction with social
democratic aspirations; but they are in principle more radical because they isolate a
segment of the population and a particular aspect of social and economic life as
warranting specific' democratic concern. If conceded therefore, the claims of
industrial democracy would amount to a development of the democratic impulse
beyond social democracy. Social democracy ought in no sense be regarded as a final
or stable stage of democratic development.
Economic democracy, or the assertion of the citizenry's entitlement to have all
macroeconomic decisions subjected to public decision-making is a claim even more
at variance with the principles of liberalism. As the ten year, ultimately unsuccessful,
campaign for lontagarfonder in Sweden demonstrates, resistance to this form of
democracy will be especially strident. It amounts to a definitive attack on the
cornerstone of liberalism: private property.
There are inexorable links, too, between the different stages of democracy
suggesting that each one may contain internal incompatibilities that give rise to
demands both for its retraction and its further development, often at the same time.
Economic crisis is usually accompanied, as we know, by pressures to eliminate
previous concessions and demands for qualitatively greater concessions.
Commentators on Swedish social democracy, for example, sometimes cite this
lineage as a sort of political trajectory in which social democracy can be located (see
Himmelstrand et aL, 1981: 198-9; Esping-Andersen, 1981). In summary form, the
forms or stages of democratic development are as indicated in the box.
As a political phenomenon, then, social democracy is an assertion that social
citizenship entitlements ought to be extended. Common instances of such
entitlements are, of course, age and illness pensions, unemployment benefits,
education and some health care arrangements. Potentially these claims, once they are
supplemented by rights to housing, child care, public transport or public leisure
facilities, involve such significant infringements upon the capacity to pay principle
that societies with pretensions to deliver would need to take sedulous but
independent measures to ensure the demanded levels of services are in fact
produced.
The politically contentious nature of these policy aspirations is most apparent when
they are accompanied by demands for universal, non means tested, provision; but
even in the absence of this dimension, the activation of collective rather than
individual entitlements constitutes a distinctive form of politics. Social democracy in
the fullest sense exists nowhere, although features from the mosaic can be found in
many countries and under a wide range of circumstances. Nonetheless, its
implications are imaginable and are susceptible to analytic scrutiny.
The remaining sections of this paper attempt to indicate just what is already known
about social democracy's deliberately anti-liberal assertions.
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Forms or Stages of Democracy
POLITICAL
DEMOCRACY:

Assertion of the right of citizens to elect their own governments... but
the legitimate role of government itself is limited. Liberal democracy
(and economic liberalism) proscribe public involvement in the private
market economy.

SOCIAL
DEMOCRACY:

Assertion of the right of citizens to share equally in the standards of
living the particular society is capable of delivering. Non-contentious
examples are health, education and welfare; but political debate exists
over the extension of these rights to housing, child care, public
transport, public leisure etc. and over whether the benefits ought to be
means tested or universally available.
Tensions inevitably exist with the preferences of liberal democracy
because entitlements are separated from contributions.
Social
democracy is an extension of the democratic impulse but an erosion of
liberal democracy's anti-democratic constraints.

INDUSTRIAL
DEMOCRACY:

Assertion of the right of employed citizens to make decisions
concerning how their labour is combined with capital (means of
production, raw materials etc.) in the production process. It is an
extension of the democratic impulse because it recognises the
distinctiveness of labour (that is, that it should not be treated as a
commodity).
Industrial democracy is potentially more disruptive to liberal
democracy because it implies a role for anti-liberal institutions (trade
unions) and allows the integration of strategies at political and
industrial levels.

ECONOMIC
DEMOCRACY:

3

Assertion of the rights of the entire citizenryto politically make
decisions concerning the management of the entire macroeconomy. It
is' a radical assertion because it implies the development of different
auspices for economic activity; and, to be effectively implemented, it
would require the development of new political institutions (to control
investment, income distribution and the 'labour market').

Social Democracy and Political Economy

There are marxian and keynesian rationales for social democracy. Marxian political
economy has major pretensions to understanding, uniquely, the dynamics of
capitalist economic development. Although this scholarship has often implied that
the logic of accumulation' swamps the history of accumulation and eliminates any
significant possibility of autonomous political m~oeuvre, there is in fact a largely
unexplored recognition in Marx's work that political intervention into market
processes of accumulation is likely to expand as the economy matures. This is
because the 'social relations of production', that is, the market relations that define a
capitalist economy as capitalist· and which it was the liberal bourgeois class's
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'historic mission' to implant to allow capital accumulation under capitalist auspices
to begin, progressively become less appropriate to the task and need to be supplanted
by more interventionist, explicitly political, relations.
The relations of production that are necessary for capitalist production are (a) the use
of market allocative mechaniSms, (b) the use of profitability as the major criterion
for investment, (c) reliance on commodity production (rather than production for
need) and particularly the treatment of labour as if it too were a commodity and (d)
managerial or proprietorial control over the labour process. These are social relations
that derive from private property, especially private ownership of the means of
production. Now although these have never defined all production in capitalist
market economies, they clearly have circumscribed most capitalist activity. They are
issues around which capital mobilised as part of the bourgeois revolutions of the
eighteenth century and from time to time since. Marx's point is that progressive
development of what he calls the forces of production (the wealth, technique,
knowledge and capacity produced in each epoch and thence bequeathed to the next)
is eventually impeded if societies are unwilling or unable to abandon increasingly
anachronistic relations of production. Yet social and economic development
crucially depends on a continuing development of these powers, or forces, of
production. For social democratic theory, the implication must be that a social force
commensurate in historical vision and organisational acumen to capital in the
eighteenth and nineteenth centuries needs to accept responsibility for supplanting the
old relations of production and implanting new ones more capable of securing
ongoing development of society's productive capacities. For social democracy this
'historic task' must fall to labour, by virtue of its interest in full employment. (These
arguments have been elaborated in the context of social democratic politics by
Stephens, 1979, chs 1 and 2; Abrahamsson and Brostrom, 1980, ch4; Himme1strand
et aI., 1981, chs 4 and 5; see also Clegg et aI., 1986: 13-23.)
The inevitable (periodic) crises in these economies produce occasions for
interference with market relations, sometimes at the behest of the state trying to
maintain social order, sometimes at the instigation of sections of capital itself,
sometimes, increasingly, as the result of pressure from the labour movement. If
interventions to maintain or regenerate productive capacity are sedulous enough,
something must .fundamentally alter in capitalism. If not, the relative purity of the
qlarket will be retained - but at the expense of social development.
Pregnant as these suggestions are, marxian political economy, even in its reformist
version, is rarely taken seriously in the 1990s. Keynes' work fares somewhat better,
but not with respect to the similar lessons to be learned from keynesian and post
keynesian political economy. Keynesian analysis, in less threatening terms than
those developed in marxian enquiry, also insists that the liberal market relations that
defined the economy as capitalist can not have the claimed potential to ensure
socially desirable or optimal outcomes. The resulting fluctuations in economic
activity can be moderated if governments are willing to deliberately act to influence
either investment (which is the key to the behaviour of any economy) or
consumption spending. (The former is the more effective because investment in new
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industries or activities can, pennanently enhance productive capacity; but even
frivolous expenditures will have positive effects in times of less than full
employment, because of the multiplier effect of activity beyond the level uncoordinated private decisions would induce.)
These fonnulations were notionally accepted in the 1930s and 1940s, but in response
to the anti-liberal implications of the keynesian call for a 'somewhat comprehensive
socialisation of investment', the refonning thrust soon dissipated, especially in the
anglosaxon countries. We have lived with 'stop-go' policies and lower standards of
living than are technically feasible ever since. This is why it is so misleading to
claim that keynesianism failed - it was stillborn in the English-speaking world
(Robinson, 1972).
An explanation for official hostility to state action that would produce full
employment was provided by Michal Kalecki, the first of the 'post keynesians', in
1943. Kalecki pointed out that liberal governments, especially those committed to
liberal principles such as 'sound finance' would be unwilling to pursue expansionary
policy because of the shift tn the balance of class power (towards labour) implied by
long periods of full employment. Similarly business groups would recognise that
their control of the economic environment would be lost if a full employment regime
were to be pennanently institutionalised; they would be more prepared to sacrifice
profits and endure the lower level of activity than to acquiesce in the creation of new
institutions to control investment or income distribution. An important consequence
of Kalecki's contribution tQ the 'keynesian revolution' was his recognition that
capital is essentially unable to act rationally - it must either forgo its control over
the resources it owns in the interests of more democratic decision-making and more
effective production arrangements (and more profit) or it will retain its control but
suffer a continuing contraction in economic activity, income and wealth generation.
The era when both were possible simultaneously had passed already by the 1940s.
The insight fonnalised by this analysis is similar to that reached by Marx:
,technically, governments can intervene to override or guide market processes but
there are political barriers to them doing so.
Kalecki also revealed some other dimensions of capitalist economies that are
important to an understanding of the possibility of social democratic politics. He
showed that the level of economic activity (and therefore of income) was never
independent of the distribution of income. Higher levels of activity ensue if the
distribution is more even; recessions (and unemployment) are always accompanied
by more unevenly skewed distributions (because some fonner income earners are
then without income's). One implication of this insight is that full employment is the
most effective way to redistribute (primary) income - any other strategy involves
shuffling a lower level of secondary income. This is why, when social democratic
countries have emphasised full employment, they have in doing so produced evenly
distributed income without especially high levels of income transfers.
From political economy, then, it is possible to discern what 'new political
institutions' a social democratic regime would need to construct: institutions to
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control investment (to prevent unplanned restructuring of the economy and
generalised unemployment) and institutions to control income distribution (to
prevent inflationary conflicts between the workforce and employers over a more
slowly growing total amount of income) (see Clegg et al., 1986: 302-18).
It is not only Marx, Keyries and Kalecki who provide this sort of analysis of the
progressive and anti-progressive aspects of capitalist economic development. Max
Weber argued that 'formal rationality' (essentially profitability) was likely to be an
precursor of substantive irrationality (unproductive activity); C.B. Macpherson
called for a post-liberal democracy to counter the inegalitarian (and hence antidemocratic) outcomes of liberal capitalism; Joseph Schumpeter understood that
entrepreneurial activity would necessarily be superseded by a more administered
mode of decision-making; and Karl Polanyi argued that the anti-social thrust of
economic liberalism would be redressed inter alia by labour movements. It is only
orthodox neo-classical economics which still insists that competitive and
unregulated 'modes of regulation' are cynosures of success.

4

Social Democracy and the Growth of Government

Probably the most notable fact about the modem state is its growth. As Figure 1
indicates, this has occurred both where political forces have favoured social
democratic development and where they have been hostile to it. Not only the size of
the state in spending and employment terms but the range of institutions,
interventions and policy spheres has expanded dramatically in the post war era,
everywhere. This suggests that structural factors, regulatory mechanisms deriving
from the requirements of accumulation as well as from technical and demographic
pressures in defiance of or beyond the volitional activities of political actors, have
played at least some part. . Equally important though is the divergence between
countries with respect to the rates of growth of government, the welfare state 'types'
that have emerged, the extent to which decision- making has assumed a 'corporatist'
profile and the institutional preparedness to accept public responsibility. In these
respects, political contingency asserts its influence. It is important to point out, of
course, that unintended structural aspects of development not only constrain political
interventions, they can also be facilitative of them, especially if pursued
strategically. In such circumstances, 'it is hard to maintain a valid distinction
between structuralist and instrumentalist approaches' to state activity (Jessop, 1990b:
250); but because the growth of government is 'the unexpected result of conjunctural
decisions which progressively generate irreversible ... and cumulative involvements'
(de Vroey, 1984: 58), the potential for progressive politicisation of formerly
privatised decisions warrants analysis.
The earliest attempts to account for the growth of government remain surprisingly
convincing, despite the controversies of a century. In the 1880s and 1890s, Adolph
Wagner, a conservative German economist from the historical school with a
commitment to 'the higher and finer needs of society' (Resnick, 1986: 156-7),
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Figure 1: Outlays of Government 1962-89: % GDP
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suggested that state activity increased inexorably with industrialisation,
modernisation, urbanisation and social complexity because of simultaneous
increases in social problems requiring public responses, on the one hand, and public
finances providing official means, on the other (Musgrave and Peacock, 1958: xviii;
Musgrave, 1985: 8, 20). High achieved standards of living, not high rates of
economic growth (Saunders and Klau, 1985: 91), would be responsible for public
sector growth. Though there have been many criticisms (see Cameron, 1978;
Lybeck, 1986: 76-80, .1988: 36-7; Abizadeh and Basilevsky, 1990: 354), the
structural explanation for what is largely a universal encroachment of public onto
private provision seems to have been affirmed; the proportion of GDP accounted for
by public sector activity has been increasing since 1914 (Atkinson and Stiglitz,
i980: 17) .. to over 40 per cent .. despite the preference in liberal capitalism for weak
and insubstantial states. At the very least, this suggests that states can and do develop
capacities that are rarely acknowledged in liberal views of the proper -role for
government. Growth in publicly provided services can be expected to continue, if
Wagner's reasoning holds, even when growth in GDP slows. In fact, as the GECD
has recently pointed out, low growth in countries with well developed economies
and already large public sectors, could cause public expenditures to pass 70 per cent
by 2025 (GECD, 1990: 69). It is no refutation of Wagner's argument that countries
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with high standards of living but low economic' growth would continue to face
structural pressures for the state to take on more functions, especially in times of
downturn when private investment is often contracted or misdirected. In any case,
there now appear to be limits on the capacity of private sector decisions to generate
private sector employment at a sufficient rate. A similar explanation of the tendency
for a growing proportion of the economy to be outside the market was provided in
the 1950s by Jean Fourastie, but the central dynamic in this transition was the
sectoral shift from industrial to service sector activity, something which may no
longer be co-terminous with a private-public shift (Meidner, 1983: 22,30-8). If
pressure for public capital formation rather than public consumption, which is less
discretionary, emerges with sufficient force, these trends are likely to continue.
Although Wagner's critique of liberal capitalism was romantic and conservative, a
social democratic element in the expansion of state activity is detectable - for three
related reasons.' First, material development has been shifting the structure of
national production towards goods and services that can less easily be provided
privately irrespective of expressed demand. Second, the shift in the balance of total
social provision reflects a prior increase in state capacities. Third, the conflicts
implied by the shift from a liberal to a post-liberal regime are the conflicts familiar
to social democracy. These aspects of the growth of the modem state provide
another indication of why there will always be political conflict over the growth of
government - as outlined above in the discussion of political economy, it is because
there is a perpetual gap in liberal democracies between the technical potential of
state activity and its actuality. Even when the economic structure or the objective
requirements of population growth provide a substantial rationale for public activity,
politics matters; sometimes hampering progressive outcomes (Wagner, 1883: 8).
Wagner accepted that the nineteenth century's consolidation of private property was
always shadowed by 'another great principle' - the transition from individualist to
collectivist mandates for production.
Not only is much of the state's activity 'indispensable to the whole economic life of
the community', but 'a great many things have to be done otherwise than in private
enterprise' (Wagner, 1883: 2-5). There is consequently an irremediable divergence
between private and public financing principles. The former is constrained by market
demand and voluntarily yielded revenues; the latter by the state's capacity to levy
compulsory taxes. The level of public activity can be decided independently of the
means that would need to be (not illegitimately) solicited to finance it. It is more
. than the existence of taxation-financed services that distinguish public provision; it
is also the public determination of societal objectives: 'the state is free to define its
own tasks, the manner of their discharge and thus the amount and kind of services to
be provided for the people, without reference to their demand for these services'. The
'economic principle' loses its pertinence, to be replaced by a 'proper organic view' of
how states ought to evaluate the prudence or otherwise of assuming new or
maintaining old responsibilities (Wagner, 1883: 5-8). Public policy in fact will
assert, as an inherent purpose or principle, interference with and regulation of
individual decisions and behaviour, especially as individualistic political rights,
established in an era when 'the relative order of private income and property are
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sacrosanct', begin to be supplanted by a 'social period' characterised by 'new
economic ideas, new political views and a new direction for practical life' (Wagner,
1883: 8-15; see also Dawson, 1890: 1-13).
Wagner's explanation of public sector expansion was simultaneously a critique of the
liberal state. The state was seen as a result of 'organic' social development - a
creation of and consequence of the past. In addition to its ability to augment the pace
of material economic development, there were moral and ethical considerations,
especially liberalism' s indiffe~ence to the emergence of labour power as a
commodity (Dawson, 1890: 7), which, in Wagner's arguments from the 1870s to the
1890s, justified state intervention. Wagner's 'law of expanding state activity' was
therefore only partly an attempt to derive the logic according to which rich societies
benefit from larger states; it was equally the prescriptive task of asserting the
principle of state benefit: 'such measures as conduce to the moral, intellectual,
sanitary, physical, economic and social advancement of the mass of the people', 'so
far as may seem necessary and expedient' (Wagner, 1887: 156-7). However
premature this enunciation of an inevitable shift from a permissive to a propulsive
state may have been, 'Wagner's prediction was better than his history' (Maddison,
1986: 199). The potential regulatory scope for state action to strengthen the supply
side of an economy and to establish a ·staatsrason was amply demonstrated by the
social policies that followed (Maddison, 1986: 197-201).
In the 1920s, furthermore, German sociologist Rudolf Goldscheid produced an

argument which was essentially an extension of Wagner's idea and an elaboration of
its fiscal significance. 'As feudalism broke down and the people gained control over
the state, it came to be in the interest of the propertied class to render the state
impotent. As a result, the state became impoverished. If the state is to be rendered a
useful instrument in the hands of the people, the lost wealth must be reconstituted to
the state, so that it can meet its welfare functions' (Musgrave and Peacock, 1958:
xviii). The liberal state became one which was intentionally 'poor on principle'
(Goldscheid, 1925: 204); and it was this struggle against extended state activity,
against increased taxation, against unnecessary constraints on production that gave
the capitalist state its class distinctiveness. Even at this time, it was clear that
conservatives preferred a state that was 'to some extent politically and economically
strong' (Goldscheid, 1925: 207). It was at about the same time, in the USA, that
Oliver Wendell Holmes (Ir) remarked that 'taxes are what we pay for a civilised
society' (Marke, 1964: 212; Musgrave, 1985: 25).
A key aspect of liberal governance is the emergence of what Goldscheid refers to as
'the state within the state', that is, parts of the public bureaucracies committed to
preventing the state from assuming functions that are technically within its capacity.
By recourse to doctrines such as free trade or balanced budgets, elite sections of
government can impose distinctive rules and requirements on the state proper that
have the effect of pre-empting its charter, of stunting public responses to changing
circumstances. Insofar as the state is thereby prevented from consolidating its own
economic resources, it becomes unnecessarily impotent, 'a caricature of the state'
and, for that reason, the site of continuing tension between two potential paths to
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community development: 'capitalist economy and socially productive public
economy' (Goldscheid, 1925: 211-2),
It should be apparent from the discussion so far that Wagner's 'law' cannot really be
classified as a 'demand-side' explanation of the growth of government. The growth
of societal and state capacities can facilitate public provision independently of an
expressed public demand for it Gust as technological possibilities allow new
privately provided goods and services in advance of demand for them). The capacity
to pay for increased levels of public services in wealthy societies was more
significant than the demand for them in Wagner's formulations; and this would be
the case whenever restructuring, for economic, demographic or technological
reasons, occurred. The task of those political forces which want to effect social
democratic change, therefore, is twofold: to ensure there is a fiscal capacity to meet
politically imposed costs and to ensure there is an institutional capacity to impose
the political demands (despite any political resistance) in the first place. But these
are independent requirements; they do not need to be linked, as they would be if
private suppliers were responding to market demand.
A corollary observation, from the contemporary literature on the growth of
government, of importance for social democratic development is the low
productivity of public services. Those concerned to explain the costs of government
(Lybeck, 1988: 31-2; Henrekson, 1988: 111-4; OEeD, 1990: 64) have pointed to the
higher rates of productivity improvement in manufacturing industry (largely private)
than in service provision (largely public) while wage increases in the latter follow
more or less those in the former. Hence the cost of the state could be expected to
increase faster than national income. The existence of 'unbalanced productivity
growth', sometimes known as 'Baumol's disease' (Saunders and Klau, 1985: 92-3), is
unexceptionable, though some of the implications derived from it often are
unreasonable. Services are usually labour intensive and therefore costly, the scope
for increasing production per employee (productivity improvement) is limited and to
some extent undesirable. But this is not necessarily an indicator of a problem for
public policy: insofar as more teachers teach fewer students, or more nurses care for
fewer sick people, social problems may be being solved in direct tandem with a
decline in recorded productivity. Low productivity in the service sector may be a
sign of a civilised society, especially where already wealthy societies have low rates
of economic growth (from a high base).
A further indication of the structural elements in the expansion of government that
provide preconditions and impetus to social democratic displacement of noninterventionist protocols can be derived from examination of the tasks that
governments (not necessarily social democratic governments) have actually
accepted. Three analytically distinct aspects of public provision, each with
discernible relationships to liberal principles, can be identified: 'developmental',
'keynesian' and 'social democratic'.
Developmental aspects of state activity are those large scale infrastructure
commitments accepted by government in capitalist economies, especially at early
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stages of their economic development, that are least likely to invoke the disapproval
of liberals. Liberalism in pure form is always transgressed if the state takes on
significant functions, but provided these could be justified in terms of national
development (or 'natural monopoly'), they often have been; and serious objections
have not been raised to state involvement. Interestingly, the state activities often
embraced by liberal democratic regimes - provision of railways, roads, ports, power
generation, communications, legal and administrative systems, perhaps scientific and
educational facilities - are what marxism refers to as the 'forces of production', the
essential preconditions for capital accumulation or capitalist economic development
under market auspices. It is also necessary to bear in mind that state activity was
probably an essential part of the establishment of markets and their legal
underpinnings; developmental aspects of public provision are in no way a departure
from a prior condition of pristine market behaviour. As Karl Polanyi has put it:
'While laissez faire economy was the product of deliberate state action, subsequent
restrictions on laissez faire started in a spontaneous way. Laissez faire was planned;
planning was not' (Polanyi, 1944: 141).
Keynesian aspects of state intervention are obviously those which have been
intended to redress the effects of market-induced cycles in economic activity, to
reduce market-derived inefficiencies (unemployment or under-utilised capacity) or
to prevent market-based inequities and inequality, even where they are compatible
with efficiency. The most common expression of this type of state activity has been
the policy goal of full employment and the associated desire to increase economic
activity beyond the level which would be given by the market. Liberalism has
demonstrated an ambivalent attitude to this type of intervention, recognising both the
desirable increased profitability and developmental potential attending high levels of
employment and activity on the one hand and the less desirable scope for political
influence over the content of employment and activity on the other. For some years
after 1945, faced by pressure from conservatives and labour movements, liberals
tended grudgingly to endorse the principle of counter-cyclical macroeconomic
management (susequently stabilisation policy), only later to oppose its practical
application (Robinson, 1973). Worried by the political implications of full
employment, and especially the implied suggestions that neither the supply of nor
remuneration for labour ought to remain matters for market determination, liberal
regimes eschewed anti-recessionary policies, policy for restructuring and even
systematic anti-inflationary policy all through the long boom. This public stance is a
major reason for the almost complete unpreparedness of the anglosaxon countries in
particular for the problems· since 1.974. In any case, keynesian aspects of state
activity demarcate policy interventions whose importance is signalled as much by
their abrogation as by the preparedness of governments to accept them. Insofar as
they were embraced, -their effect was to augment both domestic prosperity and
domestic security.
The third cluster of government activities could be referred to as 'social democratic'
aspects of public provision. It is in respect of these that liberalism's proscriptions are
most emphatically violated and political resistance from economic liberalism is most
fervently encountered. Social democratic elements in public sector activity arise
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when public criteria, social policies and anti-market principles are established and
implemented. The most obvious of these is the principle of cross-subsidisation.
When cross subsidisation of regions (for example, from urban to rural), of activities
(for example, from technology intensive to labour intensive services), of
organisations (for example, from revenue-generating to revenue-poor organisations)
or of individuals (for example, from rich to poor) has occurred for political reasons,
it has tended to meet the scepticism and objection of economists. For this reason,
cross-subsidisation has maintained only a precarious place in the repertoire of public
policy, being constantly prone to reversal when demands for efficiency or flexibility
or restructuring consume the policy-making imagination. Cross-subsidisation, of
course, disarticulates contribution and reward, service provision and ability to pay; it
is an explicit, politically generated recognition that many activities are desirable
regardless of the extent to which they are in themselves able to attract market
support; while the profitable character of much autonomous market activity should
not be sufficient ground for absolving it of responsibility for supporting unprofitable
activity. It is also worth noting that cross-subsidisation can occur within regions,
organisations, activities and occupations. There is simply no inviolable case for the
liberal presumption that all aspects of all activities ought to be self-sufficient.
Public sector activities that could be called social democratic, even where social
democratic regimes have not existed, are congruent with the extension of demoFacy
insofar as they extend entitlements that are independent of individual ability to pay.
They are often based on collectivist criteria which in turn may be dependent on
activities and demands from the labour movement, feminists or environmentalists all of whom have claims on society, in respect of quality of employment, quality of
life, elimination of discrimination or quality of the environment, that cannot be
satisfied except through the imposition of political decisions. Collectivist principles
allow the assertion of a substantive rationality which would be impossible if private
or individual criteria alone determined what were to occur. Under such
circumstances, principles for social activity and reward can readily be developed,
for example, in wage fixing or urban amenity or housing standards.
Regulation of behaviour and activity often results from the assertion of political
principle (and the usurpation of market principle) in particular areas. Standards, of
course, can be applied directly (via legislation) or indirectly. In the latter case, public
competition with private providers might effectively influence the quality of service
provision in the market; and it can also be a useful way of affecting the quality of
employment conditions in both private and public sectors. The public sector can be
not only a model employer, but also an 'employer of last resort' (Meidner, 1983: 39).
The point, then, of much public sector activity, especially in this third, social
democratic, category, is to allow the political process to establish a threshold of
economic activity, social security, civility and participation that fluctuates less easily
than privately provided conditions when cyclical downturn or economic crises
emerge. Public sectors can 'exploit opportunities, but they 'can also be pre-emptive,
provided the appropriate institutional structure is in place. Contrary to much of the
available discussion, therefore, analysis of what the influences on the size of
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government are does in fact suggest normative conclusions about what-it ought to be
(see Larkey et aI., 1981: 194).
This consideration of the growth of government and of the different types of
activities that governments have encompassed has been intended to show that
liberalism's constraining vision of what state responsibilities should be is steadily
becoming more anachronistic; but this implies equally that social democracy's urge
to expand the range of activities subject to political debate and determination is
increasingly contentious. Although the tendency for encroachment of public onto
private prerogatives has been largely structural, their maintenance will increasingly
demand conscious and volitional efforts. The accomplishments of social democracy
are so easily reversed that any distinctively post-liberal political processes will need
to be more aware of the principled rationale for their accomplishments than their
practitioners seem to have been in the past. Hence, Rudolf Meidner has argued, in an
associated context, that the conceptual development of an alternative to liberalism
requires 'the consistent development of trade union principles' (Meidner, 1980: 347);
it is the consequences of such a departure from liberal democratic politics that now
needs to be understood.

5

Social Democracy, Corporatism and Class Politics

The class-based obduracy of social democratic expansion is readily appreciable from
the above conception of the state, but it has not been well integrated into the marxian
discussions of the state that dominated political sociology in the 1970s and 1980s. In
fact, marxist political theory seemed so concerned with an insistence that the state
was a capitalist state, that it failed to theorise the extent to 'which the development of
a post-liberal polity had transformed the capitalist aspects of the state in capitalist
society and exposed a potential for continuing political transformations. As indicated
above, there are certainly liberal residues in state interventions, but the most
significant aspect of the class-biased state is no longer the extent to which it
intervenes to defend and protect the processes of capital accumulation - rather, the
main political defect in contemporary states is their refusal to sponsor capital
accumulation and economic activity. The contemporary spectacle of government
policy which, over a long period, makes economic conditions worse is not an
instance of the failure of policy attempts, but the manifestation of a much older
phenomenon: liberalism's propensity to keep living standards below the level that is
technically feasible. Liberal capitalism is perpetuating a problem almost the opposite
of that which preoccupied an earlier generation of state theorists: the state does not
act in many of the situations when it has the technical capacity to do so. In such
circumstances, the state damages specific bourgeois interests while the general
interest, given structural crisis and uncompleted structural change, remains
ambiguous, perhaps permanently so. If it were to intervene more conscientiously to
guarantee a higher level of capital accumulation, the state would be departing from
its liberal foundations but supporting industrial development more concertedly. What
revisions to state theory are necessary if the transition from a liberal to a post-liberal
polity is to be endorsed?
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Resolutions of this problem exist in theories of 'corporatism'. Unfortunately, the
same empirical phenomena have given rise to quite discrepant interpretations. For
many writers on corporatism, especially contributions from political science,
corporatist arrangements are undesirable because they amount to a departure from
the arrangements and institutions of pluralist and liberal democracy. For others,
notably those unsympathetic to liberalism but worried by the resilience of capitalist
social relations even when they are failing to deliver economic prosperity,
unorthodox arrangements that have attracted the label corporatism are an affirmation
of liberal prejudice simply because they have quite often been effective responses to
the inability of parliamentary processes to control economic downturn and inflation
and the conflicts that result from them.
The first wave of writings to draw attention to the emergence of new, often ad hoc
and unheralded, state functions imagined the developments as an instance of
'overloaded government' and 'ungovernability', caused in part by a 'revolution of
rising expectations' and illegitimate demands on 'the fiscal household'. These led in
due course to the public's unhealthy 'submission to a heavy-handed bureaucratic
Moloch' (Bell, 1976: 257), to the 'concertation' of interest groups with the state, the
displacement of representation in favour of 'intermediation' '(Schmitter, 1974) and to
the cession of policy ,implementation to large private organisations (Lehmbruch,
1982; Offe, 1985). More critical commentators argued that these arrangements do
nothing more than reinforce a state-induced class collaboration, producing a 'partial'
political system structurally destined to perpetuate the oppressions familiar to
politics under capitalism, especially as parliaments remain intact (Panitch, 1976).
The scepticism of the left wing critique of corporatism has been fuelled by liberal
institutional domination of policy-making, labourist biases in many social
democratic alternatives and a presumption that most inequalities are usually left
undisturbed by the new political forms, to such an extent that it seems labour
movements barely know what social democracy is (Beilharz and Watts, 1983;
Beilharz, 1986).
Through all of this period, however, there was another line of argument developing eventually revealing that some of the systemic or structural aspects of the evolution
of modem capitalist economies would embody prospects for a renewed
macroeconomic management along social democratic lines. Even in the 1970s, Jack
Winkler characterised the new political forms as 'administration without
bureaucracy' portending 'private ownership but public control' .(Winkler, 1976),
noting also that departures from orthodox policy procedures could be justified only
so long as they succeeded. Realisation that corporatist arrangements, adopted for
pragmatic reasons of effectiveness but which also had ideological elements, do
actually work began to appear in many of the more recent analyses of corporatism.
Alan Cawson (1983) claimed that corporatist arrangements are simply a policy
response to the decline of the competitive economy; in an oligopolistic world
administered or collusive decision-making is the norm. Kerry Schott (1984) is one of
many contributors to 'the new political economy' who have shown that countries
with 'strong corporatism' are more stable economically; while Colin Crouch (1985)
argued that it is the national level of bargaining (especially over wages) that
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facilitates macroeconomic control, especially insofar as centrally organised trade
unions can impose anti-market interventions despite the resistance of employers.
The corporatist tradition, then, has highlighted aspects of the modem state that
warrant close examination if social democratic goals are to be pursued with any
confidence. In a strong theoretical statement of the political significance of the part
that labour movements have begun to play in policy-making, WaIter Korpi used the
term 'democratic class struggle' to refer to the inescapably conflictual aspects of
social democratic corporatism (as opposed to the view of a status-preserving
corporatism found in the patemalist policies of catholicism and conservatism). What
corporatist arrangements essentially allow is a public, institutionalised arena where
decisions that have always involved elements of class conflict can be made under
new conditions. By politicising the decisions, that is, by shifting the site of the
decisions from the market (in the' case of wage determination and income
distribution matters) or the corporate boardroom (in the case of investment, product
development or workforce and enterprise restructuring matters), to a political forum,
the imbalance of power towards capital and against labour can be somewhat
redressed. The process can also bean extension of the democratic impulse because
the range of decisions made in the political realm is greater than liberal institutional
arrangements could ever accommodate (Korpi, 1983). In corporatist settings, both
labour and capital are expected to act politically; this affects the two class forces
unequally because capital's relative advantage is eroded if crucial macroeconomic
outcomes are determined explicitly; this is presumably why employers frequently
renege not so much on agreements reached, but from their prior and often reluctant
commitment to involvement in policy-making. Capital, unlike labour, is
. unaccustomed to acting politically; its political power has always derived from the
apparent separation between the private economy and the public polity. When
assigned a charter to take even partial responsibility for national economic
performance, for example, to contribute to national efforts to reduce unemployment
and inflation or to regenerate national development, it will find its former
prerogatives (especially the licence to take significant decisions without regard to
their social impact) less applicable. Labour will always benefit relatively more from
accepting a policy-making role than will capital - even if, in specific cases, the actual
decisions taken are detrimental to it.
Corporatist developments are not without their own problems, of course. There is a
need, for example, to ensure that in return for constraints that may be imposed upon
memberships, the organisations of labour or capital be able to ensure an appropriate
quid pro quo. Of some significance for social democracy conceptually is the
likelihood that centralised representative bodies will be called upon' to endorse or
even enforce 'unrepresentative bargains' (Williamson, 1989) - policies which the
represented may not have requested, which had not been previously canvassed, or
which would be received with hostility if they were referred to the constituency.
Solutions to some possible causes of instability in corporatist decision-making will
of course be contingent upon not only the politics of the moment but also, more
importantly, on the extent to which past institutional arrangements will have been
effective in delivering final benefits in terms of the four goals of policitised
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economic decision- making: affluence, security, participation and civility. Marino
Regini's discussion of how possible 'crises of representation' can be avoided
emphasises this point, indicating as well that success depends upon the extent to
which trade unions recognise the class aspects of their encounter with liberalism
rather than dissipate their concerns into representing interests (1983). The point of
corporatist arrangements· is not to extend representation but to subject more
issues to democratic decision-making. Such a course implies more, not less
conflict; because conflict over class issues is endemic to any attempt to control
economic policy and economic development.
Even long-lived corporatist arrangements tend to break up and need re-forming from
time to time, usually amidst political disquiet. Bob Jessop's evaluation of these
tendencies, in 1979, was that even though the resolution of industrial and economic
dilemmas through extra-parliamentary decision-making implied 'a new form of
state', one which depends on the ability of a leftist party to integrate unions with the
polity, and even though the results could not be other than unstable, they were likely
to be recurrent. Instability derives from the ease with which agreements can be
broken by capital, itself a reflection of the contradictory nature of any attempt to
cajole the political organisations of business into political control of the economy.
More recently, Jessop has admitted that corporatism may well delineate 'a third
logic' between politics and the market, but it is still no way to define a universal
interest. 'Associational bargaining' is just another terrain of conflict over issues
which are inherently conflictual (Jessop, 1990b: 135-42); although the full class
dimensions of the shift to a 'negotiated economy' are not always recognised by the
writers documenting the changes (see, for example, Nielsen and Pedersen, 1988).
The major thrust of the argument so far is presented in Figure 2. The upward sloping
line, is a stylised version of the long term expansion of government (indicated more
precisely in Figure 1) but extended both backwards and forwards in time to imply a
secular tendency that began early in this century and which can be expected to
continue into the next. From the viewpoint of an elaboration of some ideal features
of social democracy, the growth of government refers not only to growth in public
expenditures as a proportion of national income, but also to the steady accretion of
national responsibilities that become the subject of public policy. Although it has
been suggested that social democracy is no end point of social or political
development, and depends on the productive capacity of capitalist economies, it is
nonetheless necessitated. by the restrictiveness of liberal democracy ·and by the
constant tendency of capitalist market economies to waste resources by running at
less than full capacity.
Social democracy nonetheless contains sufficient contradictions and tensions of its
oWn to generate even more emphatic efforts to extend the democratic impulse
towards organisational (industrial) democracy and eventually beyond that to
economic democracy. If there is conflict over allocative principles at this stage of
democratic development, it will surely pale in comparison to the reactions likely to
emerge once reform movements begin to agitate for advanced forms of economic
democracy. Democratic development implies both organisational development and
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Figure 2: The Transition from Markets to Politics as the Extension of Democracy
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conflict over such institutionalisation as is indicated by the range of tasks that are
assumed by government, increasingly in conjunction with labour and capitaL

.

The nature of the conflicts the above discussion has foreshadowed is neither
arbitrary nor capricious. Transition from market principles to political principles
involves conflict over class issues - the respective rights of capital and labour to
have their prerogatives administered in production and distribution. That is why the
development of social democracy is not in essence a conflict between the state and
the economy, not a conflict between a private and a public sector, but a matter of a
long term transition from undemocratic principles implied by entrepreneurial
autonomy and market mechanisms, on the one hand, and democratic principles
implied by collective responsibilities and new political institutions, on the other. As
the state takes on more functions, the political responsibilities of labour expand. As
the types of issues demanding public determination are increasingly those which the
functional activities of labour and capital inherently affect, the respective political
organisations need to assume permanent political functions, something confirmed by
Manfred Schmidt's finding that since 1974.government has grown most when the
balance of power in extra-parliamentary arenas has shifted towards labour (Schmidt,
1983). This is not a matter of interest group demands, but a matter of bringing
explicitly to public decision-making forums the collective actors which were always
involved, though surreptitiously and with a weIrdocumented class bias. Neither is it
a matter of trade unions being concerned only with what they have done in the past
(Therborn, 1986a: 223-4), they need to understand why they are expected to engage
in policy conflicts in the future.
.
What is being suggested here is not that the state 'acts' or 'intervenes' more
conscientiously than before the cumulative infringements on liberal democratic
proscriptions began, but that the state becomes a terrain, or arena, where these classbased conflicts are increasingly institutionalised. It is a terrain, therefore, where the
pre-existing capacities of labour and capital can decreasingly be seen as a guide to
what the outcomes of conflicts will be (see Hindess, 1982; Korpi, 1983: 16-18,21-5,
168-71, 180-3). Strategic considerations, the ability of economic forces to arrange
the requisite non-economic conditions for their preferred mode of growth, will be
decisive.
Class politics, therefore, derives from the tendencies for both capital and labour to
assume new responsibilities. To the extent that capital refuses to accept a public
profile in policy-making, both corporatist regulation and macroeconomic
management are retarded; neither labour nor social democracy can advance without
the politicisation of the decisions that capital is accustomed to making according to
its own terms. Permanent full employment (without inflation) and non-cyclical
national development cannot be secured unless the organisations of labour and
capital both routinely participate in the constituent decisions. The intended outcome
of the implantation of social democratic capacities onto state and corporatist
institutions is therefore not a restated concern for redistribution, but an entrenched
commitment to security, above all through full employment and the eradication of
market-dependent incomes. To this extent, political reforms associated with the
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welfare state are still a long way from their 'peak of ambition' (Ringen, 1987, ch.9)
which is ultimately the replacement of the social relations of liberal capitalism with
the social relations appropriate to a social democratic regime of accumulation.

6

Social Democracy and Alternative Accumulation
Strategies

The political economy of social democracy being developed here suggests that a
transition away from private determination of economic conditions has been under
way for some time; it is inevitable, in the sense that good performance in mature
economies can be secured only if new institutions are created to eliminate as much
of the cyclical fluctuation in economic activity as possible (by subjecting investment
decisions to social control). Since 1974, it has become obvious that control of
inflation, in the context of strong corporations and trade unions, requires incomes
policies - essentially the subjection of income distribution to social control. This has
been most effectively achieved when wage fixation is centralised. To these
institutional interventions can be added a third: institutional involvement in the
processes of economic restructuring and wage determination to ensure that the
'labour market' does not operate like a market at all.
The decommodification of labour has been labour's historical ambition (see EspingAndersen, 1990: 35-8; and Korpi, 1989), partly on moral grounds, partly because the
liberal mission always entailed social disruptions that were considered illegitimate
by large sections of the population. The purpose of unions has been to prevent wages
being seen as a 'price' that ought to fluctuate in accordance with the supply and
demand for labour, to prevent recourse to unemployment when particular industries
are in decline or before new industries have appeared. As Polanyi has insisted, it was
the 'uncompromising ferocity' of laissez faire and the attendant misery caused by the
creation of a labour market that gave rise to the universal and spontaneous
'collectivist countermovements', including trade unions, against economic liberalism
in the secOnd half of the nineteenth century (Polanyi, 1944: 135-50). Policy for full
employment itself is an attempt to impose a political goal on the market elements of
the labour market. If this- process is to continue under social democratic auspices, it
presumably will be one whose trajectory will span centuries rather than decades
(Therborn, 1985: 231), both because of the difficulties in creating new institutions
where they have formerly not existed and because of what can be depicted as the
resistance of economists (Sandmo, 1991).
The global economic crisis since 1974 has affected everyone, but, as Therborn puts
it, the same crisis has produced more unemployment in some countries than in others
(l986b: 39-42, 127-8). These differences are the concern of comparative political
economy. Manfred Schmidt has been demonstrating in studies of OEeD economies
published since 1982 that low levels of unemployment since 1974 have been
consistently achieved only in countries with long-standing corporatist arrangements.
That 'genuinely political variables' (Schmidt, 1989: 102) have been operative shows
that states have more capacity to influence economic outcomes than they are
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typically willing to exercise. It also shows that the institutions central to postkeynesian and kaleckian political economy's prescriptions have been effective, that
the absence of these institutions makes economic stability virtually impossible and
that politics does matter in the determination of macroeconomic outcomes. The
persistence of economic problems is more than anything else the fault of
government.
Figure 3 shows the current situation according to the typology of political and
economic'conditions developed by Schmjdt (1982)1.
Figure 3: Size of Government and Economic Performance, 1974-89
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OECD Economic Outlook, 47, June 1990 (Tables R15, R18, R19, pp. 195, 198, 199).

In Figure 3, economic performance is represented by unemployment since 1974. If the more
recent years are prioritised in the evaluation, rather than the entire period of the recession,
there is very little change in the country configuration except that Norway and Finland swap
places. If the indicator of good performance is unemployment and inflation (1974-89),
Germany becomes a good performer.

74

GEOFFDOW

So what is known about an alternative, social democratic economic strategy?
Common to both the low unemployment/big government countries (Sweden,
Austria, Norway and Luxembourg) and the low unemployment/small government
countries (Japan, Switzerland) - cOIporatism with and without labour respectively is what Goran Therbom has referred to as an 'institutionalised commitment to full
employment' (l986b: 18-23; see also Schmidt, 1987). As indicated above, this
involves policies and institutions designed to appropriately deploy investment,
incomes policies designed to prevent inflation while ensuring income distribution
does not become too skewed, and an institutional network capable of generating
productive employment in advance of structural change in industry. In one form or
another, state agencies in both types of low unemployment countries have been
prepared to accept encroachments onto market processes in the interests of economic
success. Although Therbom has complained that the concept corporatism does not
adequately describe the institutions that are necessary or effective (and it is
important to realise that corporatist arrangements, as in the Netherlands, are not
always effective) (1986b: 100, 1987: 269-74), the institutions that have been
responsible for low unemployment are those which both advocates and critics of
. corporatism have in mind - that is, institutions'involving 'a type of structured, stable
and predictable class conflict' (Schmidt, 1989: 117), institutions which can bring the
democratic impulse to investment decisions, to income distribution and to policy for
the remuneration, training, location and relocation of labour. Corporatism might well
describe voluntary wage restraint, but effective incomes policies require agreement
between capital and labour on supplementary policies, from full employment
commitments, to anti-recessionary macro-policy, to welfare and social wage
measures, to health and safety issues. Wage restraint leading to wage reductions, if
unaccompanied by developments in political preparedness to consolidate
interventionist approaches to macro-management generally, results in worse, not
better macroeconomic performance; and in any case will soon be repudiated by
unions. This is the lesson of restrictive incomes policies, especially the British
variety (Panitch, 1976). Nonetheless, it is the adherence to passive rather than active
'labour market' measures that has made outcomes in the anglosaxon countries so
particularly shameful (Therbom, 1986b: 93; Korpi, 1989: 302-4). This is not what
'coIporatism' means in the low unemployment countries.
What the evidence demonstrates is that tasks of economic management that would
be inaugurated under a social democratic agenda are in principle achievable.
However, their technical realisation depends on a political and institutional will
which is rarely achieved and readily reversed. As the re-assertion of a competitive
liberal mode of regulation will be unable to regenerate high levels of economic
activity or full employment in countries which have experienced high living
standards, demands for deregulation will be contradictory. A social democratic
corporatist mode· of regulation will impose constraints on private autonomy that
many of the beneficiaries are prone to oppose. This is the contemporary variant of
contradictions that have always characterised capitalist development (accumulation
according to market principles). As Jessop has said: 'All forms of collaboration,
income redistribution, concertation and political representation have their own
versions of these generic capitalist contradictions as well as their own specific
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problems' (lessop, 1990b: 138). Having responded to recurrent crises and crisis
tendencies through the post war decades in a variety of effective and ineffective
ways, the advanced capitalist societies are now at a stage where maintenance of
living standard~, economic stability and the capacity to restructure industry in a nondestructive way cannot be ensured without an explicit state commitment to planned
or socially controlled or recurrent investment, together with some means for
effecting a non-capricious income distribution that pre-empts inflationary pressures.
In other words, social democratic aspirations for political control of the economy
require a mode of regulation that foreshadows a distinctive regime of accumulation.
A contemporary understanding of social democracy as a distinctive 'regime' of
economic activity cannot be completed without an examination of the links between
the economic and non-economic aspects of the social democratic alternative to neoliberalism such as is suggested by regulation theory (see de Vroey, 1984; lessop,
1990a, 1990b: 196-219, 248-72; Lipietz, 1988). Regulation theory has not yet
attempted to explain how a market-transcending social democratic accumulation
strategy could be developed or even whether appropriate regulatory arrangements
would precede or follow it. The presumption is more usually that the mode of
regulation succeeds in reproducing the relations of production - although never
unproblematically.
It is because attempts to regenerate economic aCtivIty conflict with the market
principle that, in a sense, pro-capitalist and anti-capitalist purposes increasingly
coincide. lessop notes a 'permanent organisational and ideological dilemma' (l990b:
. 164); however it is not between compromise and benefit, but between autonomy and
benefit. The defensive, apologetic and pragmatic acceptance of institutional control
of the economy in successful economies seems finally to have caught up with and
vindicated Kalecki's 1943 insistence on the need for new political institutions for
non-repressive control of inflation in the context of full utilisation of resources,
people and capacities.
One aspect of social democratic accumulation and regulation can immediately be
specified: while market dictates retain the major influence over production (nontraded production still accounts for only about 40 per cent of GDP in the OEeD
countries), political control over the economy, though significant in its stabilising
effects, will be only partial and continually threatened by re-implementation of
liberal policy preferences. Social democratic struggle will thus be struggle about the
form of class conflict (lessop, 1990b: 259) which political strategies attempt to guide
towards high employment, high security outcomes despite ongoing market pressure
for inequality, cyclical insecurity and occasional austerity. In other words, full
employment based on a viable manufacturing sector, a strong universal welfare state,
and the institutional innovations needed to maintain them will require the strategic
dismantling of the strategies, institutions and policy preferences that are prone to
reducing national capacities in times of economic crisis. The manifestations, in the
state sphere, of individual entrepreneurs' propensity to endorse strategies that
undermine economic performance and profitability are (a) refusals to subject
industry development to policy (thereby consolidating fluctuations in investment and
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activity), (b) monetarist responses to inflation (which reduce economic activity thus
exacerbating distributional conflicts), (c) deregulatory wage fixing arrangements
(which impose flexibility and therefore inequality instead of incomes in accordance
with citizenship entitlements) and (d) national deflation (because of orthodox belief
that too much growth causes too little growth or that people need to be poorer in
order to be richer). It seems that a crucial difference between liberal and social
democratic regimes of accumulation is that the former is regulated by institutions
which are prepared to accept unemployment, even very high unemployment, and to
aggressively persevere with policies which, although they do re-institute the antiinterventionist principle, wreak permanent damage to productive capacity and extant
living standards in the societies which are exposed to them. A distinctive social
democratic accumulation strategy would therefore need to exploit whatever room for
manoeuvre there is to develop quite different regulatory mechanisms which can
withstand political and ideological pressures that disavow anti-recessionary and
democratic possibilities.
A social democratic state can in fact be a very different state provided it is successful
at establishing new political institutions of the type justified above. The form of the
state could therefore change, as could its commitments and the likely outcomes.
There is, of course, evidynce from Sweden that interventionist institutions can work
to produce full employment and equality, although there are still significant political
barriers to their consolidation into anything like a new structural stability.
Jessop has argued that new accumulation strategies are unlikely to emerge as
'rationalistic and willed' (1990b: 209, 260); instead, they will need to be more
cognisant of the interactive effects of structures and agencies. Presumably this means
that none of the likely agents of social democratic change (centralised trade union
organisations, .political parties of the left, mass movements, existing public
authorities) will be able to win the political agenda in advance of the development of
an alternative accumulation strategy able to simultaneously convince those affected
by its material results of the value of participation in the transformed regime of
regulation. If this is to prove possible, and the contingent outcomes of accumulation
strategies and modes of regulation in the past suggest that it is, the enhanced role to
be accorded state (and corporatist) arrangements will need to be to a large extent
self-conscious (Jessop, 1990b: 315); the state's organisational bias ('strategic
selectivity' in Jessop's terms) can be deployed in a direction different from that
which has characterised the liberal state. The result would not be stability, but a
deepening of democracy. The building of new permanent institutions for political
control of the economy would change behaviour, changed behaviour would make
new institutions more possible and more effective; the state, without power of its
own (Jessop, 1990b: 256), would be expected to mobilise the productive forces
according to transformed productive relations towards an end (prosperity and
security) that the former regime always promised but was always incapable of
delivering. In conditions of permanently institutionalised conflict, people would
need to know what they were involved with; few social democratic practitioners in
the present age show discernable awareness of how or why the challenge to
liberalism needs to be mounted.
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Everything is never possible; something is always possible. Social democracy is an
attempt to push reformist politics to the limit. The limitations are a function of the
obduracy of the economy in two senses: the stage of development imposes limits on
the capacity of the society to provide material comforts; class biases and inequalities
in the very nature of a market system impose constraints on the ability of political
strategy to deliver even what is possible.
Class theory has done much to explain why not all that is technically possible is
politically possible; social democratic class theory is thus left with the task of
explaining why more is politically achievable than has been generally achieved and
what political strategies would need to be embraced if the constraints were to be
overcome sufficiently to facilitate the expansion of material and democratic
opportunities.
It is no longer possible to accept the argument that social democratic reforms (in the
direction of disarticulating .effort from reward) cart be achieved only at cost to
economic capacity. Social democratic principles are, in essence, an assertion that
individualistic loci of economic decision-making no longer work in their own terms;
market principles do not guarantee full employment or equity; and consistent
attempts to revert to liberal anti-interventionism does unnecessary and permanent
damage to both the economic and the non-economic conditions that make societies
what they are.
Since the 1930s, social democratic and interventionist movements have struggled
against the social consequences of economic liberalism, with less achievement and
more resistance than they deserved. In part, lack of success has been due to underrecognition of the class nature of the capitalist economy and unwillingness to
recognise the potential to intervene under the banner of resolving capitalism's
irrationalities. The battles that have been fought - for example, to increase taxation,
to expand welfare entitlements, to develop collective rights, to construct institutions
for the implementation of policy objectives, to maintain standards of living even in
the face of economic crisis or dislocation, to resolve problems by moving forwards
rather than by retreating from past accomplishments - have been most rewarding
where they have been accompanied by an awareness of the possibilities of politics,
perhaps even a 'state consciousness' (McEachern, 1990). Even if social democratic
successes have been paradoxical, unintended and contradictory, so that apparent
coherence is just 'ad hoc rationalisation after the fact' (Heclo and Madsen, 1987:
314), they do in fact invoke class issues, albeit ones pursued in formal political
forums rather than as industrial conflicts. And it seems likely that there needs to be
created an awareness of this in the requisite institutions. Just as there are well
documented differences between social democratic welfare regimes and their
conservative and liberal alternatives (Therborn, 1989; Esping-Andersen, 1990), there
is a world of difference between a social democratic accumulation strategy and its
liberal precursors. Most important will be the strategic effort needed to ensure that
the dismantling of incentive structures associated with social democracy is kept
compatible with substantive rationality in economic and regulatory institutions,
especially when attempts are made to convince policy-makers that the
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accomplishments of the past are unsustainable. An evaluation of Gosta EspingAndersen's, intended to characterise a social democratic welfare state regime can be
re-phrased to indicate its ongoing mandate: 'all benefit; all pay; all are encouraged to
balance the civil rights that are inviolate with the civic responsibilities that are
necessary' .
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1

Introduction

Respite Care is one of the newer tenns to intrude into the jargon of the aged care
fraternity. It is an attractive tenn which, unfortunately, can mean different things to
different people. A whole literature has been spawned on the subject and it
encompasses almost the whole range of geriatrics.
The tenn can encompass provision of support in the home or provision of day
programs or residential facilities. The latter can be full-time or part-time, by day or
by night, or for the weekend, or, for that matter, any period, continuous or
discontinuous, and can apply to facilities providing little more than board and
lodging ranging to full-blown rehabilitative and other therapeutic services.
Probably the most important line along which respite care can be classified,
however, is between planned or elective respite as against unplanned or emergency
admission. The latter group is really not what the tenn was originally meant to
describe. So-called emergency respite really represents the occurrence of a crisis, be
it in the carer or in the person being cared for. This could be intercurrent illness or
merely deterioration of the condition, or a change in domestic arrangements, or in
relationships.
When such crises occur then the situation often requires review. Admission to an
assessment unit would pennit identifying fresh medical or behavioural problems in
the patient and would pennit a re-appraisal of the capacities of the carer in particular,
and of the supportive network in general, for coping with the task; it usually amounts
to an acute geriatric admission, no matter what it is called or where it takes place.
'Respite' in these cases is clearly a misnomer.
The planned or elective type of respite care is best viewed as a holiday. Ideally this
should be both for the carer and for the dependent individual being cared for.
In planning such respite care it is probably most useful not to attempt to distinguish

so much between the needs of the patient and those of the carer but rather to decide
that the client is really the partnership itself. The tre<;ltment, or intervention, or
support, has to be directed at the relationship and the surrounding network through
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which the care is shared rather than at one or other individual. In any case, the
situation requires regular review and a preparedness to revise the arrangements.

2

The Need for Respite

It is one of the more laudable features of the Home and Community Care (HACC)
program that it makes provision for carers (Saunders, 1989). He points out that the
ratio of the 'at risk' elderly population to the 'potential female carer' population (it is
widely recognised that, apart from spouses, the female. population aged between
thirty five and fifty nine is by far the most likely population sector to be involved in
the caring role) is projected to rise markedly - from 30 per cent in 1990 to 54 per
cent by 2031.
. One must add to the demographic factor the economic one of ever greater
participation of working age females in the paid work force and therefore their
decreasing availability as carers.· Furthermore, the changing pattern of Australian
families introduces a third, sociological dimension. This involves deferred marriage
and diminished or delayed fertility which may well further reduce opportunities by
the elderly to be cared for by their offspring. The change in traditional gender roles
as well as values and aspirations will further impinge on the availability of family
members caring for the aged.
Nevertheless, in a climate of economic rationalism there is persistent pressure for
prolonging home care, particularly for people with dementia, in view of the high cost
of institutional care. Much intervention in the form of a wide range of help to
subjects and families, including financial benefits, physical aids, home helps, respite
admissions, practical advice and psychiatric assessments are offered. However,
recent British evidence (O'Connor et aI., 1991) finds no evidence that this defers
permanent institutionalisation!
Putting pressure on carers can lead to much stress as pointed out by Gilleard (1984),
who states:
Dementia is fundamentally the erosion of self, whose
management requires an increasingly supervisory and
supportive agency to take responsibility for the dementing
person's behaviour as their intending and adapting self fades.
The difficulties and limitations of family carers that are evinced
in this process are sufficiently stressful for the majority of
carers to require some form of professional intervention, but
one based upon developing a shared commitment to the
supervisory and supportive aspects of caring at a rate which
permits the principal carer to maintain their caring role as they
have the desire and resources to do so. (Gilliard, 1984:119-20).
One of the uglier consequences of carer stress is abuse of old people by carers, or of
carers by old people (Garland, 1990). A recent British study (Homer and Gilleard,
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1990) established that45 per cent of carers openly admitted to some form of abuse
although few patients admitted abuse. The common risk factors were a poor
premorbid relationship and previous abuse over many years. However, the most
significant risk factor for physical abuse was alcohol consumption by the carer:
Abuse was often reciprocated and was associated with social dysfunction in many
patients. Service delivery, respite care and level of mental and physical disability
were not significantly associated with abuse. The authors concluded that as the
problems of alcohol abuse and long-term relationships of poor quality are difficult to
change, care in the community may not be the best solution for these people, even
with increased provision of services.
Whilst the availability of family carers is decreased because of such factors as
increased geographical mobility, shrinking family size, increasing participation of
women in the work force, divorce and the weakening of connections between the
generations, new opportunities arise through new forms of intimate relationships in
the social environment of the end of the 20th century (Coleman and Bond, 1990).
Thus contacts with other than family members are likely to prove increasingly more
important, especially contact within peer groups or with people of the same age and
position in life who also often share similar interests. Care by the community
therefore needs to mean neither care by the family nor care by government funded
community support services alone. Many feminists, for example, will in any case
view the traditional family with suspi'cion, regarding it as an oppressive unit and a
barrier to individual experience and fulfilment (Craven et aL, 1982).
There are other barriers to family care, such as the constraints which exist on
daughters tending fathers and sons tending mothers (Gerrome, 1990). However,
children in these categories will be chosen in the absence of a carer in the
appropriate category. This means that daughters are the main carers, since far more
elderly mothers require care. Gerrome points out that the mother-daughter
relationship is, in any case, one of our culture's two significant dyads (the other is the
husband-wife dyad), the basis of significant mutual exchanges throughout the
younger woman's lifetime. If one of the marital partners needs care the spouse is the
first person to supply it, this being so even in the case of frail elderly wives or
husbands with adult children near at hand.
Thus, whilst the interest of HACC in respite care is praiseworthy, one would hope
that more sophistication would go into its planning than is suggested by the
following, perhaps' overly business-like, definition from its National Guidelines
(1989):
Respite . care is a service which assists in supporting
relationships within frail aged people or people with a
disability and their families or unpaid carers. It is an
arrangement which provides a short-term substitute for usual
care. Respite care can be provided on a planned or emergency
basis and can be provided in a variety of settings, for example:
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In day facilities;
In the respite carer's home;
In the home of the person receiving care;

.
At venues used by the general community accompanied by
respite support personnel. (DCS and H, 1988)

Whilst this sounds fine, it is clearly not enough.

3

Planning for Respite Care

Our own unit is so concerned about the nature of the carer relationship as to have
proposed the creation of a new professional, the Carer Support Therapist (Draper et
al., 1991). The carer support therapist would have the .role of identifying at risk
carers at the time of geriatric assessments in the hospital and in the community and
then to co-ordinate appropriate stress management and carer training groups.
This is done in addition to conducting carers' groups by our Community
Rehabilitation and Geriatric Service (CRAGS) for people looking after someone
with dementia. Many of these are conducted by our psychologist Michael McMahon
(1991) who notifies carers of the details of the carer support program. There are
usually eight weekly meetings of two hours each, these courses being appropriately
spaced to allow for an accumulation of new referrals. A detailed curriculum has now
been evolved.
Whilst sophisticated statistical analysis can demonstrate the existence of a number of
important correlates of most effective carer relief, just knowing that support is
available is often enough to provide substantial relief (Clipp and George, 1990).
Much anecdotal evidence can point to areas of tension but the concept of social
exchange can serve as a frame of reference for the analysis of care-giving careers
(Hoerl, 1989). That writer points to the norm of reciprocity and the rules of
exchange as explaining much about motivation for care giving and prevailing
feelings of obligation within these relationships.
Offering respite often terminates the relationship. This may be because either the
recipient or the provider of care is given the opportunity of identifying the benefits
of separation by the episode of respite, or because being on a waiting list for respite
care is really a disguise for being on a waiting list for permanent placement (Wilson
and Rosenman, 1990). ,
Lest the episode of residential respite is the precipitant of an unnecessary termination
to the care-giving relationship, the need emerges for home-based respite care,
particularly as the environment of a new residential facility can add to the confusion
of dementing persons. The provision of a relief carer in the home would prove very
helpful in these situations and would be preferable to the many and changing staff of
a residential care environment (DCS and H, 1990). The NSW Home Care Service is
however providing only 10 per cent of its working hours to carer relief in the 43,000
households with which it has been concerned (Greiner, 1990).
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Nevertheless, a skilled operator with a good understanding of 'the system' can very
successfully steer a path through the numerous possible sources of relief and respite
(Patterson, 1990). More 'ordinary' people however have to rely on services provided
by public authorities or voluntary/charitable bodies.
The situation in one area in the city of Sydney (Ryde-Hunters Hill) will be used as
an example (Milne, 1991; Pook, 1991). This area is probably better provided with
resources than most others in· this city; it contains a variety of public and private
nursing homes, a very large and widely recognised referral rehabilitation and chronic
diseases hospital, a vigorous community care team and numerous religious and
voluntary institutions as well as a public psychiatric hospital.
In 1987 a respite care service was established through HACC funding and a full-time
respite care co-ordinator was appointed with the support of a clerical assistant. Of
the 333 referrals during 1990, about half were in crisis and therefore not really
satisfying the criteria for 'true' respite as pointed out at the beginning of this paper.
Of the remainder, about half required residential respite, the rest at-home services.
Some 10 per cent of the total were of non-English speaking background.
In February and March this year a survey of 42 carers of people with dementia was
carried out in this district, on behalf of the Ryde branch of the Alzheimers
Association by Milne (1991). She conducted in depth interviews (lasting an average
of an hour and a half) and on the basis of this she was able to make a number of firm
recommendations. These include that both residential respite as well as day care
options must be maintained. There was need for expanded information, education,
and counselling services for reducing social isolation as well as providing emotional
support, and also better access to practical support services such as personal care,
housekeeping and transport. Carer and family support networks were considered to
be a highly desirable outcome, likely to be promoted by appointing carer support
workers, rather as suggested by our own Unit.
Clearly, there is a continuing need for on-going development of innovative programs
emanating from the public sector. Taking family care for granted as a labour of love
. may be convenient for governments struggling to contain the national debt, and this
is often rationalised as being more kind, sensitive and attuned to individual needs
than whatever can be provided by paid care givers (Hooyman, 1990). However,
whilst much of this may be true much of the time and in many cases, it need not be
equated with quality of care. It may place tremendous physical, financial and
emotional pressures on family members and conflict with their best interests.
Such policies merely assume the total availability of the family's free domestic
labour and time - that someone is at home, willing to provide care, and simply
waiting to be called upon. Very understandably, this is becoming a feminist issue if
for no other reason than because it leads to further structural economic inequalities.
The invisible work of care giving must eventually be played out in women's lower
economic status throughout life, and especially in old age when this finally catches
up with one who may have spent many years as a carer, perhaps forgoing
employment, social and marital opportunities.
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Such labour is not compensated by increased pensions or other benefits although
there are some statutory provisions for this in Australia. They do not, however, take
into account the lifelong impact of such service in many cases. Those younger
women who want to avoid the poverty and powerlessness of staying out of the work
force yet try and carry out their 'duty' to elderly relatives face enormous stresses.
Social policy therefore must break out of the mindset that care-giving is a private
duty.

4

Economic Support for Respite Care

The family or the care-giver/recipient dyad must be the target of health and welfare
policies not as a means to low cost care but based on responsible concern for the
nation's citizens. Public opinion will eventually require regular re-appraisal of such
policies and seriously question or even dispel the myth of traditional family values
unequivocally supporting the continuing contribution of the dutiful spouse or
daughter, at all costs.
A useful example is Sweden, where public policy provides a mandate for economic
supports, including both cash subsidies for care giving as well as salaries for family
care givers (Hokenstad and Johansson, 1990). Apart from various specific cash
allowances, a family member can be employed by the municipality of a county as a
paid care-giver when an elderly person needs constant care and attention. This
becomes possible when it is considered that twenty hours or more of care are
required weekly.. This requires the giving up of other work, making such subsidy
quite logical.
'
For the last two years an additional policy initiative gives the family care-givers the
statutory right of paid leave from work for up to thirty days to care for an elderly
family member, to be used either for terminal care or for acute care situations.
.
.
During this time the care-giver will be reimbursed from the social security/social
insurance system for the total salary during the care-giving leave. Written
application supplemented with a doctors' statement of the need for care is necessary,
as is the elderly person's consent
Whilst access and equity considerations demand a certain uniformity in any
legislative provisions for support, it is equally important to recognise the very wide
variability in the needs arising in different situations. Government support
provisions should therefore be such as to permit the tailoring of services to carers'
needs (Braithwaite, 1990). One hopeful pathway for achieving such flexibility in the
Australian setting is by basing it on some of the lessons learnt in so-called
Community Options programs which have recently become subject to major review.
We have a long way to go!
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The Challenge of Commonwealth State
Reform for HACC: A Better Outcome
for Consumers
Jane Halton
Home and Community Care Bran~h
Department of Health, Housing and Community Services

1

Introduction

In. recent months the examination of Commonwealth/State and Territory
relationships under the banner of The New Federalism has generated considerable
political and community interest and has received wide coverage in the media.
Amongst the program areas which has attracted particular interest is the Home and
Community Care (HACC) Program.

Under the terms of the Communique issued following their October 1990
Conference, Heads of Government indicated their belief that there is a need to
reduce duplication of services. Specifically that they were
committed... to the co-operative development of a better way of
integrating the legitimate policy interests of the
Commonwealth, State and local Governments and achieving
more integrated and more effective delivery of programs and
services to our citizens... It (was) agreed that the fundamental
objective underlying any change would be to improve the
existing system for delivery of programs and services in the
interests of our citizens. (Special Premiers' Conference, 1990:
7-8)
In. providing guidelines in relation to determining roles and responsibilities Heads of
Government also noted the need to ensure:

•

that services provided under related programs are co
-ordinated, including at the local level;

•

clear program and project monitoring, review and
evaluation methodologies; and
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•

accountability measures that focus on results achieved and
value for money. (Special Premiers' Conference, 1990,
Attachment 3)

The functional area given highest priority in this examination of the duplication of
services was the HACC Program. To date, however the public debate around HACC
and a number of other cost shared programs has focused on the politically
contentious question relating to the roles of the various levels of government.
Clearly the future of HACC, with its relationship to the broader service sectors of
aged residential care, disability services and the acute care system, will be
determined having regard to the roles and responsibilities agreed in these areas. This
paper does not cover these issues. Rather, the focus is on the other challenge
provided by Heads of Government - improved outcomes for consume~s.
-This aspect has received scant public attention to date and yet it should form the
corner-stone of any debate in this area.
It is not a simple process for a program like HACC .to both ensure that services
provide genuine outcomes for consumers or to measure these consumer outcomes.
Nor has striving for such accountability been a traditional feature of public sector
welfare programs. In the review processes initiated within the aura of new
federalism, we now have an opportunity to translate the broader debate on efficiency
and rationalisation into improved outcomes for consumers and to continue and
improve the development of these aspects of the program.

2

Achievement of Consumer Outcomes Under Current
Arrangements

Originally announced in the 1984-85 Budget, the HACC Program was given effect
through the Home and Community Care Act 1985 and the signing of bilateral
agreements betweeh the Commonwealth and each State and Territory. The Program
has a clear objective:
To promote the provision of a comprehensive and integrated
range of Home and Community Care designed to provide basic
maintenance and support services, both directly and through
their carers, to persons within the target population and thereby
to assist them to enhance their independence in the community
and avoid their premature or inappropriate admission to long
term residential care.
The Agreements have a clear focus on meeting the needs of the individual in a way
which is efficient, cost effective and equitable. There are also specific requirements
in relation to targeting, equity, planning, the development of an integrated and coordinated approach to service delivery, community consultation, and collection of
information and evaluation including:
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regular and systematic focused monitoring of the effectiveness
and efficiency of the Program and assessment of priorities.
When assessed against the Communique issued by Heads of Government, the
lexicon of the HACC Agreements is entirely consistent with the need to focus on
consumer outcomes. However, theory and practice are rarely the same. The HACC
Agreements were not inscribed on a blank slate but rather overlaid an existing
service' infrastructure. As such the Program has had to grapple with the need for
significant reform and there remains considerable scope for improvement. In
attempting therefore to understand how HACC might best meet the challenge of
improved consumer outcomes it is important to assess program performance and
progress to date.

2.1 HACC· A Brief History
When HACC was introduced in 1985 it incorporated a number of pre-existing Acts
and associated service types including delivered meals, home nursing, home care,
paramedical services, senior citizens centres and welfare officers for the aged. These
services had a long history and were only very loosely targeted as being wholly or
mainly for the aged (meaning 51 %). There was also a lack of flexibility amongst
service providers and resistance to change, specifically many services were judged to
be too limited in their range and extent, rigid and poorly targeted.
It was as a result of dissatisfaction with this service infrastructure that the Federal
Govemmentintroduced the HACC Program in 1985. The Program had its genesis in
evidence that consumers could not get access to the levels and types of services they
required. As a result, consumers often had no other option but to seek a more
intensive level of care than was appropriate to their needs. The choices were largely
limited to residential care options.
HACC recognised a need to:
•

redress the imbalance between institutional and community care which resulted
in premature and inappropriate entry to institutions, particularly nursing
homes;

•

expand the care options available to individuals;

•

improve the co-ordination and integration of community care services and
assessment of individuals for them; and

•

increase total resources for community care.

In addition to recognising a need for a more expanded and integrated range of
services, HACC also acknowledged that two significant groups of people - younger
people with disabilities, and carers of disabled people in the community - were
largely being,overlooked under previous funding arrangements.
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Program expenditures are focused on the basic maintenance and support needs of the
target population. This means that certain services are excluded from the Program
(provision of accommodation and aids and appliances). Others, which had been
funded under previous arrangements are limited to their current level Le. maintained
in real terms and not allowed growth (rehabilitation, post-acute and palliative care,
and services for families in crisis). Sufficientaltemative sources of funding have not
become available for these service types with the result that, to date, there has been
only limited growth in these areas.
Since its introduction in 1985 HACC has had a significant impact on the landscape
of community care. The range of available service types has been expanded to
include day care centres, respite care services, information and counselling services,
and support groups for carers, services for special needs groups, including dementia
sufferers, ethnic and Aboriginal consumers, and the financially disadvantaged, plus a
range of transport services. Community care has become considerably more visible
through the creation of a single focus for. those choosing to remain in the
community. This did not exist under previous arrangements..
These changes have been supported by a significant increase in funding. Since the
inception of the program in 1985 Commonwealth funding has significantly
increased. Figure 1 shows the commitment of Commonwealth funds for HACC since
1984. Total expenditure by the Commonwealth has increased by 269 per cent since
1984, with annual increases of around 30 per cent for the first three years with an
annual increase of over 15 per cent for the past 3 years.
In 1990/91 the Commonwealth provided $278.7m in both matched and unmatched

funds to the States and Territories for HACC services. Combined expenditure by the
Commonwealth and Statesfferritories has increased from $152.25 million in
1984/85 to an estimated $473.7 million in 1990/91 (inclusive of $27m in
Commonwealth unmatched funds), a total increase in resources of 211 per cent or
117 per cent in real terms.
This increase in expenditure has gone some way to redress the imbalance between
institutional and community care. In 1985 the Commonwealth spent 90 cents on
community care for every $10 spent on residential care. That imbalance has shifted
to $1.50 for every $10 in 1990/91. Some of these funds have been specifically
targeted on those with the most intensive needs.
The Commonwealth provided 'unmatched' funding of $62 million over four years to
30 June 1991, to identify and trial the types and mixes of services that are most
crucial in preventing inappropriate or premature admission to residential care.
The majority of these services are Community Options Projects (COPs) which are
trialing an approach that provides a package of services arranged by an independent
broker following an assessment of the client's needs. The services are obtained from
existing home and community care services and, where these are not available, may
be purchased from commercial or private providers. The client's changing needs are
monitored and the care package modified in response.
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Figure 1: Commonwealth HACC Expenditure 1984/85 - 1990/91
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An integral part of the piloting of the COPs model is a detailed planned evaluation,
to detennine its effectiveness. Consultants have been commissioned in each State
and Territory to evaluate projects which have been running for 12 months or more.
On available evidence it would appear that COPs have been able to keep in the
community people at high risk of entry to residential care, at a cost that is more than
comparable with the cost of residential care. The COPs approach has achieved
better outcomes for many clients at a higher dependency level, those with more
complex care needs and. those without carers. The COPs have also played a
significant role in stimulating the provision of services in areas where they are seen
to be needed, and they have, in many cases, facilitated closer and more effective
relationships between service providers.
From 1 July 1991 successful COPs projects along with $36 million in additional
funds will be incorporated into the matched HACC program. Work will then be
undertaken to spread those aspects of the COPs which t~e evaluators have found to
be most effective.

3

The Unfinished Agenda

There have clearly been significant changes to the landscape of community care
since 1985 and, if we assess the Program's achievements against the reasons for its
introduction, we can argue that we have had some success:
•

there has been a significant increase in resources for community care;

•

.there has been a shift in the balance between residential and community care;

•

available care options have expanded; and

•

there have been improvements in service co-ordination and integration through
the introduction of Community Options and other initiatives.

It is undoubtedly the case that, relative to 1985, the picture for consumers is a more
rosy one. However, a reassessment of current performance in the light of the issues
raised by Heads of Governments shows that further improvements are necessary if
we wish to ensure that services are provided in as equitable and as efficient a manner
as is possible.
It is also the case that resources for community care are scarce and with changes in
the broader service sectors of aged residential care, disability services and acute care,
that existing resources will be stretched even more thinly. At the same time there has
been a growth in demand due to changes in population structure and ageing. The
result is that there are growing numbers of increasingly frail elderly people, younger
people with disabilities and carers in the community who require support.
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Under existing arrangements service providers must balance competing demands for
services when allocating resources. This process is currently governed by broad
Program guidelines, specifically, that those most in need receive priority.
However, consistent outcomes for individuals are not guaranteed. Actual practice
varies with inconsistencies in how need is measured, how comparisons between the
different target groups should be made and therefore in how resources are allocated.
The result of these inconsistencies can be differential access to services, inequity
between Statesfferritories and regions and uncertainty amongst consumers about
their chances of receiving care in an appropriate and timely fashion.
Table 1 illustrates 'the variation between States and Territories in per capita
expenditure, using the over 70s population. This gives some indication of differential
access to services.
These differential per capita expenditures are, of course, a product of historical
leveIs of funding under the Acts brought into the program in 1985 and states'
willingness to index existing Program funds. The result is an uneven level of
services available in each state.
There is also significant variation in the mix of services within states as indicated in
Table 2. This does not necessarily imply different consumer outcomes However, we
do not currently have sufficient information or knowledge to assess the 'traded' value
of one service type over another and hence a basis for assessing what mix of services
is most efficient.
From our experience of the Community Options Projects and consumer feedback it
is apparent that we also have some way to go in improving service integration, coordination and assessment. Indeed, from the consumer perspective their experience
of the service providing system may be both:
•

cOJ.1fusing - they are unclear what services are available and how to access
them; and

•

intrusive - many individual service providers insist on conducting a separate
assessment resulting in considerable consumer burden.

These problems may be exacerbated as consumers move from the boundaries of one
funding source to another. Within the HACC target group this is particularly the case
for those in need of post-acute and palliative care and younger people with
disabilities. This may result in discontinuity in their care:
•

as they move between systems e.g., from the hospital to the community;

•

as they move between programs e.g., between attendant care and HACC
personal care and as eligibility changes due to ageing;

•

across different areas of functional need e.g., between the level of support for
skills training and personal care services; and
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Table 1: Per Capita(a) Commonwealth HACC Expenditure 1990/91 by State
(Total Commonwealth and StateHACC expenditure in respect of 90/91)

QLD

SA

WA

TAS

NT

55.1

37.2

46.4

12.8

2.5

6.1

443.2 324.2 205.7

119.2

101.6

35.3

2.6

9.6 1241.4

NSW
HACC agreement funds
($M)

VIC

168.0 140.7

ACT AUST

468.8

Est. 70+ Population
('000)

Per Capita (70+)
Note:

a)

Table 2:

379.1

434.0 267.9

312.1 456.7 362.6 961.5 635.4

Per capita is calculated by using total HACC funds and dividing by the estimated 70
plus population.

HACC Agreement Funds Plus Unmatched Funds 1990/91 as a Percentage of
Total Funds

SERVICE TYPE

NSW VIC

QLD

SA

Community Nursing
Community Paramedical
Meals/Food Services
Home Help
Home Maintenance
Respite Care
Transport
Community Options
Program Support
Admin., equipment etc
Undetermined

17.2
0.6
2.5
39.1
5.3
9.3
3.4
5.4
11.2
. 6.0
0.0

29.4
2.1
3.8
36.0
3.5
6.5
0.0
0.7
10.2
7.8
0.0

24.6
1.5
3.2
23.3
0.7
27.1
1.0
0.8
3.7
8.4
5.6

30.2
10.2
3.3
24.3
1.9
7.2
0.3
7.5
7.7
2.7
4.7

Total

•

377.6

WA TAS

NT

ACT AUST

37.8
0.6
2.4
19.9
0.1
6.2
0.2
4.1
3.9
2.5
22.3

1.9
3.3
2.9
2.0
0.3
4.2
4.5
6.0
7.7
4.7
62.6

15.4
3.0
5.8
22.9
3.8
15.9
4.9
8.3
11.9
7.0
1.2

25.3
2.0
3.1
32.6
3.2
10.1
1.5
3.5
8.9
6.2
3.5

100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0

100.0

38.3
1.3
2.2
31.4
0.3
7.4
2.1
5.4
7.1
4.4
0.0

as their status changes, e.g. from needing only basic maintenance and support
to a more intensive level of care,

with the result that individuals do not necessarily receive uniform levels of care.
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The Challenge of Reform - Focus on the Consumer

The above outlines the history of the Program, achievements to date and, perhaps
most importantly, areas from a consumer's perspective which require further reform.
Clearly not all of the problems outlined can be solved within the confines of a
relatively small program like HACC. However, the challenge clearly presented to
governments, service providers and indeed consumers through the current process of
review is to produce a service infrastructure which is efficient, effective and capable
of carrying us forward into the next century.

4.1 Better Targeting and Focus
If we are to accept the opportunities offered by the umbrella of the new federalism,

we must first explore our capacity to respond to the requirements of better targeting
and a more clearly focused program. This can be done through the development of
better planning guidelines and more equitable distribution of resources, improved
assessment and levels of co-operation and agreement on minimum or desirable
levels of service provision.
As noted earlier there is significant variation in the way resources are distributed
across the country and in the way these resources are utilised. These differences are a
reflection of history and the difficulties in planning, particularly because of the
multi-faceted nature of the program and the diversity of the client group, their
differing needs and expectations. The development of an appropriate planning and
resource distribution framework is therefore clearly a prerequisite to ensuring
equitable and appropriate consumer outcomes.
The current Mid Term Review of Aged Care has recently produced papers on
benchmarks and the balance of care. These reports go some way in furthering the
debate concerning planning guidelines and the resourcing implications of these. It
will now be possible to bring together the information from the various reports on
planning for HACC and the existing data collections into a cohesive framework.
The aim is to produce guidelines which will ensure accountability and be relevant to
all service planners and providers. As the variability in most common service types,
locations, and service providers is high, the guidelines will necessarily allow scope
for service planners to develop location specific services in relation to regional
factors influencing service delivery.
An important aspect of the planning process will be to more clearly identify the
- extent of .the HACC client population. Figure 2 shows data from the ABS Disability
and Ageing Survey in 1988. It gives some idea of the magnitude of the handicapped
population in Australia and shows that if as our data indicates, HACC services reach
around 200,000 individuals with varying levels of need in any given month, there are
still large numbers of people in the most vulnerable population (severely
handicapped) who will not be receiving HACC services.

lOO
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Figure 2: Australian Populations: Those Who are Handicapped or Disabled, Number in the
Community by Severity of Handicap (ADS 1988)

All Persons
16,338,600
(100.0%)

Not Disabled
13,795,500
(84.4%)

ot Handicapped
422,500
(2.6%)

esidential Care
160,000
(1.0%)

Severely
Handicapped
520,300
(3.2%)

Moderately
Handicapped
540,400
(3.3%)

Mildly
Handicapped
594,600
(3.6%)

Severity not
determined
305,300
(1.9%)
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In order to ensure that services are received by those most in need and to assess

whether the levels of service available are adequate to meet that need, a major
component of the planning guidelines will be planning benchmarks. There are a
number of levels of 'benchmarks' that will need to be considered:
•

funding benchmarks: funding for HACC could be based-on the provision of
services to a specified dollar value for a given population;

•

service benchmarks: specific hours of service by service type (where
applicable) per 1000 oJ the population cou~d be applied to many services; and

•

threshold benchmarks: as well as service benchmarks, and particularly for
less common HACC services a benchmark that indicates when or if a service
will be required in a particular region.

Within the framework of other sectors and to meet the challenges now Lcing us,
benchmarks should provide the definition of levels of service need and provIsion for
the program. Benchmarks should also act as signposts or guides for program
development.
In addition to improving the distribution of resources, improvements in the way we

target resources on individual consumers are also necessary. Many service providers
were originally established to provide a specific service (deliver a meal or vacuum a
floor). It is now more generally recognised that there is a requirement to assess
carefully the service needs of individual clients, not within the construct of the
'normal' service provided, but with a flexible approach to identifying an individual's
needs and consideration of how those needs might best be met.
Using assessed needs as a base for developing a care plan or service delivery plan,
agencies then need increasingly to work co-operatively with other organisations to
co-ordinate the delivery of services in line with the care plan. This process of
individual assessment based on the clients needs and co-ordination acros~ 'I nnrn hP..
of agencies to deliver services, is the basis of the model developed and trialed under
the HACC Program Community Options Projects. While some-of these projects are
still being evaluated, it is clear that the dual features of individual needs based
assessment followed by careful co-ordination across a number of agencies is a
mechanism for ensuring better outcomes for consumers.
There are within this process a number of challenges for service provider agencies.
For those service providers traditionally oriented to the number of delivered meals or
hours of service provided within a given time frame and against a defined budget,
the challenge is to look at a client as a whole, within their own environment, taking
into account their particular preferences, cultural values, life-style and other
available measures of support. Within this complex set of variables, agencies need to
see this challenge not as a threat to traditional service delivery modes, but as an
opportunity to enhance service delivery, working co-operatively with other
organisations to produce the best possible outcomes for individual consumers.
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Figure 3: The Service Network
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Figure 3 gives
diagrammatic representation of the service network. Clearly
assessment procedures which target service provision to levels of need are crucial in
ensuring that consumers receive appropriate services and that their navigation of this
complex service network is successful.
In meeting this challenge to identify new ways of assessing care needs and co-

ordinating service delivery, agencies must also find new ways of working with all
levels of government. Service providers need to become more flexible in the way
they respond to community needs while simultaneously developing methods of
accountability which reflect client outcomes and justify funding levels.

4.2 Flexibility and Accountability
A further opportunity exists within the review processes associated with the new
federalism to explore the extent to which service provider agencies are able to
respond with flexible, co-ordinated service delivery and enhanced accountability.
Service providers and consumers frequently argue that existing program structures
create an artificial barri~r to the achievement of optimum outcomes through:
•

gaps in funding arrangements;

•

rigidity of eligibility criteria; and

•

excessive financial and data reporting requirements.

These are real concerns. An organisation which reports to 17 funding sources - as is
the case with one large HACC service provider in Victoria - undoubtedly utilises a
greater proportion of its resources on reporting than does an organisation reporting to
only one funder. However, before we roundly condemn governments for allowing
this situation to develop/continue it is important to consider the need for
accountability not only to parliament but to the community as a whole.
The challenge therefore will be to develop new, more streamlined reporting
arrangements focusing on consumer outcomes which will provide adequate public
accountability. This will need to be a two way process. The bureaucracy will need to
examine the existing fairly rigid boundaries which are often applied to program
expenditure and identify ways in turn of responding to more flexible service
provision. Service providers will need to co-operate in the development of new
methods of reporting. However, the difficulties of doing this should not be
underestimated.
Under current arrangements the Commonwealth has constructed the HACC service
provision data collection covering HACC funded service outlets providing data on
the number of persons receiving HACC services and the extent of service received,
and HACC service user characteristic data which provides details on HACC clients.
It has taken a long time to approach national consistency for these collections of
data, and there is still some way to go. At best this information provides us with

104

JANEHALTON

measures of program output. It is possible to count a meal, an hour of home nursing,
a home care visit, or to measure the use of transport facilities, the use of day care
centres and respite care. It is more difficult to generate a quantifiable measure of
outcomes - is, or to what extent, does a HACC service(s) achieve better quality of
life, and prevent inappropriate admission to residential care.
All of the above points are by way of illustration of some of the difficulties that are
inherent in monitoring a human services program of this type. What they illustrate is
the need to be widely focused in our attempts to measure and monitor performance.
Flexibility in service provision and accountability in expenditure need not be
conflicting values. But there is a challenge for us in working through these
constructs - a challenge we need to meet if we are going to provide realistic
outcomes for consumers.

4.3 Consumer Participation
In talking about the opportunities offered by the review process established at the

Special Premiers Conference in November 1990 this paper has concentrated on the
challenges for all levels of government and service provider agencies. However, we
need to also recognise the challenge for consumers, not simply to find their way
through the myriad of available programs and services or to put their case for a share
of the available services, but to become active participants in the search for genuine
outcomes.
Since 1985 the Commonwealth has actively pursued initiatives aimed at establishing
consumer rights within the Program, including the gazettal and promulgation of a
Statement of Rights and Responsibilities, the development of service standards, the
introduction of mechanisms which allow consumers' complaints to be heard and
dealt with fairly and the 'provision of advocacy services.
In all of these initiatives, some service providers have been less than 'enthusiastic for

understandable reasons. It is also probably the case that many consumers have
reservations about putting these initiatives into practice. The challenge lies in
generating sufficient levels of trust and respect on both sides of the service provision
table to enable consumers to say with confidence what services will actually meet
their needs and their preferred way of receiving these services.
When consumers become active participants we will undoubtedly find that the focus
and targeting of service provision is enhanced and that genuine outcomes are
achieved in a way which meets the challenge offered by Heads of Government.
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1

Policy and Ideology

In boom times we sometimes see signs of idealism in our political masters. When
hard times are upon us however, Government aid abroad is slashed and at home
'lean' administration and 'user pays' become abiding principles in the allocation of
social services. Does this mean that in the early nineties idealism has been put on
the back burner? Not so, according to the Federal Government's Towards a National
Agenda for a Multicultural Society (ACMA, 1988: 5). In this document 'social
justice' takes equal place with 'cultural difference' and 'economic efficiency'. But,
how socially just are the current federal policies for one of the main elements of
multicultural policy, adult English as a Second Language (ESL) provision? Is social
justice, which the government defines in terms of 'access' and 'equity' ,
overshadowed by efforts to achieve economic efficiency? To what extent does the
practice of ESL delivery in Victoria reflect a concern for social justice?
The Federal Government has confronted several circumstances in recent years some of its own creation - which have forced it to bring the economic aspects of
immigration into sharper focus. Among these circumstances are: arguments
attributing accelerating environmental degradation to increases in population caused
by immigration, recurring high unemployment and inflation, deregulation of
financial markets within Australia and the floating of the Australian dollar, a
shrinkage of our industrial base' and decreasing competitiveness on the international·
markets, reduction of tariff protection, and mounting trade deficit (Dwyer, 1989:
106). Together, these mark a significant change in the structure of the Australian
economy since the time between 1950 and 1970 when high rates of immigration
were linked to industrial expansion (Collins, 1988: 42). They are also measures of
the current inability of the Australian economy to absorb significant numbers of
semi-skilled and unskilled workers.
Our industries can only become more productive and competitive internationally, the
National Agenda document affirms, if we seek very skilled and educated migrants
and eliminate the impediments to the utilisation of these skills, particularly the nonrecognition of qualifications, and the lack of facilities to develop their competence of
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English (ACMA, 1988). When the 'potential of all Australian is fully developed' the
document asserts (1988: 5), both national economic ends and the goal of 'equal life
chances' are being served. But individuals will only enjoy equa1life changes if they
also have 'equitable access to and an equitable share of the resources which
governments manage on behalf of the community' (1988: 9). The government
therefore, has a central role in ensuring that equality of opportunity and distributive
justice prevail.
This paper will raise some questions about the model of social justice presented, its
application to the provision of ESL facilities for adults, and then from the literature,
make an assessment of the extent to which a defensible concept of social justice is
applied in practice in Victoria.
As indicated, social justice in the National Agenda document is defined in terms of
capacity and readiness to be competitive on the labour market and 'access' to
government resources (ACMA, 1988: 9). Leaving aside the somewhat problematic
term 'access', there seems to be something important missing from this concept of
social justice. Clearly, there have recently been opportunities for some people to
'cream off' an excessive share of wealth before it can enter consolidated revenue and
then be disbursed as services. What is missing from the concept of social justice is
any reference to the sort of mechanisms necessary for curbing excessive
concentration of ownership, control and influence in industrial, financial and media
enterprises. Without such constraints, the cake to which people are to have equal
access is going to be much smaller than is desirable or just.
Arising from the above concern, there are arguably qualitative aspects of production
that the concept of 'efficiency' does not address and that impinge on the notion of
social justice. In a just society people should not have to work in psychologically or
physically injurious or life-threatening industries, or ones that produce addictive or
unhealthy products. All work should enhance respect and should have scope for the
exercise of initiative and autonomy. Regrettably, these criteria were met in few of
the jobs held by earlier post-war migrants. The satisfaction of these sorts of
demands implies a vision of the good life based on values beyond people's
contribution to production.
It should obviously be prior to instrumental
considerations such as efficiency. The problem with many liberal social agendas is
that explanation of the relationship between phenomena is rarely attempted.

2

The Role of the State

Another part of the argument seen as unproblematic in the document refers to the
significant role of the state in the achievement of social justice. The state's
responsibility would present few problems if it were in fact a neutral arbiter
adjudicating between oppositional but relatively equal social groups as most
representations of multiculturalism depict it to be (Hampel, 1990: 10). But, on any
analysis the state in capitalist societies is far from neutral. Its primary function is to
ensure that the economic and ideological conditions necessary for continuing
economic growth and capital accumulation do prevail (Austin, 1984: 146; Dwyer,
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Wilson and Woock, 1984: 96,116; Liffman, 1979: 17; MacPherson, 1981: 8,10;
Skenridge and Lennie, 1978; Sides, 1982; Warnecke and Davidson, 1982). It would
be electoral folly to attempt otherwise. The relationship between the state and
capital is best seen as interdependent. On the one hand there is the evidence of
dependence by any governing party on individual entrepreneurs and corporations for
taxation revenues, election donations and a gloss of legitimacy. On the other is the
dependence of the business and manufacturing sectors on government for a variety
of infrastructual supports, trade and tariff mechanisms, financial regulation, and
labour market controls.
There is also a substantial body of argument to the effect that the state is not neutral
with respect to gender, something important to note given that the position of NonEnglish Speaking Background (NESB) women in particular is now given
prominence in any policies of social amelioration (e.g. AMEP National Plan,
DILGEA, 1990a: 16). The state has historically failed to ensure that women
achieved parity with men in a range of areas such as taxation, credit facilities, sexual
assault, industrial relations and wage determination. Nevertheless, it is the case that
the state has enacted popular demands for affirmative action and equal opportunity
legislation and funded (some) women's refuges. Thus in other respects its role is
contradictory; one arm of the state is in conflict with another (Barrett, 1980: 239;
Franzway, Court and Connell, 1989: 39,42).
If it can be taken that the state is structurally obliged, even if at arm's length, to
safeguard the interests of capital and in past times supported the interests of men as
opposed to women, it is optimistic to suggest that any new intervention in pursuit of
social justice is going to reverse these trends by going beyond amelioration. In
matters of ideology as depicted in policy development and in the provision of
resources, the ultimately determining consideration will probably be the interests of
capital rather than labour.
So if social justice means respect for the material and cultural interests of all people
regardless of their class location or gender it will be difficult to attain. It is not
surprising that the 1990 Working Party on Post-Secondary Education and Training
refers to the 'substantial and long-standing under-resourcing of English language
training' (DILGEA, 1990b: 4; see- also Castles, Morrissey and Pinkstone, 1988: 46).
The language used in A Report on the Strategic Review of Commonwealth/State
Literacy Expenditure <;ommissioned by the Department of Employment, Education
and Training (DEET) is not less restrained. It refers to
expenditures (on adult literacy) ..:nowhere sufficient to meet
demand ... grossly inadequate in relation to need...' (Foster and
Rado, 1991: 19).
Despite these damning appraisals, some might say that the above representation of
the state is overdeterministic and fails to take account of how the public
instrumentalities really work. It is obviously the case that many teachers and
administrators work for a variety of motives other than the perpetuation of the
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dominant order. For humanitarian, philanthropic and even socialistic motives, many
do their utmost to ensure that migrant clients not only become competent in English
but feel empowered in the process. But what cannot be forgotten is that their efforts
take place within the confines of a conservative budgeting framework and policy
formation.

3

The Implications of ESL Policy for Longer-term Settlers

Current Federal policy for adult ESL as outlined in the National Plan of the federal
co-ordinating body, the Adult Migrant Education Program (AMEP), states that a
maximum of 10 per cent of resources will be allocated to those settlers who have
been in Australia longer than ten years (DILGEA, 1990a: 9). That is, time of arrival
rather than need is the prime criterion for access to ESL classes - clearly at odds with
other federal policies on industry and training that emphasise performance-based
criteria.
Almost every report on ESL provision in recent years has commented on the
existence of a substantial 'backlog' of migrants who came here in earlier years but
who for various reasons, have not yet undertaken ESL learning. (Campbell, 1986:
198; Dempsey and Associates, 1989; DIEA, 1983; DILGEA, 1990b: 20; MACLAP,
1990; Martin, 1989: 4; Victorian Taskforce on Overseas QualIfications, 1990: 33).
Sixty percent of this backlog are women (DILGEA, 1990b: 25). When the National
Plan is applied to these earlier settlers a sort of statute of limitation's appears to be
operating; social justice in their case would appear to have a 'use-by' data. Given
that historically there has been general agreement that AMEP resources have been
inadequate to meet existing needs, it can never be asserted with any confidence that
those who have not been given ESL instruction simply chose not to take the
opportunity. It is arguable moreover, that policies driven by justice should be
retrospective in their application and rectify the shortcomings of previous
governments.
Some may argue that many of the earlier NESB people no longer need ESL
facilities. It is the case that first generation settlers are significantly over represented
among the aged. Many of Italian, Greek and Yugoslav origin who arrived in the
years 1950 - 1970 for example, would now be over 60 years of age (Ware, 1981: 95).
Many of them face retirement with a limited knowledge of English. Thirty six per
cent of males and42 per cent of females in a 1983 study of the western suburbs of
Melbourne had an oral Australian Second Language Proficiency Rating (ALSPR) of
1 or below - bare functional English. For literacy, the figures were 41 per cent and
66 per cent respectively (DIEA, 1983: 100). Arguably, social justice demands that
their social and emotional needs be considered and their aspirations for leisure and
retirement be as fulfilled as possible, but with advancing age and a relatively low
level of formal education (Ware, 1981: 37) many of these unfortunately, may now be
reluctant to participate in ESL classes.
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The Needs of Older NESB People of Working Age

If current figures are a guide, another period of migration which would also be

~

characterised by the arrival of many with minimal English competence, is that
between 1970 and 1986 (Howells, 1990). The latter date, is the earliest people can
have arrived and still qualify for priority in current AMEP classes. Twenty-two per
cent of the estimated 130,000 NESB people who came here with post-school
qualifications between 1972 and 1981 had language difficulties (DILGEA, 1990b:
24) but they would clearly still be of working age. Over that period the proportion
of NESB males in paid employment fell from 87 per cent to 75 per cent while for
NESB females it was a constant 47 per cent (Foster and Rado, 1991: 40). Males
were heavily concentrated in manufacturing and construction industries; females in
manufacturing (particularly textiles, clothing and footwear - the 'TCF' industries)
and services.
An extensive study of migrant families as early as 1973 showed clearly that poor
command of English has almost precluded upward mobility out of these jobs (APIC,
1976). Not surprisingly, such workers have complained of feelings of frustration,
inadequacy and low self-esteem with, among other things, having to rely upon others
to communicate (Duggan and Jackson, 1990; Quinn and Wales, 1983: 18,20,23;
Wales, n.d.: 4). Industrial injury has also been a constant worry in high risk
construction and manufactlIring sectors. Before the advent of Workcare, when
compensation had been sought, it was quite likely that impoverished English
encouraged ethnocentrism and racism by medical and legal personnel, with the effect
of both delaying and decreasing the benefits migrants were awarded (Morrissey and
Jakubowicz, 1980; Nye, 1980).
As restructuring, technological change and removal of tariffs have gathered pace,
employment in traditional industries with high migrant labour has declined and
many have lost their jobs. With poor command of English, many are poorly placed
to benefit from the retraining necessary to secure new employment (ACTU, 1990:
26; Castles, Morrissey and Pinkstone, 1988: 51). In the terms of the Jupp Report,
'the most disadvantaged job seekers (were) ...being excluded from the very labour
market programs under which they were to receive preferential treatment' (Jupp,
1986: 151).
The evidence is that inadequate English makes preparation of application and
performance in an interview so difficult that many job-seekers quite quickly become
discouraged. Poor knowledge of English approximately doubles the likelihood of a
migrant's being unemployed (Campbell, 1986: 37).
The presence of long-term settlers with inadequate English-language skills in work
places has posed a dilemma for adult Migrant Education Services (AMES) which
has responsibility for people with an assesses English competence of below ASLPR
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English at Work

. Work-based language classes, English in the Workplace (EWP) and English on the
Job (EOJ), have none of the problems confronting after-work classes at a language
centre: fatigue, shift-work, and disruption of leisure. EWP classes now enjoy a
good reputation. Workers' improved English brings .acknowledged returns to
management: improved productivity, greater labour flexibility and decreased
turnover. Workers and management alike benefit from other aspects ofEWP such as
its relevant, enhanced motivation and decreased absenteeism (ACfU, 1989: 2;
ACTU, 1990: 190).
Typically, management, supervisors and unions are involved in the planning and
implementation of EWP classes and this contributes a great deal to their success. In
addition, resentment and feelings of discrimination by English Speaking Background
(ESB) workers can be avoided if ESL and English language training for ESB
workers are included in a comprehensive program (ACMA, 1988: 116; Miltenyi,
1989: 17; Wales, n.d.: 17).
As unmistakeable as these benefits of EWP are, it has one important shortcoming:
costs are much higher - perhaps two and a half times - than standard centre-based
classes. This is because teachers have to travel to work sites, complete language
audits and job analyses, nygotiate with management and unions and custom build
curicula. In addition EWP classes are often smaller (ACfU, 1989: 33; Victorian
Government, 1990: 20,24; Wales, n.d.: 13). This puts the AMEP in a dilemma, for
despite EWP's advantages and its compatibility with government desires for a
productive workforce, each EWP person taught may deprive two others of initial
settlement instruction and thus increase the 'backlog'.
What has to be remembered is that each of these longer term settlers arrived in
Australia as an adult. As a result, this society was absolved of paying many
thousands of dollars - perhaps $60,000-$80,000 in current values - for the
upbringing, healthcare, education and training of each one. This considerable initial
.credit balance would be included in any comprehensive costing of ESL Provision.

6

EWP . All Training and No Education?

Some have suggested that when the site and subject matter of ESL classes are the
work place, the demands of work and production obscure the needs of workers to
develop language skills appropriate for their lives as Citizens and members of family
and community groups (ACfU, 1990: 7; Campbell, 1986: 72). Some claim that the
essentially disinterested character of education, a process in which the intellectual,
social and emotional needs of the individual are met, is being sacrificed for the needs
of training for a job. The issue would seem to become more pertinent the more
ACTU policy is put into effect and ESL is incorporated into all awards. On closer
examination however, the complex array of verbal skills which it is realised that restructured work entails and which the ACTU advocates, is probably very much the
sort demanded in most situations beyond work (ACTU, 1990: 46; Gribble and
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Bottomley, 1989: 9, Wales, n.d.: 1).. It seems also that AMES staff eschew any
narrow instrumentalism in their teaching - perhaps reflecting the broad education
brief which AMES has observed and the fact that its employees see themselves as
teachers rather than trainers (Cleland, 1990: 7).
The inclusion of ESL in all awards as part of ACTU policy and the involvement of
the unions in EWP/EOJ programs is no guarantee of access by all long-term
migrants. Not all unions have yet negotiated such awards and union membership has
historically benefited from the availability of migrants to occupy jobs English
Speaking Background workers (ESB) have vacated to assume supervisory roles.
Moreover, to the extent that management has responsibility for allocating funds, they
will go to those with above minimal proficiency in English and hence the ones more
likely to bring quicker retUrns, rather than to those with the biggest language
deficiencies (Jupp, 1986: 50).

7

The Particular Situation ofNESB Women

The situation of longer term resident NESB women differs from that of men in a
number of respects. Many were expected to devote time to families rather than paid
work - a fact which the National Plan recognises, - and thus on average, with less
contact with English users, they have a lesser command of English (ACTU, 1990:
14; DILGEA, 1990a: 6; Howells, 1990). Some of these women can be encouraged
to join in community language centre classes run by the Department of Further
Education with appropriately worded and carefully targeted advertising, perhaps
bilingual staff, and perhaps women only classes, providing such centres can secure
funding long enough to run classes which will produce sustained gains in
competence (Foster and Rado, 1991: 90,111,122). Outside mainstream AMES ESL
classes - which also include those at two tertiary centres - provision seems to have
been handicapped by the uncertainty associated with annual funding. It is also the
case that the 4 per cent of funds set aside for EWP goes mainly to male industries.
In an attempt to maximise the remaining 6 per cent of the 10 per cent of resources
allocated to long-term residents, clients are directed into less resource intensive
Distance Learning, Self Access and Home Tutor facilities. Whether such provision
meets the needs of women with relatively little English is not clear.
The areas where longer term migrant women have found paid employment,
particularly in manufacturing, characteristically have less powerful unions than
male-dominated work-places. ESL provision is less common and re-training
opportunities are fewer, often because work sites are much smaller and the relative
Retrenchment following
cost of releasing workers to participate is high.
technological change and restructuring is thus very severe on women (Foster and
Rado, 1991: 34,35). Were they available, EWP classes would offer several
advantages to migrant women. These would include: studying in familiar
surroundings, less travel, and freedom from domestic and family labour - all aspects
of after-work classes which discourage women's participation (ACTU, 1989: 33).
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7.1 Female Outworkers· Access to What?
Among the estimated 30,000 outworkers employed nationally, mainly in the garment
industry, awards are difficult to enforce and publicity about ESL classes is difficult
to target and distribute (Foster and Rado, 1991: 35,36). Even when classes are
available, many of these women work inordinately long hours, with little or no
culturally appropriate child-care support and no holiday or sick-leave pay to cover
absences from work. Even more than their compatriots in the factories, they could
not combine language classes and the 'double day' of paid work and unpaid domestic
and childrearing labour. ' Access' entails clearly more than the scheduling of ESL
classes. Given that many migrant women from the Mediterranean region left their
home and family of origin unwillingly to migrate to Australia, and once here
performed the bulk of domestic labour whether they were in paid work or not, they
must view the limiting of ESL learning opportunities under the National Plan with
some sense of dissatisfaction if not injustice. In the light of their total situation, it
comes as no surprise that 21 per cent of the sample in one survey of women
attending a class liSted 'feeling depressed' as their main problem (Foster and Rado,
1991: 91).

8

Priorities

°

The decision to allocate a maximum of 1 per cent of AMEP resources to long-term
. settlers in the National Plan simply reflects the inadequate funds available to adult
ESL as a whole.. As indicated earlier, the consensus is that provision has fallen far
short of what has been needed. The Working Party on Post-Secondary English
Language Training (DILGEA, 1990b: 13) for example, stated that 60 per cent of
clients exited with bare survival proficiency and only about 10 per cent of AMEP
clients have had access to levels of tuition they require to achieve target proficiency
levels. The White Paper (DEET, 1991: 14) says more funding is needed to bring all
clients to a level of ASLPR 2 within an average of 510 hours of class time per client,
but with a recognition within the profession that on average, 300 hours of instruction
will raise a client's ASLPR rating only 5, the conclusion is that the proposed
increase of federal funding of 20 per cent over three years outlined in the White
Paper will not be sufficient.
The AMES in Victoria does the best it can within AMEP priorities. They combine
within the overall criterion of time of arrival, some recognition of need and a desire
to assist clients' employability. The following are the not necessarily mutually
exclusive AMEP priorities in order: 'new arrivals with limited or no proficiency';
those 'with occupational skills in high demand'; those seeking to 'undertake further
study'; people with jobs; and those seeking employment (DILGEA, 1990a: 9).
However, it is also the case that migrants with ASLPR 2 proficiency and above can
enrol in DILGEA funded Advanced English Classes for a similar length of time (200
- 250 hours) to those in the AMEP. It seems therefore that in the fully funded
classes, clients can be taken to quite a wide range of levels depending largely on
their starting point. These two broad approaches to selection, combined with the
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placement of a number of long-term migrants in less resource intensive programs,
probably reflect two concerns. These are a desire to balance the need to maintain a
level of 'throughput' which will assuage local and national political interests while
achieving for a proportion of clients, levels which are useful and beneficial. The
AMES also takes up any latitude available within available funding. Equalising its
scarce resources as much as possible, it annually appraises the enrollment of each of
the fourteen Centres within the five Regions and adjusts the available funds up or
down to a maximum of 10 per cent. For example, Footscray in 1990 had about 10
per cent more 'priority clients', who have been here for fewer than 3 years, than the
average for the five Regions (Howells, 1990). In line with National Plan criteria,
Footscray AMEC has attracted additional funding for this reason as well as for the
fact that many of the recently arrived refugees who attend the Centre also have a
lower proficiency in English than average (Gariano and Howse, 1990: 13; Howells,
1990; Tait et aI., 1991: 24).

9

Funding Options

At the federal level four broad approaches to the problem of resourcing extra places
have been aired:
•

changing responsibilities and increasing efficiency in the use of existing
resources;

•

securing cheaper services;

•

providing additional monies; and

•

ensuring mainstream education responsibility for ESL provision.

9.1 Responsibilities
Changes in responsibility which have been suggested include the Green Paper's
proposal that the EWP scheme should be transferred to DEET (DEET, 1990: 37), a
move with negative implications for social justice if delivery standards are not
maintained.
Increased efficiency, it has been suggested, can be achieved by such as the
following: recording more detailed information on clients relating to work,
education, and language experiences and abilities; and making better records of
labour market programs. It is argued that such information will enable better
planning, sequential learning activities, more successful referrals, and measurement
of social outcomes (DILGEA, 1990b:. 27,31,36). On the face of it, clients' job
changes should be enhanced by such measures.
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9.2 Savings
Cheaper services may be provided through an increase in the proportion of DILGEA
funds to the AMEP let out to tender (DILGEA, 1990b: 39). The Federated Teachers'
Union of Victoria claimed that the Federal Government planned in 1991 to increase
to 16 per cent the proportion of A,MEP funds dispersed via the tendering process
(and 32 per cent by 1992) and that this would be taken up by tenderers with TAPE,
Adult Education, community providers, some of the 30 colleges developed under the
English Language Intensive Courses for Overseas Students (ELICOS) scheme, and
conceivably AMES (Cooke, 1990: 4). No documentation confirming this has come
to hand. The Union argued that private providers would pick up 'fast trackers' and
leave traumatised refugees and students who were illiterate in their first language to
mainstream AMEP provision. Additionally, it might be said, the professionalisation
of AMES Victoria - the employment of experienced and well qualified staff with
access to sick leave and long-service leave and the provision of inservicing for staff
and counselling facilities for clients - would most likely render the AMES
uncompetitive. If contract labour were employed on the cheapest possible basis. In
such a competitive environment, educational planning would be sacrificed for
submission preparation and cooperation that has developed between providers would
inevitably suffer (AMES, 1991; Foster and Rado, 1991; Moore, 1991). Following
widespread protest, the expanded commercialisation of AMEP was taken off the
Commonwealth agenda.
At a more abstract level, if one starts from the premise that the production of
inequalities is inherent in free market capitalism and therefore it is a system that is
inherently both economically and socially exclusive and divisive, one could not
expect any sort of distributive fairness or social justice to prevail if delivery of ESL
services were passed entirely over to private hands. The National Agenda document
acknowledges the problem when it says that
Concepts such as social justice or Access and Equity do not sit
comfortably in the marketplace. The private sector is driven by
the dictates of supply and demand, by the desire to save or
make money. (ACMA, 1988: 54).
The evidence from Norway of the great discrepancy between the degree of gender
equality achieved in state institutions and that achieved in private enterprise does not
augur well for NESB achievement of parity with English Speaking Background
(ESB) when provision is entirely left to private enterprise (The Age. 25 May 1991:
11).

9.3 Increases
Additional monies may be secured under a proposal that expands the 'user pays'
concept - the user being either an individual or an employer under the Training
Guarantee Scheme (DILGEA, 1990b: 37). In addition, it was suggested that there be
some cost recovery through increased fees, the operation of a voucher system or the
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use of the taxation system (DILGEA, 1990b: 39). If the extraction of fees is applied
to socially advantaged people it will undermine social justice, one of the guiding
principles of the current government in its policy formulation. The expansion of
Federal funding to the AMEP as outlined in the White Paper amounts to $10.68m in
1991-92, $22.76m in 1992-93, and $24.06m in 1993-94 (DEET, 1991: 14). As
encouraging as these figures may be, it should be remembered that the current
annual Federal expenditure on the AMEP, exclusive of property operating expenses
and living allowances, is $89.18 million - about the same amount that one Australian
entrepreneur invested in a Van Gogh painting.

9.4 Mainstreaming
The assumption by mainstream education of greater responsibility for settlers of
more than five years' residence in Australia and recent settlers deserves greater
consideration.
The Language of Australia (DEET, 1990: 37-9) says that such responsibility should
be taken under access and equity arrangements. Some commentators have asserted
that post-prim~ry institutions do far too little to cater for their NESB students
(ACTU, 1989: 10). What has not been canvassed in the literature reviewed is the
application to adult ESL of principles operating in mainstream post-primary and
tertiary education. These are the availability of free education until the end of year
12 and the application of the Higher Education Contribution Scheme (HECS). For
the adoption of these principles, there would need to be the use of need rather than
length of residence as the criterion upon which resources are allocated. This had
been advocated in the Campbell report (Campbell, 1986). Here the adoption of such
a principle would be consistent with the use of performance-based criteria in recent
Commonwealth policy development. Under this hypothesised proposal, recently
arrived settlers with an assessed English language ability lower than that required to
enter year 12 should be provided free from the public purse with enough classes to
take them to at least ASLPR 2. Some idea was given above of how many hours this
would take. Recent arrivals with developed English language skills but with subyear 12 schooling can utilise existing educational provision. Recent arrivals with a
completed year 12 equivalent education would be obliged to pay a type of HECS
fee. Their attainment signifies that by natural wit, goods luck or family fortune they
have already accrued some leverage on the educational market. Principles of equity
demand that access should go first of all to the most needy. The priorities outlined
would then be applied to residents who have been here longer than five years.
Such a proposal reflects several main assumptions in addition to that relating to level
of educational attainment, likely school success, capital and equity. It does
recognise that the period soon after arrival is the optimum time in which to provide
English classes or facilities. It also assumes that English instruction will be devised
in the belief that most adults will want to engage in paid work. Finally, it assumes
that competence in English at least up to year 12 standard is something which this
society needs and demands of all its citizens and that which is also their right.
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Apart from resources, the other aspect of delivery relevant to social justice is the
quality of teaching. On the evidence, two conditions assist AMES teaching to be
both effective and efficient. First, even prior to the constructive criticisms of the
1985 Campbell Report, AMEP had as indicated, begun to establish a high degree of
professionalism in its teaching staff, particularly as a result of both Commonwealth
and State agreements in 1983 to create permanent positions in the system. Career
paths have been. established. All staff have teaching qualifications with appropriate
ESL methodology studies and a significant minority have already completed Higher
Degree or other post-graduate work or are in the process of doing so. Frequent and
regular inservice seminars in which action research plays an important part, are
conducted for teaching staff (AMES, 1989). Some of the experimentation and
debate is carried through into the pages of the newsletter, Active Voice (e.g. Corbell,
1989; McIntyre, 1989). The Curriculum Support Unit within .AMES offers
continuous assistance with curriculum and evaluation and has contributed strongly to
the National Curriculum Project (AMES, 1987, 1988). From about 1988 the
Educational Placement and Referral Group has addressed testing, placement and
referral to the point where 85 per cent of clients now receive counselling and referral
(AMES, 1988; DILGEA, 1990b: 28). This is seen as a key factor in broadening the
Al\1EP objectives from language gains per se to enhanced employment and
ultimately greater national productivity. The recent elaboration and computerisation
of the ASLPR rating scale (Corbel, 1989) has improved its usefulness and reliability.
Certainly, experienced staff and ancillary services contribute to greater cost but
collectively, these features of the Victorian AMES constitute capacity to deliver
good service and there are indicat~ons that they do just that. One writer refers to the
achievements of the Victorian AMES as an educational institution as nothing short
of 'spectacular' (Moore, 1991: 21).
The second aspect of AMES offerings relevant to the question of social justice is the
systematic evaluation which is now undertaken. The AMEP seems to be
approaching targetted levels of participation for migrants amving within the
previous five years (Burke, 1990; Gariano and Howse, 1990: 1,31; Martin, 1991).
According to the most recent of the now annual evaluations of quality of service and
problems of access, there is nationally a respectable level of satisfaction with the
programs among students; with the improvement in their job seeking skills; with the
extent to which they have met personal language goals, and with the relative lack of
delays between classes (Foster and Rado, 1991: 87; Tait et al., 1991: 46,60,31). This
is not to say that students do not have problems: fatigue from work, lack of transport
and lack of child-minding facilities are the main ones mentioned.
When the focus shifts from provision of settlement information and basic language
education to vocational preparation, a number of criticisms arise. It has to be noted
that evaluation which AMEP has undertaken in the past has been on educational and
linguistic rather than labour market grounds (DILGEA, 1990b: 27). After exit from
AMEP there have been too few classes available (Campbell, 1986: 61). Frequently
TAPE courses and DEET funded courses are criticised for being too short and too
dependent upon annual submission-based funding to provide the permanency and
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continuity which students require to plan their career preparation (Goedecke and
Learmonth, 1990; Jupp, 1986: 152).
There is insufficient integration of ESL into labour market programs (ACMA, 1988:
83; ACTO, 1990: 46; Campbell, 1986: 64; Victorian Taskforce, 1990: 38) and
insufficient classes available to enable students to reach the ASLRP level 3
demanded for mainstream TAPE courses. The Federal Government is attempting to
target those with below level 2 ASLPR, by providing extra funds for language
assessment and directing clients into training programs at an appropriate level.
Other adult literacy programs have also been amalgamated under one with a
vocational emphasis and additional funding (Foster and Rado, 1991: 65). It remains
to be seen whether these changes and additions to funding will meet the criticisms
above. There are too few Advanced English and vocational courses available in the
two tertiary centres and in TAPE. Recently 200 people applied for entry into a 20
place TAFE course (Triado, 1991, personal communication).
There is insufficient quality control among such short courses. Much more
information relevant to entry of clients into the labour market should be kept by the
Information Service of the AMEP and despite the existence of the TAS network
designed to obviate overlap and ensure continuity of service between TAPE, AMES
and schools providers, consultation about employment among those offering ESL
and between them and vocational courses and the CES could be improved (AMES,
1987; DILGEA, 1990b: 26,27; MACLAP, 1990: 21; Victorian Taskforce, 1990).
Part of the problem is that data on language needs within job classifications and
industries are inadequate (ACTU, 1990: 45,46). The Victorian Taskforce on
Overseas Qualifications also recommends the implementation of language audits to
determine language requirements for particular occupations (1990: 79).
Finally, it is fair to say that changes to the structure of capital and the labour market
both .here and abroad did demand that the Federal Government examine the
economic consequences of migration very carefully. On the evidence of both
government and employers, the failure to develop the language potential of NESB
and ESB workers alike has cost somewhere between $3 billion and $6.5 billion
annually (Foster and Rado, 1991: 16; Howard, 1990; Miltenyi, 1989; Wales, n.d.).
Too many long-term and recently arrived migrants are being employed below the
potential achievable with fully developed language skills (King Murdoch, 1991).
There are signs that restructuring and retraining are improving the efficiency of the
economy and the working lives of many employees. Certainly if data on
'participation' by migrants in ESL classes are used, a crude measure of 'Access' is
being achieved. However, even within the narrow human capital approach adopted
by the Federal Government, there is not the same success with 'social justice'. The
reasons for this lie not in the delivery of services but in the lack of commitment to
allocate funds and devise defensible and equitable funding arrangements sufficient to
achieve the goals enshrined in declared policies.

--_._-
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Theoretical and empirical argument suggests that commercialisation of ESL services
is not in the interests of social justice. But there is also evidence that state
intervention into economic and social life is quite compatible with standards of
living above that current in Australia. With a more comprehensive accounting
framework that employs a proper historical perspective and the resolution to ensure
that the 'user pays' principle extends beyond migrant ESL clients, combined with a
will to take ESL language education out of its marginal position, into mainstream
education, including the universities, something closer to social justice could be
achieved (ACMA, 1988: 110; Frances and Cleland, 1990: 2). From analysis of the
role of the state in contemporary capitalism this may be a forlorn hope. It need not
be. Capitalism is the most productive economic system available. It can continue to
be even when those who profit most from it are obliged to take into account the
needs of others as a matter of course.
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Social Policy and Citizenship:
R.H. Tawney and T.H. Marshall
Revisited
Trevor Hogan
Sociology
La Trobe University

Introduction
-Tawney and Marshall, democratic-christian socialist and liberal collectivist
respectively, were two significant British public intellectuals who envisioned an
active function for the public sphere (that is, the State, voluntary, and political
sectors inclusively) in securing and enhancing the social rights of all citizens.
For Marshall, this was conceived negatively in that social policy and the welfare
state were the result of the expansion of public demand for democratic and social
rights and were crucial activities and institutions for the modification and
minimisation of inequalities generated by the 'free market'.
Tawney had a more positive conception of the relationship between social equality
and citizenship with each considered as the necessary means and end of the other.
For Tawney, citizenship has three positive values: 1) the protection and development
of the individual person qua person; 2) the furthering of democratic principles (for
there is no such thing as a democracy without democrats); and 3) the enablement of
socialism as fellowship among equals (social solidarity).
While Marshall 'backs into socialism', Tawney embraces it. It is argued here that
Tawney's emphasis on democracy and socialism - understood as social solidarity - is
a more fruitful starting point for reflections on citizenship in an epoch of consumer
capitalism.

1.1 Public Intellectuals as Legislators and Interpreters
Marshall (1893-1981) and Tawney (1880-1962) were British public intellectuals
who combined intellectual endeavour with social reform. In Bauman's terms, they
were both legislators and interpreters (Bauman, 1987). They both embody all the
ambivalences and contradictions of intellectuals involved in social action Their
appeal, therefore, is to both the legislator and the interpreter: to the legislative
impulse within the interpreter and the innate interpreter within the legislator. In this
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paper I juxtapose them in order to illustrate· their respective contributions and
complementarities.
The nature of their appeal as public intellectuals, however, differs in accordance with
their differing political philosophies and the strategies they employed for
engagement in public life. While Marshall has been lionised as the theorist of
citizenship, it will be argued here that his views need the leavening of Tawney's
socialism.

2

T.H. Marshall: Citizenship and Markets

Mostof the revival of interest in the concept of 'citizenship' reads like an elaborate,
albeit critical, expository footnote on Citizenship and Social Class (Barbalet, 1988;
Giddens, 1982; Hindess, 1987; Mishra, 1981; Turner, 1986). Its critical reception
and uses aside, the problem of interpretation is complicated by the slightness of the
piece, its immediate cultural and political context, and its place in Marshall's thought
as a whole.
At its simplest level, Citizenship and Social Class can be read as a celebration of the
historic achievement of modernity's expansion of social rights and the State's
bridging of the cleavage between social rights and that of civic and political rights.
First delivered as the Alfred Marshall Memorial Lectures in 1949 at Cambridge,
Citizenship and Social Class is a political tract for its time, dressed up as historical
sociology - a strategic defence of the newly constructed welfare state, the 'austerity
society' and.therefore of the incumbent Atlee government. Read in this manner, the
lectures appear to be illustrations of L.T. Hobhouse's vision of history as the
evolutionary unfolding of social progress guaranteed by a pro-active liberal State
which liberates and equalises for the common good (Dennis and Halsey, 1988: 12248).
Marshall opens and closes his reflections with reference to his namesake, Alfred
Marshall, the founder of the Cambridge School of Economics. The two Marshalls
shared more than a surname. Both sought compromises and syntheses between the
good life and the useful life, between private virtue and public order. Intellectuallife
implied a double commitment to scholarship and public reform. They acted as both
'authoritative scientists' and 'preachers' (Skidelsky, 1983: 26-50).
All three hallmarks of Alfred Marshall's work and self- conception are to be found in
T.H. Marshall: 1) an emphasis on the empirical, the scientific and the professional
task of the intellectual, 2) an evolutionary optimism, and 3) a compelling sense of
public duty. Moreover, T.H. Marshall's conception of economics and capitalism in
general is largely mimetic of his namesake's outline.
The first question of Citizenship and Social Class, therefore, is a modem version of
the central question of Alfred Marshall's 1873lecture'on The Future o/the Working
Classes: whether technological and economic developments will enable the working

SOCIAL POUCY AND CITIZENSHIP

125

classes to attain the social status of 'gentlemen'. For 'gentlemen', T.H. Marshall
substituted 'civility/civilised' but the concept and the puzzle remained the same:
If I am right in my contention that citizenship has been a

developing institution in England at least since the latter part of
the seventeenth century, then it is clear that its growth
coincides with the rise of capitalism, which is a system, not of
equality, but of inequality. Here is something that needs
explaining. How is it that these two opposing principles could
grow and flourish sided by side in the same soil? (Marshall,
1950:29)
.
Marshall uses 'citizenship' as a heuristic device to trace the histories of particular .
institutions, practices and beliefs in modem Britain which are specifically concerned
with social status and social equality. Citizenship is defined as a status attached to
full membership of a community which is generally recognised as granting equality
of status with all other members with respect to rights and duties. It is seen as a
domain of social action embodying a set of principles which are separate and
antagonistic, by definition, to social class and market capitalism.
Social class is defined as a social force and form of hierarchical social stratification
which is socially recognised and relatively stable over time (Marshall, 1934, 1938,
1950, all in Marshall, 1950). It is both an independent social force of social
inequality and related to economic inequalities generated by the capitalist mode of
production. It has both subjective and objective characteristics in that one's social
position is defined by class-consciousness just as consciousness is defmed by
objective class position.
Marshall delineates three different sets of institutions and practices pertaining to
different aspects of citizenship rights: civil rights, political rights and social rights.
He also speaks of industrial citizenship but sees this as a secondary level of civil
rights. Civil rights pertain to legal rights and civil liberties and are secured in the
courts of justice. They more readily serve the interests of the market for they include
the right to contract and ownership of property. Political rights relate to the right to
participate in the exercise of political power and their corresponding institutions are
parliament and local government. Social citizenship embodies the whole range of
rights from minimal economic security through to the right to a share in the social
heritage of the society and in accordance with the prevailing standards of living. The
most characteristic institutions associated with the rise of social rights are social
services, public utilities and state education.

Citizenship and Social Class, therefore, can be summarised as a story of the
expanding and (r)evolutionary meanings and roles of 'citizenship' from duties to
rights, and from civil rights to social rights. It is also a story about the rise of the
modem nation state as an outcome of both 'geographical fusion' and 'functional
differentiation' of the division of labour, the accumulation and concentration of
capital, and the attendant need for larger and centralised combinations of political
and judicial organisation.
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Marshall's historical account of citizenship is used to underscore his sociological and
political arguments for the securing of the long term stability of the 'hyphenated
society' - 'democratic-welfare-capitalism' (Marshall, 1950: 84f; 1972 in 1981).
Marshall wants politics and markets, equality and liberty, status and contracts. Each
sphere embodies a different set of social principles which cannot be reduced one to
the other. They are to be kept apart and in due proportion (Marshall, 1963: 325;
1972 in 1981: 114). The focus of the social administrator is to be on 'the hyphen'
and the key watchword~ are to be the via media and divide et impera (e.g.,
Marshall, 1950: 84).
Here, the insights of Marshall the economic historian and sociologist have become
subsumed by Marshall the social policy analyst. He ties the success of the welfare
state to the fate of the capitalist economy and thereby subordinates social goals to
economic ends. In the process, democracy becomes welfarism and citizenship loses
its political edge, representing a passive right of social security provided and
guaranteed by the state.

3

R.H. Tawney: Citizenship and 'Consent Without
Coercion'

If T.H. Marshall came finally to agree with his namesake that the final test of social
progress is that the working classes had finally become 'gentlemen' (or 'civilised'),
Tawney liked to think that the working class had debunked the rich classes' notion of
what constituted a 'gentleman' in the first place. The creation of a common culture
was not to be found in the exporting of bourgeois manners and bearing nor in the
creation of 'equality of capacity or attainment' but rather in establishing the cultural
and institutional conditions for 'equality of circumstances' (Tawney, 1964: 48f).
In Equality, Tawney sets himself two tasks, a critical task conceived in Carlylean

terms as the smashing of the false idols that constitute 'the religion of inequality'
(Tawney, 1931: 33-56), and a positive task of stipulating the social conditions in
which the human spirit can flourish. He develops a positive doctrine of freedom and
citizenship based on Ruskin's distinction between riches and wealth ('there is no
wealth, but life') and William Morris' emphasis on socialism as fellowship
('fellowship is life').
Tawney names three forms of apostasy as constituting the religion of inequality
which need to be perpetually contested and debunked: 1) political tyranny, which in
Britain during the thirties constituted the twin threats of totalitarianism and fascism
and in the fifties the collectivism of the welfare state; 2) privilege, whether it be
social, legal or political; and 3) the worship of riches for their own sake or what he
termed earlier as 'the sickness of acquisitiveness' (Tawney, 1982).
Tawney refuses any predestinarian, promethean or teleological readings of history.
This side of death is a life of social struggle and politics. Power is not be wished
away; if the option of domination and exploitation is to be shunned then the
cultivation of 'creativity and co-operation' is not just a principle befitting one sphere
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of social action but the principle to which all spheres of society should be dedicated.
The power of social inequalities lay not only in the social structures perpetuated and
exacerbated by capitalism, however, but in the hearts and minds of people. Tawney's
theory of power was essentiallyWeberian but imbued with a Christian anthropology.
For Tawney, 'the ultimate seat of power was the soul' (Tawney, 1964: 159).
Individuals and communities live in perpetual tension between fulfilling needs and
desires. 'Folly and greed' may not be sociological concepts but they are not without
social consequences for the commonweal and the common good (Tawney, 1931:
288).
Tawney offers democracy, defined as 'consent without coercion' and a 'strategy of
equality' whereby the pre-conditions of democracy and fellowship are made possible
for all members of society. Democracy and socialism are not only both the means
and the goals, but the pre-conditions for the good life.
Tawney's strategy of equality consisted of five main components:
•

providing basic and universal services, such as health, education, housing and
transport, so that all citizens are equally empowered to lead lives free from the
anxieties of sickness, ignorance or poverty and to improve their access to basic
amenities of society;

•

extending social services and developing income redistribution policies to
eradicate absolute poverty and to lessen economic inequalities;
purging all elements of privilege in social institutions including inheritance and
legal and political privileges which enable the rich to exclude others from
participating in the social heritage of society;

•

breaking up concentrations of economic power which enable legal and political
privilege to re-emerge and restrict the economic freedom of most citizens
('freedom for the pike is death for the minnows' [Tawney, 1964: 164]); and

•

developing industrial strategies so that industry serves social purposes and its
functions are diversified to meet a plurality of needs and interests (Tawney,
1964, 119-88).

For Tawney, liberty, equality and fraternity (fellowship or social solidarity), are a
hierarchy of values whereby equality is the foundation of liberty and both equality
and liberty are for the furthering of fellowship. While sharing Marshall's sense of
the positive task of the State to mitigate the excesses of capitalism and furthering the
rights of citizens, he argues that the State is not the only or primary level of social
reform. Moreover, equality and liberty are not comparable terms in a zero-sum game
(Tawney, 1964: 164ff). The challenge is not to reconcile conflicting yet
complementary principles embodied by separate social spheres but to radically
transform them in accordance with the common values and goals of the culture as a
whole.
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These 'common values and goals' are not wholly immanent within society but need
to be developed and nurtured. Socialism as fellowship is the development of
'empathy in solidarity' (Taylor cited in Honneth, 1991: 27) at all levels of geopolitical organisation - the local, the regional, the national and the international.
Such a communitarian vision also implies the matching of means and ends for 'a
democracy is impossible without democrats' nor can there be socialism without
sociability (Tawney, 1933 cited in Terrill, 1973: 173).
This is precisely the juncture where the trajectories of the two public intellectuals
cross: whereas Marshall 'backs into socialism', Tawney embraces it as a matter of
principle. While this juncture made for an effective and complementary marriage of
convenience in the austerity society of the late forties, their substantive differences
of temperament and philosophy resulted in a parting of their ways in the fifties as
they faced the challenges of the welfare state in an affluent society.

4

Conclusions and Beginnings: Welfarism or Democracy?
Riches or Wealth?

Both Marshall and Tawney saw the fifties, with the rise and co-existence of the
welfare state and consumer capitalism, as offering new social ethical challenges.
Whereas Marshall saw it as a problem for the planners and administrators, Tawney
viewed it as fundamental problem of political philosophy. Their differing responses
to the rise of the 'affluent society' (Galbraith, 1958) illustrates a fundamental divide
in the ethos, temperament and social theory of the two men. Marshall envisaged a
society in which 'the skyscraper of social inequality could be converted into a
bungalow' by judicious use of the welfare state (Marshall, 1950: 47). Tawney
thought it best to first find out from its citizens as to 'what kind of house is agreeable
to live in' (Tawney, 1931: 22).
For Tawney, citizenship is a principle of positive freedom - a means and an end for
creativity and co-operation. It is primarily a political category, not a moral or
cultural one (Terrill, 1973: 180). Struggle and political conflict, therefore, are part
and parcel of democracy. Marshall admits their existence, but the shots in anger are
muffled and distant. He becomes increasingly imbued with the notion that
citizenship is ultimately a passive right provided by the professional elite dedicated
to spreading to the masses the virtues, duties and benefits of civilisation.
For Marshall, the rise of the affluent society was a new challenge for social policy
administrators to seek a new balance and integration of social and economic markets
(Marshall, 1963: 328; 1972 in 1981: 60f). For Tawney, however, the so-called
'welfare state' was a means to the end of citizenship and fellowship, and if the means
did not work they were to be reformulated and others developed in tandem or in its
place:
The two great apostasies, the idolatry of riches and the idolatry
of power, have had a long reign. If the successor to these
pretenders were merely a more widely disseminated cult of
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betting-coupons, comforts and careers, there might be some
gain; but it would hardly be worth the century of sweat which
together with some tears, has been needed to produce it.
(Tawney, 1937 in 1981: 191)
MarshalI tied the strategy of equality and citizenship to the wealth creation process;
Tawney sought to overthrow the religion of inequality - of acquisitiveness, riches,
privilege, and tyranny - so that new forms of citizenship and co-operation could
evolve. The final test of a civilised nation, in Tawney's view, is not just that it has
solved the ancient problem of natural scarcity but that it is able to 'cultivate the habit
of discrimination between relative values of different activities'. Otherwise the
acquisitive society faces the prospect of 'victories ...more disastrous than defeats'
(Tawney, 1964: 189).
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State Wardship and Supervision and
Youth Homelessness: Towards a Better
Future?
MJ. Liddell and C.R. Goddard
Department of Social Work
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1

Introduction

The Burdekin Report (Human Rights and Equal Opportunity Commission, 1989)
drew community attention to youth homelessness. This Report and associated
research (see for example Hirst, 1989; Alder and Sandor, 1989) also documented the
frequency with which young people currently or recently subject to statutory orders
(for abuse or neglect or because of offences) were to be found amongst the
population of homeless youth.
The number of homeless youth was estimated in the Burdekin Report to be in the
vicinity of 20,000 to 25,000, but possibly even as high as 70,000 (Human Rights and
Equal Opportunity Commission, 1989: 69). In a study by O'Connor (1989: 65) half
of the sample of 100 homeless young people he studied had a history of living in
childrens' residential care. In Hirst's sample just under half of the 200 young people
randomly sampled from the homeless population on one night were, or had been,
Wards of State (Hirst, 1989: 6), and 62 per cent had been under a custodial
residential order at some time (Hirst, 1989: 62). In Alder and Sandor's sample of 46
young people 31 per cent stated that they were currently under a statutory order of
one kind or another (Alder and Sandor, 1989: 90). While it is difficult to quantify
the issue precisely, therefore, it is clear that many homeless youth (perhaps 30%,
perhaps even 60%) are or have recently been under the control of the state. It is
reasonable to speculate that there are problems in the way that governments have
discharged their parenting responsibilities to these young people.
What is less than clear is how or why this is so. The Burdekin Report and associated
research focuses, correctly but generally, on the lack of preparation for independent
living and lack of both in-care and after-care support. It is important that we have
much more detailed understanding of the factors which propel youth who are or have
been subject to statutory orders towards homelessness, if that phenomenon is to be
reduced.
This paper aims to pull together the evidence which bears on this point. Whilst an
examination of Australia-wide issues indicates that some common themes are at

M J.LJDDEU AND CR. GODDARD

132

work, there are also factors specific to each state. In order to avoid superficiality in a
brief paper we will explore the general themes which are relevant to the subject,
using Victoria as a case example. We will focus on young people who enter the
welfare system because of abuse or neglect (who are only part of the sample of
young people subject to statutory orders, the others are subject to statutory orders
mainly because of offending behaviour). We will illustrate the issues with particular
though not exclusive reference to community placement programs for adolescents.
We will utilise a policy analysis framework modified from the work of Whitmore
(1984) in the field of child abuse and neglect in order to organise our enquiries. This
framework views policy and its implementation as a whole, and examines elements
such as the predominant world view on the issue at hand; legislation; the assignment
of responsibility; the management framework; and program and practice issues. In
this paper we will progressively work through an analysis of the Victorian system
and how it deals with the young people with whom we are concerned, at each of
these levels.
The limited knowledge available from research or official enquiries is sufficient to
demonstrate that problems and contradictions are occurring at every level. This
point needs emphasis. This paper raises many criticisms, but its intent is not to be
critical of front line workers. Work in the abuse and neglect field, and especially
with adolescents is very difficult. Workers work within severe structural constraints,
as we shall see. Further, social work itself has failed to provide appropriate
frameworks or theoretical approaches (see Goddard and Tucci, 1991). The
conclusion is that radical reform of the child welfare system is required.

2

Contemporary Policy Settings

Our first task is to define stated policies and philosophies affecting youth who have
been under the care of the state and who are moving towards independence. This
involves identifying the way the issue or problems are officially viewed and the
·values which are operational in the policy.
Victoria's policies reflect the widespread development of the principles of
deinstitutionalisation, normalisation, community care, localisation of services, and
family support. These principles place that State within the mainstream of
prevailing philosophies. Victoria is also currently in a period of philosophical
transition. The Children and Young Person's Act. passed in 1989 but not yet
proclaimed, whilst reflecting the above-mentioned philosophies, also states that the
Children's Court 'must ensure that intervention into family life should be to the
minimum extent that is necessary to secure the protection of the child' (S. 87a).
Whilst giving the welfare of the child paramount consideration (S. 87h), the Court
must have regard to the need to strengthen the child-parent relationship (S87b) and
must only remove the child if there is an unacceptable risk of harm (S87j). An extra
factor is that Victoria will continue, with Western Australia, to be the only State
relying on a voluntary reporting system for child abuse and neglect.
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The amended Act also proposes to authorise non-government agencies to carry case
management responsibility; in her speech introducing the amending legislation the
Minster stated, however, that there would be no extra resources for agencies who
carried this responsibility. In fact the Minister was subsequently reported to have
refused to sign agreements ensuring that funding levels to agencies providing
statutory services would be maintained, in spite of the fact that these agencies were
being expected to sign service agreements (Children's Welfare Association of
Victoria, CWAV, 1991).
It is also noteworthy that, apart from advocating mandatory reporting of abuse and
neglect and a greater level of privatisation (details unspecified), the Opposition
Liberal Party's policies are currently indistinguishable from those of the
Government.
Many commentators view thrusts towards community-based and/or family support
programs as synonymous with saving money. One cannot expect governments to
always be open about this as a policy motivation, but the deinstitutionalisation thrust
in Victoria over the last decade has certainly had to be carried out in a 'resource
neutral' environment. This means at best that change is achieved by reallocating
resources rather than by providing the new service before the old one is closed down.
At worst it means that change occurs in an atmosphere of shrinking resources, as in
general it has within the past few years. In fact there is strong speculation that, when
the new Act is implemented, the Department will not provide service to a large
number of young people that it used to; those who would cease to receive the
Department'.s services especially include young women. It is far from clear that this
development, which will certainly restrict the impact of so-called 'status offences' on
young women, will be positive. The risk factors in their lives will remain.
In short then, Victoria's recent and historical traditions of Government reluctance to

assume responsibility and provide adequate funding are intensifying; the shift
towards the principle of minimum intervention is increasing. Perhaps the lack of
public education in how the child protection system works and how to access it
reflects and supports this philosophy; according to one survey the Victorian public's
knowledge of where to report cases of abuse and neglect is the worst in Australia
(Liddell, Goddard, Hiller and Hepenstall, 1990).

3

The Authority/Administration Framework

There are a number of issues to be considered here.

3.1 State Government Authority
Whilst there are Commonwealth-State joint initiatives in areas relevant to our
subject (e.g. Supported Accommodation Assistance Program, SAAP) and conflicting
jurisdictions (as exemplified by the overlaps with Family Law provisions) the State
Government has primary responsibility for the care of children and young people.
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There are consequences - e.g. lack of national statistics, major variations between
states in service provision and funding - which are outside the scope of this paper.
Victoria has had chronic problems in determining who should carry responsibility
for intervening in child abuse and neglect. The next section in this paper refers to
the heavy involvement of the non-government sector, but at State Government level
responsibility has been divided between the Police and Community Services Victoria
(CSV) in what has been called 'dual track' system (see Goddard, 1988; Fogarty and
Sargeant, 1989 for detailed criticisms). The State Government decided in 1989 to
dispense with the dual track system and vest responsibility in CSV except where
criminal charges might need to be laid; but we must not the continuing acrimony
between the two Departments, lack of co-ordination, and different orientations as
major factors interfering with the effectiveness of the investigatory system.

3.2 Role of Non-Government Organisations (NGOs)
What is of considerable significance in Victoria is the strength of the nongovernment sector. A non-government agency, the Children's Protection Society
(CPS), was the welfare intervener to be· authorised when Victoria's child protection
system commenced its modern stage of development in 1979. Community Services
Victoria assumed this role in 1985 in an atmosphere of criticism of both the notion
of authorising a voluntary agency and of CPS' s management.
Non-government organisations (NGOs) have, however, continued to have a strong
role in service provision, especially in the fields of adoption, foster care, various
kinds of residential care, and family support. They are heavily relied on by
government for both so-called preventative as well as post-court services. As a
generalisation, it can be stated that the use of NGOs for service delivery was under
heavy attack by the State Labor Party through the mid 1980s; the attack has
gradually diminished as the resource implications of the policy of providing more
services through Government started to register. We can see in the proposed
amendments to the Children and Young Person's Act a greater level of acceptance of
the role of NGOs.
This. history of ambivalence about the role of government, ambivalence about the
role of and control of NGOs, and conflict between governments and NGOs, is
virtually as old as the history of white settlement in Victoria.

3.3 The Management Climate
Community Services Victoria has been in a state of almost constant reorganisation
since it commenced regionalising its services in 1971; this has not prevented it being
a target of almost constant criticism, especially over the last decade. We will
concentrate on just a few issues which have been of relevance over the past few
years.
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Cultural Change
In mid-1989 Dr. John Paterson was appointed Director General of CSV. Given that
the State government was looking for someone to deal with the problems in CSV
after a series of debacles it is not surprising that Dr. Paterson's appointment was of
great interest. Immediately following his appointment faxes began flying all over
Victoria bearing copies of his article on cultural change in bureaucracies; a
publication in which he indicated allegiance to mentors such as Mao Tse Tung and
Alexander the Great (Paterson, 1983).
Dr. Paterson's appointment signalled greater commitment on behalf of the
Government to reform of CSV. While the issue will not be pursued, it is also clear
that one should never underestimate the impact of individuals on organisations. We
will, however, concentrate on other management issues.

Organisational Structures
CSV has, under Paterson, adopted an organisational model somewhat similar to that
described as prevailing in South Australia by Cox (1987). Senior Managers are
responsible both for one or more regional programs (Regional Directors report
directly to them) and for the central development of policy and practice in particular
program areas. For example, the General Manager of the Community Support
Division has three regional managers reporting to her, as well as the Directors of
Home and Community Support, Community Programs and Core Systems. This
structure thus has matrix-like elements to it, and is intended to reduce the distance
between program development and implementation.
There are, however, other structural problems to be solved. Within most regions
there are programs which are, it appears, working very well. Frequently one
observes, however, an adjacent region struggling to mount exactly the same
program. The regional structure of CSV, as it currently works, tends to lock
expertise into a particular region. CSV needs to find ways to spread its expertise
around if it is to become a 'smart' organisation.
The top-level management restructuring which has taken place acknowledges the coordination problems which have existed within CSV. It also shows a continuing
preoccupation with top-level restructuring; however, our later section on service
problems shows a critical need to restructure at the service delivery level. At the
same time recent developments also reflect the continued contemporary emphasis on
managerialism.
In a brief paper we cannot consider the impact of managerialism in detail, and the
issues have been well canvassed elsewhere (e.g. Considine, 1988 and 1990:
Paterson, 1988; Liddell and Liddell, 1991). We are not totally anti-managerialist,
but managerialism as it has been practiced has problems which are central to the case
being presented here.
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The development of a Senior Executive Service or SES (the most senior managers
are appointed to this service and not to particular positions, and are rewarded for
performance) is a particular feature of the new public service management
arrangements. The superficial attractiveness of these arrangements can, however, be
overwhelmed by odd consequences. Regional Directors, who are all now SES
members, have for example, been under increasing pressure to keep the numbers of
children and young people in central institutions down, and quotas on places
available to each region have been commonplace. This strategy, intended to assist in
the process of deinstitutionalisation and the phase-down of large central institutions,
has resulted at various times and in various regions in orders to keep numbers in
institutions down. Workers have then been forced to invent placements for children
and young people. Placements in workers' homes, local motels, and so on are known
examples of what has happened. We do not know precisely what the consequences
of this kind of behaviour are for the children and young people shuffled around like
this nor how management can possibly justify it; but we do know that clients' needs
are in jeopardy.
The growth of this kind of managerialism, then, has been associated with the
intensification of central control and the demise of regional advocacy for regional
needs. Going back a decade or more it was not unknown for a regional director to
stand up and advocate directly, and sometimes publicly, for regional needs and to
challenge central directives. Such courage is rare now; in fact it is directly
punishable by limiting financial rewards or shifting the culprit to another job without
delay.
The managerialist ethic is being visited on voluntary agencies providing statutory
services via the development of service agreements. It will come as no surprise,
after the material in the next section on service provision is presented, to hear that
indicators of quality service provision are in short supply in this process. A perusal
of the Agreement Manual (Extended Family Care Branch, 1990) provides evidence
of this. There are odd references in the Manual to family support, vague statements
about adequate care, protection, nurture and provision of developmental
opportunities in supplementary family care; but indicators are all numbers,
throughput and case output, and oriented to placement-making. Rights, including
the right to participation in decision-making, are referred to, but not quality of care
beyond that. A departmental discussion paper, which developed goals and indicators
for service agreements, included a one-paragraph recommendation that service
agreements should promote improved services for clients. The rest of this paper had
only two paragraphs which refer to client needs; the rest (including the program
indicators) deals with administrative and industrial issues (Community Services
Victoria, 1990).
In short, management processes emphasise central control, and political and
bureaucratic needs. The management of CSV, which is primarily a service provider,
does not appear to focus on service provision.
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Case Management and Service Provision Issues

Having looked at general management issues, it is important to look at case
management structures and service provision as well. This evidence will be
presented briefly; the focus will be placed on the limited recent research which
shows how the welfare system impacts especially on young people who have been
abused or neglected.
Victoria's child protection system features the notorious 'dual track' system
involving police and Community Services jointly in investigating allegations of
abuse and neglect. That system, which is now being phased out, has been strongly
criticised (see Goddard, 1988), condemned in the national media, and described as
having made every mistake imaginable (Fogarty and Sargeant, 1989).
A major factor noted by Fogarty in 1989 about the early phases of case handling is
that the highest priority cases frequently were not accepted by CSV for investigation,
but were referred to the police, whilst lower priority cases were often accepted.
Substantial progress has since been made in reversing this situation.
Further questions can be asked about how and why abuse and neglect cases come to
Court. In a study of 20 cases in early 1986, Batten (1988) suggested that housing
and poverty issues were ignored by workers and she suggested that 'Upon reading
the files, one was left with the impression that families had the power to alter their
material circumstances if only they wished' (1988: 183). She also noted that
caregivers brought to court 'are more often considered by protective workers to be
hostile to State intervention' (1988: 158) and resemble traditional welfare recipients,
whilst those not taken to court 'are more likely to approximate middle class
characteristics' (1988: 172).
The post-court phase has received its share of criticism. A recent study of reception
centres showed that children frequently stayed in such centres for far longer than was
desirable (Tiemey and McDowell, 1990: 2). It was also observed that in many cases
there were delays in the case going through organisational decision points such as
court hearings, case allocation, case planning and implementation. The major factor
was 'the shortage of services which would match their requirements' (1990: 6). At
the same time 'it would appear that some children need not have been brought to
reception at all. '
The assessment and planning processes of Community Services Victoria have been
criticised in further reports.
Tierney (1985) characterised the system as
'dispositional ... child focused but lacking a developmental perspective ...
management is dominant'. He added 'at the moment we are witnessing a resurgency
of "proceduralism" whereby administrators, armed with rules such as
deinstitutionalisation and localisation have a sense of changed mission. These rules
are not new in child and youth welfare and their renewed emphasis gives a sense of
repeating history rather than creating it' (Tierney, 1985: 27).
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The following research lends detail to this analysis. Tiffen (1985) carried out a
study of 20 State Wards and their families. He concluded that 'the expected
practices of social study, assessment and case planning were inadequately
performed.' Plans were a 'mere listing of pathologies and risk factors ... Often
statements failed to meet the requirements of elementary logic' (1985: 245).
Of further significance is the observation that 'The decisions and goals recorded in
case plan reports were always expressed as administrative dispositions ... frequently
unconnected to assessments' (Tiffen, 1985: 245). This theme was picked up in a
study of case planning meetings by Campbell. The meetings she studied took place
in the early 1980s but writing in 1987 her judgement was that the observations she
had made still applied. Campbell eoncluded (1987: 105ff) that case planning
meetings achieved management rather than practice goals, though one management
goal (interagency co-ordination) was the least satisfactorily attained of the lot (1987:
125). She added that 'no management system could be satisfied with the results ...
The model is one of case dispositions rather than service ... There is a serious lack of
staff skilled in assessment, in reaching out to troubled families and in gaining access
to significant members of the child's world' (Campbell, 1987: 372).
Campbell also pursues a point made earlier, that of minimal intervention by the State
as an operating principle, and says 'a notion of case resolution which rests on time
limited intervention and clarification of legal status, without corresponding attention
to how problems are defined and the breadth of the field from which "solutions" may
be drawn, must be quite inadequate' (1987: 381).
Reeves and Armytage (1989: 192), in investigating cases of children and young
people who died while under the investigation of the child protection service or
while under a statutory court order, found that risk factors were often not recognised
by workers. They noted that undue emphasis was given to family strengths, the
significance of past events was not always fully appreciated or communicated
between staff, case planning was inadequate, and worker roles were not clear.
Campbell, Tiffen and recent research by Liddell (1989; 1991 forthcoming) note a
variety of other practice problems. Worker turnover, lack of a focus on the families
of the children in the system, the inadequacy of involvement in case planning
meetings, poor assessment, the chaotic state of case files, are amongst the issues.
Campbell (1987: 428) noted, regarding planning for adolescents, that 'meetings
tended to be preoccupied with current dilemmas and recent crises' and that this 'left
little room for a long-term orientation which might guide intervention. '
Intervention depends, of course, on there being an intervener and this is far from
routinely the case. Fogarty and Sargeant (1989), in their review of the child
protection system, chronicled a list of deficiencies, including the fact that there was a
one in four chance that a child subject to a statutory order would not have a worker
allocated to the case during the life of that order.
Liddell's research into 47 adolescents placed in community placements (intended to
provide alternatives to institutional care for adolescents and a transitional placement
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on the way to independence identified some of the specific consequences of this
focus on short-tenn dilemmas and case disposition (Liddell, 1989; 1991
forthcoming) and is significant in the light of the absence of outcome studies.
Young people in community placements were increasingly subject to rapid changes
of placements inside the system (and also frequently in their place of residence
during unsettled period of their lives if not subject to statutory orders). When this
was the case, they became very unsettled and invariably their community placements
broke down.
The practice of placing young people not ready for community placements in such
programs was also identified and judged as one of the consequences of inappropriate
deinstitutionalisation strategies. A further result of this was the considerable pain
inflicted on the volunteer caregivers and the consequent difficulty in recruiting these
people. A third of the young people in the sample were interviewed, and they
confinned that their lives of disruption had led to problems such as lack of trust,
difficulty in getting close to people, and difficulty in communicating. All this had
been exacerbated by the fact that they continued to experience many placement
changes in their 'transition to independence' program. Tiffen characterises such
placement changes as 'the new-look welfare drift' (1985: 248).
Whilst it is difficult to quantify, it is clear that the modem system is not providing its
charges with continuity of care and a future orientation. Young people in Liddell's
sample had more than a dozen placements in some instances before coming to the
community placement program, yet some of them had as many as eight further
placements .by the time they were interviewed or assessed over 2 years later.
Liddell's educated guess was that some of these young people may have had over
200 primary caregivers (a figure he suggested excluded part-time or casual staff and
only included the 'significant' caregivers).
These factors, together with their behavioural problems, were associated with major
problems in young people's functioning in community placements (Liddell,
1989;1991). approximately half of Liddell's sample were functioning at least
marginally well by very modest criteria when their cases were closed; but concems
for their future were frequently evident, especially since ongoing support was
usually not available.
A major factor "Yhich emerged from a study of the case files was the frequency with
which young people's statutory orders were discharged as they approached their 17th
birthday (Liddell, 1991). This practice, at its most positive, was indulged in when
there were no reported problems for 3 months, though this rationale frequently
appeared dubious; but on some occasions it appears that young people's orders were
discharged because the welfare system was at a loss what to do.
The young people interviewed, however, were not supportive of being cast adrift by
the welfare system; their view was that they needed support 'like any young adult' as
one interviewee put it (Liddell, 1991). This conclusion is supported in another paper
presented to this conference (Liddell, E.M., 1991); this infonnation challenges
assumptions that young people want to be rid of welfare services and supports the
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contention that such services should be preparing young people for a life of
interdependence, not independence (Aldgate et aI., 1989: 25).
One of the issues which only occasionally is referred to in the research is the clientfieldworker relationship - a much under-rated and misunderstood variable. An
important contribution to understanding it in the field of protecting children and
young people has been made by Goddard and Tucci (1991). They argue that while
the impact of the worker on the client is most frequently discussed, the impact of the
client on the worker, especially in situations featuring violence, is a major variable.
They present a 'hostage theory' , derived from work on the behaviour of hostages and
their captors, which suggests that social workers may be held 'hostage' by violent
families. Reactions born out of fear or out of inappropriate empathy with the family
may result. Pilot research on this theory is in progress.

5

Conclusion

Piecing together the patchy evidence for this paper has been like piecing together a
series of relatively formless and similarly coloured pieces of a very large jigsaw and
finding many of the pieces missing. In drawing a conclusion the best we can do is to
state some propositions which need further testing.
What we have seen is a welfare system with problems at all levels; from philosophy,
to legislation, to assignment of responsibility and co-ordination, to management, and
to service delivery. The problems, further, are chronic. The full picture, if we had
it, would probably show up more good-news stories about what is being done; and
the reform which is currently taking place may yield further good results if it
survives the Depression. A substantial amount of the research quoted is of the
system as it operated prior to the appointment of the new Director General. We also
know that many of the workers in Community Services Victoria are well aware of
the problems raised in this paper and are attempting to address them under, as we
have noted, major constraints.
Nevertheless the information that is available is alarmingly consistent in the
frequency with which problems are reported. It is this system through which
problems are reported. It is this system through which many of the young people
who become homeless progress. We cannot state conclusively that there is a causal
relationship between the functioning of the welfare system and youth homelessness;
much more research is needed. One can be forgiven, however, for reading the
evidence and concluding that surely there must be a causal relationship.
We add that preliminary investigation suggests that similar problems are faced in
other states; Victoria is far from unique. This observation is crucial; it suggests that
scapegoating of individual Departments is not a useful response to the evidence.
While there are considerable difficulties specific to Community Services Victoria,
for example, it is also clear that many problems of management and philosophy are
outside the control of that Department.
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Another way to draw conclusions, then, is to take the evidence and then reformulate
the problem of child abuse and neglect, the problem of young people and welfare,
and how these are viewed by official policy - in other words, return to our starting
point. If we do this we need to add to our original world-view. The problem must
still be seen in the context of principles of deinstitutionalisation, community care,
family support and minimum intervention. We have to add, though, that this policy
area is one which is managed with central power and it lacks a practice or client
orientation. It features contests over the boundaries of competing bureaucracies.
Service delivery is, however, affected by these management characteristics, and is
oriented towards processing and categorising clients, at the expense of
responsiveness to their needs. We might even add that the problem is often seen as
one of the client - especially the teenager - being 'a nuisance'; one to be rid of, not
supported.
We repeat that this is the kind of system through which many troubled young people
progress and from which they graduate to the ranks of youth homelessness. Is this
the kind of system which can prevent or minimise the problem? Or is it more likely
to be part of the problem than part of the solution?
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The Role of Funding Bodies in
In-Service Training for the
Non-Government Sector
Julie Nyland
School of Management
University of Technology

1

Background

Since the moves to industry restructuring in Australia in the mid 1980s (Kirby,
1985), training has achieved a high profile generally in most industries. The
community services industry is no exception to this, and since reports commissioned
by the Departments of Employment, Education and Training, and Community
Services and Health in 1987 (Barson, 1987; Walker, Manning and Howe, 1987),
literature and discussion in the non-government sector has accelerated.
The issues involved in training for the community services industry are of course
diverse and complex. This paper focuses on the role of funding bodies in the training
arena, and specifically on their role in the resourcing and provision of training to
funded services in the non-government welfare sector of the industry.
The activities of funding bodies in training provision is an area that seems to have
received little attention in recent research and discussion. This paper is based, in
part, on a recent research project examining this aspect of the operations of the NSW
State Department of Community Services (formerly the Department of Family and
Community Services). It seeks to identify the current state of the relationships
between government and non-government sectors with regard to training, and
discuss some of the issues for the non-government sector.

2

Developments in the Non-government Sector

Prior to 1987, literature dealing specifically with training for the community services
industry was scarce. Since 1987, a number of reports and discussion papers have
been produced. Most of these have had as their focus industry profile, identification
and classification of training needs , and mechanisms for training delivery.
Specifically, much of the recent material has been part of the discussion surrounding
the development of industry training bodies, both at state and national level.
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At a less formal level, training has been on the sector's agenda in its demands of
government since at least the beginning of the 1980s. Initial demands appear to have
concentrated on the need for resourcing and training of voluntary management
committees (O'Toole, 1981), and have progressed to a wider range of training
demands over the decade.
The discussions and writings of the late 1980s indicate a location of training issues
fairly much within an industrial context. They were preceded by discussions which
generally linked training, the nature of the labour force, and working conditions
within the sector (Garde and Wheeler, 1985; NCOSS, 1986; Davidson, 1988).
With the recent development of training as a major issue, the sector's own concerns
appear to be:
•

co-ordination and provision of training;

•

achieving an adequate supply of training;

•

accreditation and credentialism;

The sector is unusual in industry terms, having large numbers of workers who enter
without prior training, no formal 'apprenticeship' system, by and large no common
or agreed pre-employment/pre-service award course (and active resistance in many
areas to any such course/s being recognised as an employment pre-requisite).
It is consistently characterised as having a workforce which is highly segmented,
suffering poor working conditions, segregated by gender, and with what O'Connor
calls 'an increasingly large messy secondary labour market' (O'Connor, 1989).
Within this context it is also described as having a high 'need' for training, and this is
reinforced by direct demand from parts of the sector itself.
Unfortunately, there is not much in the way of clear data on levels of formal
qualifications,since it is not possible to disaggregate the sector in ABS statistics, and
other research has tended to look at small sections of the sector. Even so, figures
from the Supported Accommodation Assistance Program (SAAP) in 1988, show
some 75 per cent of services as having few or no staff with formal qualifications
(Riordan, 1988). Women's refuges indicated some 49 per cent of workers with less
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than Higher School Certificate completion in 1985 (Noersjirwan, 1985), which is
consistent with figures for the Welfare and Religious Institutions division (ABS,
1986)
The factors that have contributed'to this state of affairs have been well documented
(VCOSS, 1987). They include:
•

the nature of the 'community services industry': prior to its first formal
recognition in 1988 (CYSS Award ruling), its connection with 'real' work was
very tenuous. Its historical base in the philanthropic tradition, and its
connection to the carer role of women in the family setting have tended to
undermine the validity of a need for formal skills, enabled a high level of
volunteer labour to remain in place, and fostered a workforce polarised in its
levels of formal qualification.

•

rapid growth and diversification over the last two decades. Again, lack of
adequate statistical data makes it difficult to enumerate agencies, but labour
market statistics show a 10-15 per cent per annum growth from 1980 to 1988
(O'Connor, 1989). Apart from exacerbating the problem of 'untrained' workers
by sheer weight of numbers, this expansion has also happened far too quickly
for any tertiary institution to have kept pace, either in supplying appropriate
courses or graduates, or meeting the level of specificity of new knowledge
areas.

•

the sector's own ideology: the social movements of the 1960s and 1970s
promoted notions of 'self help' which were inherently anti-professional and
anti-institutional. The sector, to varying degrees, has rejected, or treated with
suspicion, the graduates of the social work tradition, and has been disinclined
to give priority to tertiary education qualifications. For very good reasons,
many services have chosen to employ on the basis of 'empathy' with the client
group, and, personal 'life experience'. Some sections also support strong
affirmative action programs for 'the labour market disadvantaged'.

•

wages, conditions and lack of career paths: though wages and conditions have
noticeably improved in some areas, they remain poor in others. By and large,
the sector's rates of pay and working conditions are not conducive to attracting
highly skilled people (except to the very few 'top' jobs), nor to retaining them.

Currently, the sector faces not only an existing workforce demanding training, and a
continued lack of appropriate pre-employment options, but in-service training that
has more than once been described as 'ad hoc, highly job specific and uncertified',
'inadequate, unco-ordinated, unrecognised and under-resourced' (Cockcroft, 1988,
Introduction and 2). Both for pragmatic reasons (the current workforce cannot be
'sent back to school'; much of the training 'needs' identified are specific to program
areas) and issues related to resisting encroaching professionalisation, the push has
been for in-service rather than more award courses.
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The sector, along with the broader industry (at national level) is using the
mechanism of Industry Training Bodies (ITBs) to achieve a more co-ordinated
approach to training, whilst hopefully maintaining some control over the training
agenda, and over training delivery models. ITBs themselves present problems to the
non-government sector. They are (like the majority of the sector itself), reliant on
government funding, and the standard tripartite composition is based on an industrial
model that the sector does not comfortably fit into.
Concurrently, there has been response from government, with training beginning to
rate some recognition in many funded programs, and direct budget allocations being
made to training provision. This has clearly been influenced by broader government
policy directions with regard to training, sector demand and, I would argue, by the
increasing formalisation of funding relationships with the non-government sector.

3

Preliminary Research Findings

In looking at the actual operation of the State Department of Community Services,
the five main funded services program areas of the Department were investigated,
examining their current practices, the program policies and the attitudes of
Departmental program administrators. Of these five program areas, only one
(children's services) has any specific qualification requirement for staff in
community based services. However, all address training of funded services to some
extent.
In particular, the project aimed to identify the amounts being spent, the models of
provision being used, the contexts and objectives of training provision, and to pilot a
methodology for a larger study.
The Department itself, I believe, would not deny that its current relationship to
training for funded services is ad hoc, lacks co-ordination across funded services
programs, and lacks any firm policy base or strategic plan. Coincidental to our
research project, the Department has undertaken the development of a training policy
for funded services to address some of these issues.

3.1 Expenditure Patterns
Table 1 shows the programs under consideration, the numbers of services and (where
available) approximate numbers of full time staff positions funded by the program.
Estimates, using an averaged salary component and level, are included for programs
where actual numbers are not available. The total amounts allocated to nongovernment services for the 1989/90 financial year are shown and beside this,
approximate amounts aliocated or expended on training provision where these were
identifiable.
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Table 1: Expenditure Patterns

No. of
Services

Program
SAAP
HACC
CSGP
CSP
PEAKS
ALT.CARE

Notes:

276
800
1560
68
130

*992
*890
*543
*103
125
423

3434

*3076

600

Total
Program
Budget
49.35
40.21
24.56
4.67
5.67
16.6
141

Training
as % of
total
budget

Training
as %of
salary
budget

.875
.411

1.77
1.02

*3.14
1.64

*.481

1.38

*2.22

.089

.54

.78

1.856

1.31

2.16

Training
Expenditure
($million)

}

Programs
SAAP
HACC
CSGP
CSP
ALT.CARE

*

Funded
EFT
positions

Supported Accommodation Assistance Program
Home and Community Care Program
Community Services Grants Program (amalgam of State programs)
Children's Services Grants Program
Alternate Care

Indicates an estimated figure

Altogether, these programs represent some 3,400 non-government services. Overlap
with multiple funded agencies makes actual numbers of agencies difficult to estimate
at this stage. They received, in 1989/90,.a total of $141 million in government
funding. An estimate of paid staffing numbers would indicate around 3,000
equivalent full time positions being funded, which could mean upwards of 4,500
actual workers, given the high proportion of part time staff.
It was only possible to identify actual amounts allocated or spent on training in three

of the five program areas (HACC, SAAP, Alternate Care). The other two program
areas currently resource training through multi-purpose peak or statewide agencies,
and an estimate has been made of the training related component of these.
Included in the amounts are direct training budgets and costs, and indirect costs
identified by the Department as training related (principally, relief staff costs for
attendance at training in the SAAP Program). Not included are amounts spent by
organisations themselves, but not identified in their funding allocations. These are
not possible to identify easily in most programs (with the exception of Alternate
Care, which collects this data). Also missing, are amounts spent from Regional
Offices' own administrative budgets, and any estimate of direct training provided by
Regional Officers, but not funded by the specific programs.

---~-_.

_._-
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From this it is possible to estimate that the Department funds approximately $1.856
million in identifiable direct or associated training costs. As a percentage of overall
program budgets, this ranges between.54 per cent and 1.77 per cent. As a percentage
of known or estimated salary budgets, it ranges between .78 per cent and 3.14 per
cent.
It is interesting to compare this with the Federal Department of Community Services
and Health, whose estimates of their own expenditure on training within funded
programs show a range of .15 .per cent to .88 per cent, with most programs falling
below .5 per cent (DeS and H, 1990).
3.2 Expectations and Responsibilities
Most Departmental officers agreed that the funding body should be responsible for
training costs. Only a couple of people (notably those working in areas with the
closest involvement in tertiary qualifications) saw the tertiary sector having any
responsibility (though some saw a role for this sector).
There were differing bases for this viewpoint, however. Some expressed it as an
almost moral responsibility - seen as non-government agencies providing a service
on behalf of government, and therefore deserving to be adequately resourced. Others
expressed it as a purely pragmatic responsibility - that the sector is unable to pay.
This was the case with respondents who expressed a belief that 'management' of the
organisations were in fact the bodies who should be responsible. The third basis was
that of standards and accountability - fairly clearly expressed that since funding
bodies required a certain set of standards and program outcomes, they needed to
provide training to ensure those outcomes.
DCS and H on the other hand, seems to make a distinction between 'responsibility'
and 'payment'. They hold the Department of Employment, Education and Training
(DEET) responsible 'in the Commonwealth sphere for education and training', deny
they have a responsibility 'per se', but hold that they do provide funding 'for
elements of training within its programs' (DCS and H, 1990: 1).
3.3 Training Objectives
The objectives of the, sector have been generally expressed in industrial terms, which
while they have reference to service provision, also have benefits for workers
themselves in mind. The objectives of funding bodies, however, have quite a
different focus.
In the HACC and SAAP programs, the trend has been to link training to program

objectives. As service areas themselves have become increasingly formalised under
programs, with detailed guidelines and objectives, training objectives in these
programs have become more detailed and more directly attached to program
outlines. This is not to deny that both parties are concerned about service quality.
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There is, however, no sense in this of general enhancement of the skills of the
industry'S workforce.
A few examples:
•

SAAP Review 1988: 'It is recognised that improvements in client outcome rely
on the skills and empathy of staff in SAAP services'. Training is recommended
as a strategy within the area of 'quality and performance at the service level'
(Chesterman, 1988, chapter 6).

•

SAAP State Plans: 1989/90 - training is expressed as a strategy under the
objective of ensuring 'an adequate standard of client care'. 1990/91 - training is
expressed as 'the key to effective service delivery' (Department of FACS,
1991: 16).

•

HACC Guidelines: Under principles of achieving 'highest possible standards',
'HACC staff should be adequately trained to provide appropriate services
efficiently' (DCS and H, 1989: 10).

•

HACC Statement of Rights and Responsibilities (1990): this document cites
training, and related issues of service quality, and prescribes training as part of
the implementation of user rights policies.

It is important to note that, in the case of SAAP at least, there has been
acknowledgement of broader training objectives, and of issues of industrial
conditions. However, these seem to reduce in profile the more formal the document,
and are possibly also disappearing over time.

3.4 Models and Agendas
Though no two programs use the same model of either payment or provision, and
most use a mixture of models, the most common model in 1989/90 was direct
funding to non-government peaks or statewide organisations. Table 2 illustrates the
models that were used in the year under consideration.
The percentages of total training budgets allocated to each model are skewed
somewhat by the inclusion of the SAAP relief staff allocation, given that it is a large
amount, its identification is unique, and other programs 'fund' training costs direct to
organisations, though untied and unidentified. For this reason, I have included a
column, showing percentage breakdown without SAAP relief staff allocation.
The other anomaly is that in this particular year, SAAP had lost its Departmental
Training Officer position, and funded NCOSS to deliver the training program. This
is not necessarily the mechanism that will continue to be used.

,-----_._._----
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Table 2: % of Training Expenditure by Mechanism for Delivery

MECHANISM

SAAP

Department
(Central)

HACC

6.8

9.7

14.5

48.3

71.6

18

Peaks
(General)

19

61

100
100

69

COMBINED COMBINED
PROGRAM
WITIIOUT
BUDGETS SAAPRELIEF

4.6

12

Service Providers
(funded services)
- direct costs
- associated indirect
costs

ALT.
CARE

21

Department
(Regional)

Peaks
(Training Specific)

CSGP/
CSP

4.8

32.6
100.0

100.0

Comparing the program areas investigated, there are clear differences between the
actual operation of the HACC and SAAP programs, and those of the CSP and CSGP.
The former are highly regulated programs, with detailed sets of guidelines and
training agendas well articulated into program objectives. The other two programs
are newer to this level of programming. Another factor is the Commonwealth
involvement in HACC and SAAP.
Both HACC and SAAP set fairly clear training agendas at the Departmental level
(often negotiated with Commonwealth training priorities). There has been sector
consultation to varying degrees (more so with SAAP than HACC), but the SAAP
1990/91 State Plan .is now referring to this as 'community input on identifying need,
priorities and gaps'. There appears to be a strong relationship between the level of
program regulation, the linking of training objectives with program guidelines, and
Departmental control of both agenda setting and training delivery.
There has been one recent addition to the models listed above, and that is access to
the Department's own staff training (youth workers) for non-government agency
workers, which is a recently negotiated initiative.
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The area of agenda setting is the source of greatest potential conflict. Departmental
officers presented a range of options, all involving both parties, but with varying
levels of control by the funding body. Their primary concerns were:
•

consistency,

•

quality of training,

•

'measurability',

•

right to control if government were paying, and the responsibilities of
government to be accountable for government expenditure, and

•

'economy'.

The areas identified as priority training areas also shed light on the funding body
perspective. Departmental officers nominated management skills and legal
responsibilities, accountability and program philosophy, client skills, and attitudinal
areas (cultural awareness). Financial management, planning and evaluation, and user
rights rated particularly well.

4

Overview

With the exception of the very large agencies (which have the capacity for in-house
staff development programs), most workers, if they are attending training at all,
would be attending training delivered by peaks or the Department itself (using
consultants).
It is unlikely that training for the sector will move to a pre-employment model in the
near future, and likely that the emphasis will be on in-service. This leaves two main
options for resourcing: TAPE (as the most flexible, accessible and 'responsive' of
the tertiary institutions) or the funding bodies and programs themselves. Victoria has
had a significant TAPE involvement, but NSW seems, at this stage, to be far more
reliant on the funding bodies.
It is essential that we examine the nature of the relationship between the nongovernment sector and funding bodies, and the implications for sector training. I
would argue that much of this hinges on the ideology of that relationship, and the
changes in social policy making.
There has been a fundamental shift from a relationship based on a notion of the
government 'contributing' to the community in its operation of its own services, to
one based on a formal contract to supply service's on behalf of government. Fred
Chaney, when Minister for Social Security, in 1981, illustrated the government
perspective on the contribution relationship, with the phrase 'that NGWOs could not
alone cope with community welfare' (Graycar and Silver, 1982: 60). He is quoted as
warning the sector of 'excessive government intervention, of allowing the voluntary
sector to become a sort of adjunct of the government bureaucracy' (1982: 61).

152

JUUENYLAND

Whilst differing perspectives, particularly from different political parties, make this a
complex issue, the tendency for many funding bodies, and funded services to relate
increasingly on a contractual basis is undeniable. In recent years, we have seen
increasing government design and initiation of programs and services, to the point of
actually establishing the organisations (Community Tenancy Scheme, Women's
Housing Program, Community Options). In this context, training could easily be
developed as an extension of the public sector's own staff development program.
At the level of relationships between funding bodies and funded services, we are
seeing increased control and intervention by government in the operation of those
services. This is reflected in the increased level of prescription (via program
guidelines), the move from submission based to needs based planning, and the
increased level of accountability demanded of services.
The fundamental point here is obviously 'control' and a loss of 'ownership' by the
sector of what used to be regarded as the sector's services. The shift to greater
government' ownership', in its current mode of operation, runs the risk of producing
training provision characterised by:
•

a fairly clearcut acceptance by funding bodies of responsibility of funding
. training provision, based on a model of bureaucratic accountability;

•

training priorities and objectives based narrowly on program objectives, client
outcomes and 'flavour of the month' issues; and

•

Departmental agenda setting.

The current effect on the sector itself seems to be one of depowerrnent (to invoke a
1960s phrase). In the process of 'loss of ownership', I believe there has been
increasing fragmentation and division within the sector, isolation within the confines
of the identified programs, increased vulnerability to government demands, and a
loss of capacity to identify sector training needs as separate from funding body
priorities.

5

Issues to Consider

Within this scenario, the following become important issues for the community
sector to consider:
•

retaining a focus on the 'industrial' issues of skilling the sector, rather than
training non-government workers to implement government policy;
breaking down the program barriers: cross program and generic skills training
are part of this;
the recapturing of 'ownership' of skills, and skills identification, by sector
workers; and
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redefining the sector's relationship with government. If we truly have moved to
a 'contractual' base, then in the relationship between government and funded
services this requires defining. If this is the new basis, then there is a need to
ensure a more equal partnership.

The Industry Training Bodies (ITBs), and the traditional representative bodies of the
sector, have a vital role in this process. It can be expected that the ITBs will have the
effect of improving co-ordination and supply of training. It is also likely that the ITB
structure will both clarify and consolidate the role of funding bodies in the training
'arena. The major questions about that role will be the extent to which government
controls the training agenda, the role it plays in resourcing and providing training,
and the mechanisms for training delivery that are negotiated. Hopefully, they will
also play a role in balancing up the accountability equation, and encouraging funding
bodies to become accountable to the industry for the use of the training dollar.
This does mean overcoming the dilemma that it is the government's dollar, the
danger that the ITBs themselves may become just another 'government funded
servite'.
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Infrastructure for Social Justice
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1

Introduction

This paper is as much about creating a vision of the role of children's services in
society as it is about the nitty gritty of staff turnover. I firmly believe that unless we
actively create a vision of what we want and an understanding of why we want it, we
will be too easily distracted from achieving real progress in what society does for
children.
The term children's services refers to a range of formal child care arrangements such
as long day care, pre school, occasional care, family day care, out of school hours
services and so forth. These services need to be fully integrated into the social
infrastructure of Australia. They need to be of high quality, for high quality services
have a lasting and pronounced beneficial impact on the development of the child.
This is particularly true of children from disadvantaged backgrounds, thus good
quality child care should also be considered an essential strategy in the creation of a
socially just society. In order to get to this point we need to broaden our vision as to
the purpose of child care.
In Australia, children's services have expanded in a mish mash of planning and luck.
The last decade of expansion has been tied to the economics of getting women
access to paid employment. Let us do a bit of surgery and remove child care from the
role of women in society. Those of us interested in broad social policy need to focus
our eyes on what children's services can offer children.

By making children the centre piece of our attention, perhaps we can begin to
seriously address issues of quality. By recognising children as citizens - people who
are entitled to a slice of the infrastructure pie - perhaps we can look to a children's
services sector that properly addresses their needs.
Comm~nity Child Care has long advocated that there should be a range of services
available to meet families' different needs. There should be enough services to meet
demand, they should be of good quality, and they should be affordable. Our vision is
of a non-profit child care system, akin to the public education system. In other
words, child care should be an integral part of the social infrastructure of Australian
society.
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Children's Services as Infrastructure

Infrastructure. What does it mean? The Macquarie dictionary defines it as: the
basic framework or underlying foundation.
The Australian Council of Social Service (ACOSS) tells us infrastructure is crucial
for the pursuit of both sustainable economic development and equitable social
development (ACOSS, 1988). Infrastructure provides people with access to
resources and increases their ability to make decisions about their lives.
Of social infrastructure, schools and hospitals provide an example. Children's
services have not been regarded in the same way, reflecting long held beliefs about
women's role as the primary care givers of children within the confines of the home.
Although the necessity.of child care is gaining increasing acceptance, expenditure on
child care is consistently subject to attack and there is little understanding of the role
that services play in children's development.
The position that child care should be fully integrated into our society is not new.
VCOSS stated in 1970 that
...adequate day care services should become a normal
community facility, every bit as much so as the provision of
adequate hospitals and schools is a normal provision for its
members (Brennan, 1991: 79).
Twenty years down the track, for all our rhetoric about children being Australia's
future, large numbers of under 5s are still missing out.
In recent years the perspective of child care for all has been somewhat diluted by a
more pragmatic approach to getting children's services on the ground. The focus has
been on the labour market and child care as a labour market strategy to enable
women to enter paid employment. Children's services have also been expanded as
part of the federal government's anti poverty strategy.
I do not want to undermine the legitimacy of this approach. Mothers do take the
primary responsibility for their children. Women leave and re-enter the labour force
nearly seven times as often as men. In a survey of people re-entering the workforce
the most common reason for women originally leaving was pregnancy (52%).
Projections of women's future participation in the labour market are important to
take into account when planning for child care expansion. For instance, it is
estimated that by 1994 between 104,000 and 110,000 families will be requiring child
care (Whelan, 1991). In 1986 a staggering 20 per cent of children in Australia lived
in poverty with unemployment being a big contributor to this condition. Of sole
parent families, 65 per cent - the vast majority being female headed - live in poverty
(ACOSS, 1989). Federal government strategies that address the feminisation of
poverty through the provision of child care are necessary. Nonetheless, the
assumption that the central purpose of child care is to allow women to enter the
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workforce needs to be challenged. Our continual association of child care with
women does nothing to challenge a gender based division of labour.
When we talk about women in two parent families being 'forced' to enter the
workforce out of economic necessity, we define their incomes as supplementary to
men's.
When we talk about the expansion of job opportunities for women in the service
sector, I shudder. Is the sole purpose of child care to allow women to work in low
paid jobs? We are so busy locking horns with the economic rationalists and looking
for ways to make our case for child care expansion palatable to them, that we have
forgotten what the full participation of women in society should actually entail, we
have overlooked the child in child care, we have lost sight of where we are heading.
Further, let us take a long hard look at child care services as a place where women
work - not just a means of enabling women to work.
All parents need support in their parenting role. And children themselves should
have access to a safe, secure and nurturing environment outside the home regardless
of the labour force participation of their parents. We must get back to children as the
major users of children's services so that the imperative of quality is not overridden
by a bums on seats mentality.

3

Why We Need Good Quality Children's Services

Families are the primary care givers for children. Public policies affect the choices
families make and the resources they can offer children - good quality services can
have a significant effect on the quality of life and range of opportunities available to
the whole family. With an increasing number of children spending large amounts of
time in child care of one sort or another, it is essential that we address the issue of
quality. What occurs in infancy is of critical importance in setting the course of a
person's later development. Access to good quality child care makes all the
difference.
What then constitutes good quality in children's services? Put simply, it is that
which has a positive impact on the growth and development of the child. It is the
factor that differentiates child care from child minding. A high quality service is
characterised by developmentally appropriate programming, positive interactions
between staff and children, and mutually supportive relationships between staff and
parents.
The predictors of a good quality children's service are inextricably linked to staff.
They are:
•

A director with a strong educational background in early childhood
education/child development and at least one degree. Staff with specific child
care training are more likely to provide care appropriate to children's

__._---_._-----
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development. They are more likely spend time in social interaction with
children, more likely to praise, comfort, respond, question and instruct, and less
likely to be custodial and controlling.
•

Consistency in staff. The attachments children form with caregivers allows a
smooth transition between home and care and helps them feel secure. High
staff turnover works against children feeling secure in the child care setting and
as a result hampers their ability to explore and learn. It hinders the
development of close ties between parents and staff, making it difficult to
maintain necessary lines of communication. Children in centres with high
turnover rates spend less time engaged in social activities with peers and more
time in aimless wandering.

•

Smaller groups and small staff:child ratios. In smaller groups children are more
cooperative, more responsive to initiatives of adults and children, and more
likely to engage in spontane()us verbal expression (Howes, 1986).

The results of good quality child care programs are both immediate and long term.
Cooperation, responsiveness, consideration, sociability, higher task orientation and
intelligence, are some of the outcomes for children as indicated by U.S. research
(Phillips, Scarr, and McCartney, 1987). All children are likely to benefit in terms of
developing greater self esteem and better social skills. These good results are likely
to last. One follow up study of 8 year olds who had attended high quality programs
found that such children were more socially competent (Vandell, Henderson and
Wilson, 1988).
The oft quoted Perry research clearly established that children from disadvantaged
backgrounds gain long term benefits from good quality care. They perform better in
formal education, remain at school longer, are less likely to be involved in juvenile
crime, and more likely to end up in paid employment (Hymes, 1991; High/Scope,
1984). These results have been since confirmed by other researchers e.g. University
of North Carolina and the New York University Institute for Developmental Studies
(Hymes, 1991: 301).
However, it cannot be over-emphasised that such results are the product of high
quality programs. What is the effect of poor quality child care? This has not been
documented to the same extent. We do know that children are influenced by the
negative emotions of adults. If child care workers are stressed than it is likely that
there will be a negative effect on children. If the provision of good quality care is
likely, in the lo~g term, to save the community money, then we must stop to consider
the impact of poor quality care and whether we can afford it. The National
Association for the Education of Young Children (NAEYC) has estimated that the
cost of not providing a good quality program is around 6 times that of providing one
(Consortium for Longitudinal Studies, 1983; NAEYC, 1987). Given that staff are
integral to quality it is important to examine the turnover prevalent in the industry.
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Staff Turnover in Long Day Care and Preschools in
NSW

During 1990 Community Child Care sent a questionnaire to the Directors of 422
community based long day care centres and 689 preschools in NSW. Replies were
received from 199 long day care centres andA28 preschools. The total response rate
was 55.6 per cent.
The survey revealed an extraordinarily high staff turnover for the contact staff of
long day care centres - 85.8 per cent over a two year period. Of particular
significance is the marked difference between the turnover and vacancy rates of long
day care compared to the turnover rates of preschools, significant because the
working conditions in preschools are much better than those in long day care. Long
day care had 1542 vacancies in 199 services over two years, compared with 996
vacancies in 242 preschools.
Long day care centres had much greater difficulty recruiting both pennanent and
relief staff than did preschools. With 52.8 per cent of long day care experiencing
difficulty recruiting pennanent staff and 58.8 per cent recruiting relief staff. For pre
schools the corresponding figures were 11 per cent and 36 per cent.
It is important to be aware of the differences in working conditions when examining
the staff turnover rates of the two. In short, preschools offer shorter working days,
longer holidays and more child free time. Thirty-one preschools stated that they had
no need to offer any special initiatives because they had no staff shortage. One
preschool commented that people approach them for jobs.
In contrast, almost half (47.2%) of the long day care centres surveyed had no regular,
paid, child free preparation time. 73.2 per cent had staff who worked a number of
unpaid hours per week, ranging from 1 - 71 total hours for all staff. This burden
mostly falls on directors, who have excessive administrative duties to complete that
can only be done after work hours.

The overall staff turnover rate for contact staff in long day care was 85.8 per cent.
Over a two year period the turnover rates were:
•

135.1 per cent for CCCs (Child Care Certificate);

•

113.1 per cent for Teachers;

•

96.5 per cent for Nurses;

•

71.2 per cent for CCCS (Child Care Certificate Studies); and

•

55.7 per cent for untrained staff.

Comments in the survey reveal that CCC and teacher positions are also difficult to
fill.
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Why do staff leave centres at such an alanning rate? The contrast between staff
turnover in long day care and preschools immediately implicates working
conditions. It is important to note that the highest turnover (CCCs) occurs in the
trained group on the lowest wages. (CCCS are covered under the same award as
CCCs and have comparable wages but the 'course was introduced in 1989. It is
possible that their later entry into the workforce is reflected in the lower turnover.
Both groups are now incorporated in the Associate Diploma in Child Care Studies.)
The directors filling out the survey gave the following reasons for contact staff
leaving the centre. (Only major reasons are listed here).
•

Over 1I3rd left for career reasons;
15 per cent gave stress/ burnout as a major reason; and

•

25 per cent left for personal reasons.

I would suggest that the lack of a career structure causes many workers to move
across instead of up. Further, anecdotal evidence suggests that many workers deal
with unsatisfactory working conditions by changing centres. It is necessary to
consider that some dissatisfaction with working conditions may be covered by the
tenn personal.
Many management committees are aware of the impact of working conditions on
retaining staff. In answer to the question: Has your centre tried any special
initiatives in an attempt to attract and/or retain staff?, above award or flexible work
conditions were mentioned 64 times. It is indicative of the expectations that we place
on long day care workers that such conditions as: child free time for programming,
paid time (or staff meetings and child-free lunch breaks are classified as special
initiatives. How many other industries would consider a proper lunch break special?
Where else is weekly unpaid work almost an expectation of the job?
That staff turnover is related to wages and conditions is borne out by overseas
research. A European report on child care states Despite poor pay and conditions,
many caregivers display great commitment and skill. But poor pay and conditions
do not encourage these qualities or high levels of job perfonnance, especially in a
job which is inherently demanding; they are more likely to lead to high turnover,
low morale and motivation (Commission of the European Committees, 1988).
Research in the United States has shown that the most important predictor in the
adult work environment of the quality of care children receive is staff wages.
Let's face it. The provision of good quality children's services depends on staff. All
the equipment and purpose built premises in the world will not, in themselves,
provide quality. So what happens to child care workers?
We give them messages that they have an easy job (what fun, playing with children
all day) completely negating their skill and their level of responsibility. We
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underpay them. We give them little opportunity for advancement - thus losing years
of expertise. We expect a high degree of dedication and lots of unpaid work.
The high staff turnover in the industry reflects the low value our society places on
the carers and educators of children - after all it is women's work! And it shows a
lack of collective vision on the role of children's services in society.

5

Change· Is It Coming?

Fortunately the world is not a static place, and the advocacy, lobbying, and research
by child care workers, unions and other supporters is starting to make a mark in this
area. Recent wage case decisions affecting those employees covered by the
Miscellaneous Workers Union and the Independent Teachers Association do begin
to redress the issues of wages and conditions for staff.
In a test case run by theFMWU last year the Australian Industrial Relations
Commission supported the finding that child care is a skilled occupation, requiring
academic preparation and in - service training. It agreed that child care workers were
disadvantaged workers entitled to minimum rates adjustments with the new award
creating a career path for those in the industry. Earlier this year the ITA gained
significant increases for early childhood teachers and directors in NSW with early
childhood teachers now being amongst the highest paid teachers in Australia.
These award changes have not yet flowed on to all states. Any attempts to
implement these changes Australia wide will probably be met with considerable
opposition. Whenever those working in child care are awarded an increase in wages
there is an outcry about affordability as if it is the responsibility of individual child
care workers to subsidise fees. Affordability is important and it is a policy issue that
must be addressed by govemment but it cannot be used to undermine quality and
quality depends on good staff. Otherwise we run the risk of developing a two tiered
child care system, with quality only available to those who can pay.
Do not underestimate the role of the private sector in this debate. As governments
look more and more to the private sector to provide infrastructure, whether it be
gaols, universities, or power stations, we have to consider what may happen to the
quality and appropriateness of the service offered.
Children and profit - do they mix? The extension of fee relief to the private sector in
January this year has major ramifications for the industry. If we want high standard
services available to all children then the cost effectiveness of allocating public
money to the private sector must be questioned. Some private sector representatives
are already advocating Franklins vs. David Jones type centres. The organised private
sector is lobbying hard against wage increases and the mandatory quality
accreditation of all services. Further, the need for the private sector to make a profit
has mitigated against the provision of care to 0 - 2s, the employment of experienced
staff, and the implementation of specialised programs.
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A National Approach

If children's services are to become part of the mainstream of Australian social
infrastructure then a number of issues have to be addressed at a national leveL Of
immediate importance is the need to retain Commonwealth involvement in the
provision of child care. Historically, the states and territories have had a poor record
in the provision of children's services. The introduction of the Commonwealth Child
Care Act in 1972 and the Children's Services Programme in 1984 brought a measure
of sanity to children's services provision in Australia. Current Commonwealth/State
discussions around the allocation of tied grants and the agenda of devolving
commonwealth responsibilities to the states place a national approach to children's
. services in jeopardy.
National Regulatory Standards: Currently each state and territory has its own set
of regulations for children's services. These vary dramatically and as a result
undermine the quality of care and the professionalism of staff. Welfare ministers
from both Federal and State Govemments have established a working group to make
recommendations on regulatory national standards. It is vital that regulations
seriously address such issues as child : staff ratios, staff qualifications and other
factors affecting quality, and that those States with regulations that set high
standards are not forced to drop them.
A National Accreditation System for Children's Services: When the Federal
Government decided to offer fee relief to the private sector it promised to introduce
an accreditation system to ensure that fee relief would only go to services of a high
standard. As yet, this has not occurred. Whereas regulations set minimum standards,
accreditation is concerned with ensuring quality and addresses different outcomes to
regulations.
Code of Ethics for Child Care Workers: This has been developed by the
children's services field under the auspices of the Australian Early Childhood
Association and is currently being trialed in training institutions. The code of ethics
reveals a strong corhrnitment to high quality care for children by many child care
workers that needs to be matched by a broader based commitment by all of us
concerned with social justice.
The Commonwealth Government has made significant progress in the expansion of
children's services over the last decade. However, the staff turnover currently being
experienced by the industry is a poignant example of the stress being placed on an
overstretched system. In order to fully integrate children's services into our social
infrastructure we must address the issue of,working conditions and the role staff play
in offering good quality care. Now is the time to ensure quality as well as quantity.
We have the opportunity to create a children's services sector that does its best for
children regardless of class, race or gender, a sector that is an instrument of social
justice. We will only do so if we broaden our vision of the role of child care in
society to fully encompass the child.
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1

Introduction

This paper describes the struggle between participatory democracy and economic
rationalism in Australia, in the context of mental health policy formation.
The Consumer Health Forum (CHF) (Sylvan and Legge, 1987) was established in
1986, after a coalition of nine health-related consumer and community groups
presented their 'Petition for Reform' to the Commonwealth Minister for Health,
calling for him to make his Department more open and responsive to community
interests, and to establish formal mechanisms for community participation in his
Department. It was to provide the Department with guidance, and to provide a
strong, cohesive lobbying body to act as a balance to the representations of well
organised professional and industry groups.
The Mental Health Task Force (MHTF) of the Consumer Health Forum was formed
in late 1989 to respond to the report of the Eisen Wolfenden consultancy (AHMAC,
1988) and to the pressure created by the ensuing raised public profile of national
mental health issues. The work of the MHTF revolved principally around the policy
initiatives of the Australian Health Ministers' Advisory Council (AHMAC) towards
a National Mental Health Policy. This initiative followed a long history of efforts by
influential professional and community groups throughout the country seeking
reform of an exceedingly costly system with severe problems (ANAMH, 1984;
RANZCP, 1984; AHMAC, 1988).

1

This paper describes some of the work of a research project undertaken for a Master of
Community Health at the University of N.S.W. The full report (Solomon, 1990) is held at
the School of Community Medicine, University of N.S.W.
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Figure 1: Organisational Diagram
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A sub-committee of AHMAC was established after the release of the Eisen
Wolfenden report to develop a National Mental Health Strategy, as a first step
towards a National Mental Health Services Policy. In November 1989 it released a
discussion paper, accompanied by notification of public consultations to be held
during December and January, and an invitation for submissions up until the end of
January. The sub-committee was to report to the AHMAC meeting scheduled for
March 1990, in preparation for the Australian Health Ministers' Conference
(AHMC) to be held in April.
This paper reports on the findings of a research project to study the activities of the
MHTF, in their attempts to influence the AHMAC sub-committee, during their
consultatative period in the lead up to the 1990 AHMC. The research process
involved participant observation of the MHTF and its activities over a period of
eight months. The time scale had been expanded by several months due to the delay
of the AHMC caused by the. federal election which was called in early 1990. I
attended meetings of the MHTF and its member organisations, and three of the
public consultations of the AHMAC sub-committee. In addition, I conducted
interviews with members of the CHF and the MHTF, members of the AHMAC subcommittee and other government representatives, and members of alternative mental
health advocacy organisations. Documentary evidence was also examined.
Figure 1 shows the organisational context of the MHTF and the AHMAC subcommittee, which it was attempting to influence.

2

Findings

2.1 Expectations Of MHTF Members
Table 1 reports on the hopes and expectations of the members of the MHTF at the
beginning of the period under study. The major concern of the majority of the
members (10 out of 12) was to influence national policy by lobbying and advocacy,
and by specifically submitting a report of the CHF consultations to the AHMAC
sub-committee (8 members). Six members expressed a wish that their activities
would empower, educate, or provide resources (money, information) to the
community. Six members also expressed a concern to resolve conflicts between
community groups (e.g. reach consensus, find common ground). Five members felt
that an important task was to consult with consumers.
2.2 Evaluation
Tables 2 and 3 show the results of the final interviews of the MHTF members,
giving their own assessments of the benefits and problems of the work. From this
data, and from the data from participant observation and from interviews with
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Table 1: Members' Hopes and Expectations at Interview I (n=12)

Hopes and Expectations
to gain input into national policy
- by lobbying and advocacy
- by submitting report to AHMAC

Number of Members

10
8

to empower the community
- resources, money, discussion, education

6

to reach consensus
address carer/consumer dilemma; resolve differences;
find common ground; come up with common language

6

to consult with consumers

5

to be/become a peak body or participatory structure

3

to raise public profile; keep issue alive

3

to liaise with other mental health bodies

2

to develop research strategies

1

to raise awareness in CHF

1

to clarify who we represent

1

to look at E/W report

1

to change attitudes

1

to counter the power of traditional psychiatry

1

to solve problems with legislation

1

members of the AHMAC sub-committee, it was concluded that while there were
many benefits of the work, in practice the stated hopes and expectations of the
majority of members of the MHTF were not fulfilled.
As indicated in Table 2, there were benefits from the work of the MHTF. There was
a significant amount of networking between member groups and their leaders, often
involving significant liaison and information sharing. Some members felt that the
process had increased the public profile of their organisations, or increased their
access to government. There were also educational benefits of the consultation
process, for the members, and for the community groups involved in the survey. The
work had significant symbolic value in validating the expectation that 'consumers'
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Table 2: Members' Evaluation: Benefiti'

Number of Members

Benefits

Networking: for groups, especially inter-state (information sharing, awareness
raising, confidence building, strengthening solidarity)

7

Useful for groups: access to federal government, raise profile; formulate
answers; national umbrella

6

Important to set it up: i.e. symbolic value is important

5

Worthwhile

5

Consumer survey report useful

5

Consumer survey report good

4

Good outcome re AHMAC: being seen to be credible and legitimate

4

Useful for individuals: learning how to get things done, learning about national
policy making and bureaucratic machinery, learning about mental health
consumer scene

4

Useful for CHF: increased awareness about Mental Health, raised profile

4

Satisfied with procedures

3

Reasonably cohesive, ordered

2

Helped resolve differences in approach to mental illness

2

Benefit for government: only needs to talk to one group, easier than talking to
mental patients everywhere

2

Enjoyable

2

Improved attitude to other groups

2

Consumer survey useful for educating consumers

1

Everyone had a voice

1

Looked at E/W recommendations

1

Note: a) Number of responses

= 13; 12 members plus the MHTF secretary.
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Table 3: Members' Evaluation: Problems(b)

Problems

Number of
Members

Consultation process lacked validity: problem with consumer survey; not getting
through to the people; most are not in groups

8

Not being representative: other states and regions excluded, specific illness
groups excluded, important national mental health groups excluded, conservative
voice excluded, chairperson not a consumer

7

Unequal power: 'too centralist' - i.e. power too concentrated at the centre, and
most members lack power in the sense of any effective control over decisions made
and actions taken

5

Ambiguity, confusion: lack of structure, timeline, clear terms ofreference, tasks,
goals, ideology, priorities, rationale for it; where is it going? how long for?
what to expect? basis of decisions? who do we represent? need listing of groups on
mail-out (who is represented and who is not?)

5

Hard work, not enjoyable, tiring: especially when we have to get up at 5.00 A.M.
to travel

5

Organisational problems: preparation for meetings e,g. background papers to save
time; need working parties to deal with specific issues; should allocate
responsibilities; we didn't get used very well; late start

4

Issues not dealt with: these members felt that certain important issues were not
adequately addressed

4

Need conflict resolution: amongst ourselves and with outside groups; should bite
the bullet and address carer/consumerdilemma,immediately

3

Greater conflict now than before: with other member groups

3

Very demanding for CHF: in terms of time, energy and resources

1

Note: b) Numbers as for Table 2.

have a right to be consulted on policy matters which affect them. There were
undoubtedly significant personal benefits for the individual members, and one
member was ultimately accepted as a representative on the next AHMAC
committee, the Consumer Outcomes Task Force (doubts were raised, however about
how much power or influence minority members on this task force were able to
exert).
Regarding the problems (see Table 3), in relation to the four major points listed
above, the evidence indicated that (1) there was no significant influence on the
AHMAC sub-committee, in part because (2) there was no strategy for mobilising the
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grassroots of mental health advocates or recipients of services; (3) the consultation,
by survey only due to the time constraint, achieved only an 8 per cent response rate,
and could not be said to be a valid representation of community opinions; and
(4) much of the conflict was suppressed rather than resolved.
The following analysis is restricted to a discussion of the barriers and constraints
limiting effective public participation in this context.

3

Barriers and Constraints to Effective Participation

The finding that there were serious difficulties for the MHTF in effectively
representing those receiving mental health services to national government policy
making is not surprising. There is a vast literature describing the obstacles to
participation by organisations, particularly those organisations initiated or supported
by government (e.g. Michels, 1962; Weber, 1946; Piven and Cloward, 1977;
Checkoway and Van Til, 1978; Gittell, 1980; Rigor, 1984; Morgen, 1986). This
literature demonstrates that a common problem is that of co-option, frequently
associated with the processes of institutionalisation, bureaucratisation, conflict
suppression, deradicalisation, goal displacement, depoliticisation, and deactivation
of the broad membership: the 'iron law of oligarchy' (Michels, 1962).
3.1 Socio-political Context: Mental Health and Citizenship
The socio-political environment was complex, and the 'political market' was
extremely unbalanced (Marmor and Morone, 1980), with those suffering at the hands
of mental health care services in the politically weakest position. There is still a great
stigma attached to being labelled as 'mentally ill', characteristically motivated by
society's fear of violence or unpredictability. These people are amongst the most
powerless in society, and their organisations are severely underresourced.
With deinstitutionalisation, the burden of their care has fallen more onto the
community, usually to their relatives. With the medical profession still largely in
control of service provision, there has developed a conflict-ridden
'consumer'l'carer'l'provider' dynamic, leaving most mental health advocates in
competitive, factionalised, marginalised groups. This has severely hampered their
ability to mobilise collectively. There were, on the MHTF, representatives from both
'consumer' and 'carer' groups who were engaged in this conflict.
Another unresolved difficulty for the MHTF was the question of representativeness.
Some argued that more mental illness groups needed to have their voices heard,
whilst others argued that it was more appropriate for generalist social welfare groups
to be involved in mental health policy formation, since mental health issues affect
the entire population, and the distinction between the 'mentally ill', and other
members of society, was arbitrary and artificial. This raises two issues: that of
labelling (the question of the validity of the medical categorisations of people as
'mentally ill'); and that of 'targetting' (Yeatman, 1990) as a 'solution strategy' (Offe,
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1984) by the Hawke Government, that is, a strategic solution for the continuing
dilemma caused by the crisis of the welfare state (Franzway et al., 1989). In this way
'citizens', redefined as 'mentally ill', or 'mental health consumers' and often stripped
of their citizenship rights, become 'targets' of specific programs and services,
constituted as special-interest groups, outside the corporatist mainstream. This
parallels the sustained tendency of the Hawke Government to erode the legitimacy of
social citizenship, and to marginalise the new social movements and the
democratising forces that they represent. 'Consumer participation' has become a
series of token exercises of consultation and symbolic representation, pseudoparticipation in fact (Pateman, 1970), giving a 'democratic gloss' (Yeatman, 1990:
. 25) to the hierarchical relations of state domination.
Yeatman (1990) and Franzway et al. (1989) have described the way in which the
Hawke Government has, under its commitment to a managerialist-economic
rationalist administrative agenda, adopted the rhetoric of 'efficiency' and
'accountability', 'access' and 'equity', and a repertoire of symbolic gestures in the
direction of consumer consultation, social justice and client rights, to disarm those
seeking democratic and equitable reform.
The main agenda in developing a National Mental Health Services Policy is for more
cost-efffective programs (economic rationalism). A secondary consideration for the
Commonwealth Government is that of maintaining legitimacy by being seen to be
acting in the interests of the voting public - the currency of votes is weighed up
against the currency of dollars. But progress towards a National Mental Health
Services Policy has been marred by the crippling effect of the politics of federalism,
whereby respective State and Federal Governments attempt to transfer the burden of
financial responsibility to each other, without transferring power.
A further complication is the political struggle between groups within the health
system. Alford's (1972) structural interest perspective (see also Gardner, 1989)
highlighted the lack of real influence on government policy of 'equal health
advocates' (in this case the MHTF and similar organisations or community
advocates). For a number of structural reasons they are at a political disadvantage
compared to the positions of the professional and administrative groups, the
'professional monopolists' (the medical profession and their supporters) and the
'corporate rationalisers' (the administrators and their collaborators). According to
Alford, the major consequence of the activities of the equal health advocates is to
legitimise the rationalising or expansionary activities of the professional
monopolisers and the corporate rationalisers, with little gain for the equal health
advocates. They typically become absorbed as minority members onto committees,
resulting in tokenism and stalemate.
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3.2 Structures and Processes
•

The state

The political struggles between the State and Commonwealth Governments were
shrouded in secrecy. The structures of the state created impenetrable barriers to the
majority of community members wishing to participate. It was always government
agents who set the agenda, set the timelines and allocated the resources.
With the time-frame and consultative practices of the AHMAC sub-committee and
their agencies, no meaningful community consultation was possible. In practice,
only a very few community members were able to attend the 'public' consultations,
most of them without a copy of the document which was being discussed. This
contradicted the commitment to consumer rights expressed in the AHMAC subcommittee's discussion paper (AHMAC, 1989). No doubt a separate research study
of the AHMAC sub-committee itself would have revealed the multiple stuctural
constraints upon its work.

•

The CHF and the MHTF

The CHF is organised as a hierarchical structure. The MHTF, a committee with a
chairperson and a secretary, was established and controlled by secretariat staff (one
of whom acted as secretary to the MHTF), and answerable to the Executive
Committee Of the CHF, which was in turn answerable to the General Committee of
the CHF. It was the General Committee which approved the establishment of the
MHTF, provided' guidelines for its membership, provided direction, and approved
the terms of reference.
These hierarchical structures and lines of accountability to the elite within the CHF
meant that in practice, the MHTF itself had very little autonomy from the CHF. The
research found that most (19) of the 33 decisions it made, and all the important
decisions, were in fact outside the control of the MHTF members at meetings. They
were either made beforehand and endorsed at the meetings, or else made at the
meetings and subsequently vetoed or modified without consultation of the MHTF. In
many ways the MHTF resembled Bailey's (1977) description of 'symbolic'
committees.

3.3 Cultural Constraints
Above I have described a range of historical, political and social factors which
constrained the work of the MHTF. The cultural constraints were far less overt, since
they comprised a range of taken for given, usually non-contestable values, beliefs,
rules, practices and norms which seemed to remain largely unidentified, or at least
unarticulated, but which contributed to the production and reproduction of
established relationships of power and advantage.
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They are integral components of the dominant ideology, a major tool by which the
state, according to the notion of hegemony (Gramsci, 1971), elicits the 'consent' of
those it rules. It does this by shaping actions and beliefs through control of political
and economic resources, institutions and ideas. Within the MHTF, there were three
areas which I identified as elements of the ideological framework underlying the
choices which it made:
•

Individualist problem identification - medical and capitalist hegemony

The category 'health consumer' or 'mental health consumer' constitutes people as
members of what might be called the 'consumer society', as isolated individuals with
'freedom of choice' of the services they wish to 'consume', in a 'free' market
economy. Even the concept of 'consumer participation' emphasises the dependency
relationship between direct recipients of services and the providing agencies/
professionals (Dwyer, 1989). In this way the actors are constituted as private,
self-interested, materialistic individuals ('patients'/' clients'/' consumers'/' customers '),
rather than members of a public community of citizens (Yeatman, 1990).
It is in the interest of the medical profession to attribute the 'problem' of 'mental
illness' to a defect within the individual, rather than locating it in the structures of
society or to social processes. There was, within the membership of the MHTF, an
intense struggle over the way in which this 'problem' should be defined, and the way
in which people are constituted, defined, and thus either allocated resources or
partitioned off from mainstream society. However these struggles were always
bounded by famIliar disciplinary perspectives, typically supporting the medical,
public health, social welfare or consumer society models. Not articulated were more
radical political explanations of 'the problem', seeking to expose and challenge the
contradictions and hegemonic assumptions of society itself, as arising from, for
example, the post-industrial, or capitalist, or patriarchal nature of our society.
•

Bureaucratic operational philosophy

Although the medical conceptualisation was openly challenged and debated, there
was no resolution of these contests, and it contributed significantly to the identified
conflict between the participants and their member organisations. It was assumed
that the only solution to the conflict was to resort to hierarchy and exercise
leadership and control to suppress it. This desire for conflict suppression became an
integral justification for the adoption of bureaucratic operating procedures (Weber,
1968). It was a hierarchical structure of authority in which representatives were not
elected but nominated, and resources were centralised. Procedures operated
according to a common acceptance of the need for rationality, order and control.
Secrecy and ambiguity were important elements of the proceedings. In the view of
Franzway et al. (1989), this 'ideology of procedure' derives from patriarchy.
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Liberal philosophy of reform

Prevalent amongst members of the MHTF was a liberal philosophy of reform, that of
seeking change by exerting pressure upwards to government from within, after first
gaining access. The conclusion I reached from the data was that to succeed in this
objective of gaining access to state policy making, information, resources and power,
it was felt necessary to build credibility and legitimacy in order to be acceptable to
the main players of the state. Keeping the legitimacy was achieved by
bureaucratising procedures and suppressing conflict as much as possible, giving an
appearance of being credible, controlled and harmonious. This again could be
represented as a structural constraint, since acceptability in the eyes of politicians
and bureaucrats requires conformity to the values and ideals which they represent.
Elsewhere I have argued (Solomon, 1990) that the MHTF, and the CHF, contained
many elements of a femocracy, underpinned by a philosophical base of liberal
feminism (Franzway et al. 1989). The literature on femocracy in recent Australian
federal politics demonstrates that this philosophy is flawed, since it has no strategy
for transforming state structures and procedures (Franzway et aI., 1989; Yeatman,
1990; Sawyer, 1990; Eisenstein, 1986). In this case study it had no strategy for
counteracting the powerful influence of the sectors represented by the
Commonwealth Treasury, the Department of Finance, the Australian Medical
Association, and the individual health departments, all of whose agendas resonate
with the Commonwealth Government's economic rationalist agenda.

4

ConclusiQn

It is not the intention of this report to cast blame or criticise the MHTF or its
members, or any other individuals, for it is clear that there were larger historical,
political, cultural and social forces to which the participants, along with the rest of
us, were all subjected. The intention here is, rather, to stimulate debate towards
identifying the scope for improving the opportunities for more effective social action
in the future, informed by an awareness of the multiple barriers and constraints.
Among these constraints were the difficulties created by:
•

federalism and the political struggle between Commonwealth and State
Governments;

•

the struggle between the economic rationalist agenda of the New Right and the
proponents of access, equity and democratic citizenship rights, weakened and
disarmed in recent years by the symbolic rhetoric and co-optative practices of
the Hawke Government;

•

the struggle between the dominant medical profession, the administrative class
who challenge them, and numerous factionalised, stigmatised and marginalised
community groups demanding rights of access, equity and citizenship; and
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above all else, an ideological environment in which few were able to challenge
the taken for given values and beliefs deriving from Ca) individualist oriented
capitalist and medical hegemony, Cb) bureaucratic operational structures and
processes within the state, the MHTF, and the CHF, and Cc) a liberal refonn
philosophy based on an acceptance of the legitimacy of pluralist politics.

Once the MHTF adopted a liberal reform strategy for exerting pressure upwards to
government, it faced fonnidable structural constraints which limited its choices and
restricted its capacity to look downwards to and mobilise its constituents. It was
apparently impossible to simultaneously satisfy on the one hand, the needs and
demands of those they represented and, on the other hand, the preconditions of
access to government. Thus there was overwhelming pressure for the MHTF to
accept the impossible time frame and consultative practices imposed by the state,
and it was unable to gather sufficient community support for a public campaign to
effectively resist the exclusion, control and agenda setting imposed by the state.
One representative of the CHF commented, when discussing the outcome of work of
theMHTF,
how awful to realise what you're giving away to make small
gains!
The question arising must be, can these constraints be overcome or circumvented? Is
it possible, through promoting public debate, to develop a strategy for resisting or
counteracting the multiple pressures towards confonnity and cooption? If not, what
is the most useful role that a national 'consumer' lobby group can play, and what
price must they pay for legitimacy, credibility and access?
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Policy Horizons for Victorians With
Disabilities: A Delphi Study
Michael Steer,l
Faculty of Special Education and Disability Studies
Victoria College

1

Introduction

The physical and sensory disability policy sector encompasses programs, activities
and philosophies for people with visual and/or auditory impaim1ent, cerebral palsy,
orthopaedic, cardiovascular and respiratory conditions, communication ancl
emotional disorders as well as a wide variety of multi-handicapping conditions. The
sector's history in Victoria has generated only moderate cooperation between a large
number of service provider agencies, each with its own discrete admission criteria,
services perspective, and survival agenda. Problems arising from fragmented service
provision, for example, service duplication, unrelated, conflicting or competing
agency goals and the failure to jointly maximise financial, program and lobbying
resources are all salient characteristics of the sector.
This research project aimed at providing information to stimulate debate on future
issues which opinion leaders in Victoria regard as being on or just over the horizon.
A modified form of Delphi survey was employed to systematically assess the
opinions of a relatively large group of Victorian disability 'experts' on the
desirability and likelihood of occurrence during specific time intervals, of some 60
important philosophical and service provision trends. Forty persons of varying
organisational affiliations were selected by a 'snowball method' designed to provide
an agreed list of the most influential policy makers and opinion leaders in the state.
Of this group, 35 agreed to participate and responded to two rounds of a mail survey.
Initially, the executive officers of 26 major Victorian disability service provider
agencies were each requested to nominate up to 20 people whom they believed to be
most influential in Victorian physical and sensory disability politics and policy. The
opinion leaders selected were those who received the largest number of votes from
the nominating agencies.
Trend statements were grouped in the following broad categories: ideological and
legal trends; service system perspectives; residential, employment and community
1
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support program issues; intervention strategies; personnel preparation and program
staffing trends; and public attitudes. While Commonwealth, state and local
government policy formulators and strategists would be interested in ascertaining
indications from opinion leaders on trends which were deemed highly desirable and
highly likely to occur, future public and private sector policy agendas might possibly
be most influenced by issues and trends which are:
highly undesirable yet highly likely to occur; and

•

highly desirable, yet unlikely to occur.

The importance of the study is that it attempted to provide data to influence the
future.

2

Method

2.1

Subject Selection

Subject selection was made on the basis of participants being considered the most
active, influential and powerful people in policy and program development for
Victorians in the physical and sensory disability field, using a variation or
Kadushin's (1968) open-ended sociometric 'snowballing' methodology for studying
opinion-makers..
As an initial stage officers of the Disabled Persons' Information Bureau (DPIB), of
Community Services Victoria (CSV), were requested to provide the names and
contact information of those special interest and service provider agencies (in both
public and private sectors) which were regular contributors to and users of DPIB
services and who might widely be thought highly influential on the state and nation
levels in the broad physical and sensory disability policy sector. A list of these 32
agencies is presented in Appendix A. Directors or executive officers of these
agencies were contacted by letter and telephone and each requested to provide a list
of up to 20 names (excluding their own), whom they and their agency would
consider to be influential people, those who regularly make a significant difference
to one or more stages of the Victorian policy development process. Influential
people were defined as those who have a demonstrated capacity (not merely the
potential) to do one or more of the following:
•

shape ideas about state or national disability policy;

•

initiate policy proposals;

•

substantially affect policy implementation.

Response was received from 25 agencies which produced a total of 261 opmlOn
leader nominations. Of this number, 40 person were nominated as opinion leaders
more than three times. They were invited by letter and telephone to participate in the
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present study as 'expert' panellists. Respondents represented people in some or all of
the following categories:
•

Government (e.g. politicians and human service department managers and
officials);

•

Non-government provider agencies (e.g. directors and executive officers of
large government funded organisations);

•

Consumer advocacy agencies (e.g. directors and managers of community
special interest groups);

•

Consumers (e.g. family members and persons with physical and/or sensory
disabilities).

A relatively large number of academics (researchers and teachers) were nominated,
but invariably by only one or two of the disability agencies so that their names were
dropped from the final list. All opinion leaders selected as participants were
guaranteed confidentiality in the treatment of their responses and to this end a code
number was assigned to each.
2.2 Procedure
The Delphi technique involves a number of stages including questionnaire
development, repeated mail surveys, data acquisition and analysis (Bezold, 1978;
Plog and Santamour, 1980; Dunn 1981). A design team consisting of ten selected
CSV policy and program direction staff generated a preliminary set of 72 predictive
statements at a 'think-tank' held at CSV in July, 1989. These statements were
grouped in the following categories:
ideological and legal issues;
•

service system perspectives;

•

residential, employment and community support programs;

•

intervention strategies;

•

personal preparation and program staffing; and

•

public attitudes.

Copies of the list were mailed to an additional 15 persons known to the author to be
influential leaders in the field. All were requested to edit, modify and refine the
trend statements.
A pilot questionnaire containing 50 statements derived from the above exercise, was
mailed to the chief executive officers of 26 selected disability agencies in October
1989. They each completed the instrument and added comments to improve its
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clarity and usefulness. Of the agencies contacted, 24 (92.3%) responded with data
which were employed in formulating the Delphi questionnaire used in the final
study. Twelve of the experts who participated in the pilot survey also served as
members of the final Delphi panel.
2.3 The Delphi Survey
The first-round questionnaire, containing 60 statements was mailed in February 1990
to the forty selected opinion leaders who were asked to review the list of statements
and indicate for each, their likelihood of occurrence and desirability. As with the
pilot instrument, survey instructions provided an illustration of how to properly rate
the statements. Respondents were also requested to indicate the probability of
occurrence for each predictive statement during specific time intervals. Time
intervals were (a) 1990-1994, (b) 1995-1999, (c) beyond 2000. They were then
requested to indicate (a) each trend's probability of occurrence and (b) its desirability
on five point Likert-type scales with the following range:
Probability of occurrence

Desirability

1.
2.
3.
4.
5.

1.
2.
3.
4.
5.

Highly unlikely
Unlikely
Somewhat likely
Likely
Highly likely

Slightly undesirable
Undesirable
Somewhat desirable
Desirable
Highly desirable

Opinion leaders were invited to contribute other statements or comments intended to
clarify their response on the reverse side of the form. Thirty five of the 40 persons
(87.5%) participated in the first round of the Delphi Survey.
A summary of the data resulting from the survey's first round, together with an
abbreviated, second-round questionnaire was mailed to all respondents in August
1990. It consisted of statements from the first-round questionnaire for which
consensus on the probability and desirability dimensions was not attained (less than
80% agreement). Twenty seven persons (77.1 %) responded to the second
questionnaire some of the attrition was due to respondent relocation and retirement.
As subjects returned the second-round questionnaire, each was interviewed by
telephone, or face-to-face and requested to indicate whether there were any specific
results with which they disagreed, or whether any of their responses required further
clarification.
When coding the data, some responses were found to be
uninterpretable, completed incorrectly, omitted or were accompanied by ambiguous
comments and; therefore, were not incorporated in the final analysis.
For both survey rounds, statements -were considered desirable and likely if
agreement was reached by 80 per cent of those responding. Response categories one
and two, and four and five were combined for each of the scales resulting for the
desirability response in a three point scale from 'extremely undesirable' (1), to
'neutral' (2), to 'extremely desirable' (3). For the likelihood scale the synthesis
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resulted in a three point scale from 'extremely unlikely' (1) to 'neutral' (2), to
'extremely likely' (3) with mean scores, standard deviations and chi square used for
statistical analyses of the extent of agreement between the two factors.

3

Results

Opinion leader response revealed considerable consensus on the current and future
issues and trends which deserve priority. These involve:
•

Increasing the deinstitutionalisation of Victorian's with physical and sensory
disabilities into a variety of supported community settings through a
government strategy of cost-effective service contracting.

•

Shifting the balance between public and private sector service prOVISIOn
through an increased focus on supported family-centred service delivery, with
most disabled children and youth residing in family (or surrogate family)
settings until they are adults.

•

Changing roles for TAFE, the professional associations and the union
movement in service provision, with an increased reliance on new forms of
technological support.

•

Coping with the escalating demands for services and supports which will
inevitably occur as systems change to meet the needs of an increasingly
dispersed population.

•

Resolving the ethical dilemmas which result from an acknowledgment of basic
cultural and social human rights as a major focus of service provision.

•

Examining problems of potential service discontinuity generated by a
fragmentation of community effort and the divergence of prevailing philosophy
with economic realities.

•

Containing the current propensity of governments to engage in 'scatter-gun'
funding policies to service provider agencies.

•

Emphasising programs and practices to aid in the prevention of disability.

3.1 Consensus on Probability of Occurrence and Desirability
In general, there was a high degree of respondent consensus on what would or would

not occur in the next decade. There was, however, a degree of uncertainty about
when events might occur. There was less variability on the second-round response
than on the first round, possibly due to first round response having been fed back to
participants.
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Ten statements (16.6%) from the first-round questionnaire appeared on the second.
Over 80 per cent agreement was achieved for three (30%) of the items on the second
round with only low levels of agreement on all remaining items.
3.2 Ideological and Legal Trends
The following trends were perceived by opinion leaders as desirable or highly
desirable and highly likely to occur during the time intervals given in parenthesis,
for example, in the following statement 90 per cent of the respondents predicted that
the first issue would occur by 1999. The next decade will see:
•

Right to life issues as a major focus oflegal advocacy efforts (90% by 1999).

•

Acknowledgment of basic cultural and social human rights as a major focus of
legal advocacy efforts (85.7% by 1999).

•

Closer scrutiny of professional judgements about competence (91.5% by
1999).
Professionals adopt the posItIOn that programming in the least restrictive
environment is a fundamental human right (85.3% by 1999).

•

Increased scrutiny by the courts on duty of care issues (84.4% by 1999).

3.3 Trends in Service System Perspectives
Overall, panel members indicated that in their OpInIOn community-based
educational, vocational and residential service options would become increasingly
available to Victorians with physical and sensory disabilities during the next decade.
The following six trends were predicted as desirable and highly likely to occur
(over 80% agreement) during the time intervals given in parentheses.· The next
decade will see:
Attempts at greater integration of supports across the private sector human
service agencies (85.3% by 1999).
•

Increased need for a competent data-gathering technology (90.6% by 1999).
Increasing deinstitutionalisation, resulting in output-oriented accountability
mechanisms (90.9% by 1999).

•

An increase in cost-effective service contracting as a government strategy
(100% by 1999).

•

An increased reliance on technology for independent living and support
(88.2% by 1999).

.
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Attempts at greater integration of supports across public sector human
service agencies (94% by 1999).

The following three trends were thought to be highly likely to occur (over 80%
consensus) but there was little consensus on their desirability. The next decade will
see:
•

A decrease in specialised and disability specific services and support structures
(85% by 1999).

•

Increased community-concern with anti-social, personality-disordered and
socially immature people (66.7% by 1994)

•

A tendency for greater resource transfers towards the aged away from programs
for youth (88.3% by 1999).

On a more pessimistic note; both the following trends were thought to be highly
undesirable but highly likely to occur (over 80% agreement). The next decade will
see:
•

Major problems with continuity of service provision due to fragmentation of
community effort (96.9% by 1999).

•

The divergence of prevailing (current) philosophy and economic reality (77.4%
by 1994).

3.4 Residential, Employment and Community Support Program Trends
There was relatively strong consensus among opinion leaders that the next decade
would see the continuance of current policies and an increase in measures designed
to support and maintain people with physical and sensory disabilities in the
community. The following trends were predicted to be both highly desirable and
highly likely. The next decade will see:

•

An increased role for TAFE in service provision (64.7% by 1994).

•

Increased unionisation and industrial influence in sheltered employment
settings (87.1 % by 1999).

•

Increased respite services of all varieties (90.6% by 1999).

•

Increased diversity of community residential options, particularly for young
children (93.8% by 1999).

•

Greater commitment by governments of resources to home support services
for families (94% by 1999).
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An increased focus on family centred service delivery with most disabled
children and youth residing in family or foster-family situations until they are
adults (84.9% by 1999).

3.5 Trends in Intervention Strategy
The following trends were thought highly desirable and highly likely to occur
(greater than 80% consensus). The next decade will see:
•

Increased reliance by Government and provider agencies on external program
evaluation rather than peer review mechanisms (87.1 % by 1999).

•

Increases in the type, variety and availability of aides e.g. attendant care)
(96.9% by 1999).

•

An increased focus on self-advocacy (71.9% by 1994).

Panel members indicated that while an increased emphasis on the prevention of
disability and the adoption of a State Prevention Plan was highly desirable (over
80% consensus), such an outcome was highly unlikely to occur. Of some interest to
policy advisors and decision-makers was an assertion (over 80% expert consensus)
that an emphasis in the next decade on designed (prosthetic) learning and living
environments, with technological advances that substantially reduce functional
limitations was highly undesirable. .
3.6 Personnel Preparation and Program Staffing
The data indicate that panelists were generally pessimistic about future events related
to issues of personnel preparation and staffing. The only trend deemed highly
desirable and highly likely to occur, with a probability of 96.9 per cent during the
1990-1999 time period was an increase in professional association activity and
membership. Increased Government and provider agency productivity through
enhanced management skills was thought to be highly desirable (over 80%
consensus) and likely to occur in the next four year period. It was deemed highly
likely that the next four year period would see increasing industrial tensions in the
State's larger campus-style service systems.
3.7 Public Attitude Trends
The majority of trends in this section were judged to be highly desirable or desirable.
The following were deemed highly likely to occur. The next decade will see:
•

Current community-focused policies generating better socialised adults (except
for those with challenging behaviours) (86.7% by 1999).
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•

Increased understanding of 'difference' by the public as a result of more faceto-face contact with disabled people (78.8% by 1999).

•

The expansion of volunteer programs (87.1 % by 1999).

The following trends, although deemed desirable (80% consensus) were thought
unlikely to occur:
•

Increased public expectation that Government will solve all or most problems
experienced by families of people with disabilities.

•

A continued period of optimism on the part of service providers.

•

Direct intervention by government to change community attitudes about
physical/sensory disability.

A diminished sense of confidence on the part of the general public in solutions to
behavioural/social control problems was deemed to be highly undesirable, but highly
likely (80% agreement).

4

Summary and Conclusions

Service provision to Victorians with physical and sensory disabilities is poised on
the brink of experiencing the most pronounced changes in its history. There is a
high degree of consensus among opinion leaders in public and private sector
agencies at this time on where these changes are leading and on what their ultimate
outcome and meaning might be. When one considers the problems inherent in
understanding the past and· the present, in this particularly complex human policy
sector it might seem the utmost temerity to try to understand where the future is
taking us. Some would agree, for example, with Sharman (1987) that research into
the future has much in common with science fiction: it tends to say little about the
future and a great deal about current views, assumptions and values. However, from
the perspective of those whose interest is in policy formulation and implementation,
the future is obviously immensely important. It is possibly a truism that fundamental
change, particularly in the broad area of social policy requires time, but todays
policy analysts and strategists are indeed able to exert a measure of power over
future events. A seed of change, planted today, as Cornish (1977) has pointed out,
can become a mighty force in the years ahead. In fact, attempting in a structured
manner to 'look ahead', may well be one of the most intellectually stimulating and
valuable issue-search activities currently available to public policy practitioners and
theorists. Such an undertaking is, however, much more than merely an exciting
venture, it is, for the future of societally disadvantaged people a somewhat awesome
responsibility. For example, governments, particularly in complex areas of human
policy often become aware of problems or their ramifications too late to act upon
them in an optimal way. The best time to begin treating, or averting a potential
problem is well before crisis forces it into the political agenda. Further, it often
takes a considerable lead-time to initiate organisational structures to deal with
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potentially difficult or threatening events. Methods, such as the technique used in
this research, for providing advanced notice, become invaluable aids, particularly
since there is a temptation for gQvernments and large 'bureaucratic' service provider
agencies to concentrate on current problems which require action now, rather than
upon an examination' of trends and issues which might frame future events.
With regard to the predictions by opinion leaders about the future of service
provision to Victorians with physical and sensory disabilities, certain of the trends
and issues identified in this research are clouded by uncertainty about the sorts of
problems governments may confront in the next decade and doubts about the values
that future Commonwealth, State and local governments will wish to espouse and
enhance in coping with new, as yet unimagined problems.
The major trends predicted in this survey were that the current movement towards
deinstitutionalisation, the transfer of resources from traditional, centralised and
authoritarian service provider agencies to more flexible, community-based and
responsive systems, would not only continue but would increase during the next
decade. The concomitant reinstitutionalisation; Le. the transformation of community
service systems as structures of power, so that they become more open, flexible and
accountable to their consumers, was predicted to be the vehicle for much of the
activity by governments, provider agencies and special interest groups during the
decade.
It was suggested that during the next decade more restrictive (institutional) settings
would only be used for individuals who represent a serious threat to themselves or to
community members. Panelist response was equivocal on a proposition that the next
ten years would result in such settings being viewed as a totally unacceptable service
strategy for people who are not full independent. While 88.6 per cent of the
respondents thought the trend highly likely, there was little consensus on its
desirability, due possibly to the high support needs of frail aged people and the needs
of prelingual people for a 'community of language'. It was anticipated that
community residential options during the next decade would be made available to all
people with disabilities and that there would be in Victoria, an increased focus on
family-centred service delivery with most physically and sensory disabled children
and youth continuing and increasing the present trend towards residence in family or
foster-family situations until they are adults.
Despite the attractiveness of the deinstitutionalisation theme to democratising
reformers, (Le. the transfer of resources with disadvantaged people, from traditional,
large centralised facilities to more flexible, responsive community-based alternative
services) it has nowhere in the world proved to be an easy vehicle for reform.
Traditional institutions, be they nursing homes, large residential hostels or sheltered
workshops, however centralised and authoritarian they may be, do, as Power (1987)
has suggested, possess one considerable virtue from government's perspective: the
reliable ongoing provision of much needed services. To transfer significant
resources from these various traditional service models in any but the most
incremental fashion is possibly to court larger systems failure. This is a risk which
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governments world-wide have to date been reluctant to take. Service system failure
can likely be minimised only when significant alternatives are in place and this can
only be accomplished by lengthy processes of community development. As a
measure of the complexity of the deinstitutionalisation issue, several respondents
proposed that hostels should remain a viable option for significantly physically
disabled adults since they afford enormous independence and flexibility as well as
the capacity to promote the integration of people with disabilities into the workforce
and the community generally. Further, the degree of social support available within
many hostels .can prove a significant positive factor. It was claimed by these
panelists, that an inference that all congregate living for people with disabilities is
undesirable, is a totally erroneous one.
Panelists predicted a continued
Commonwealth government role in service regulation and policy development, with
a greater commitment of resources to home support services for families and
increased respite services of all varieties. Panelists indicated that programming in
the least restrictive environment will be considered a fundamental human right and
that the decade will generally produce the acknowledgment of basic cultural and
social human rights as a focus of advocacy efforts. In the area of vocational and
career supports there was a high degree of consensus on trends which would increase
the role of TAPE and the unions in the policy sector.
Consensus on a trend towards increased union involvement on behalf of disabled
sheltered workshop employees was particularly interesting. Over half the Australian
work force of 7.5 million is currently organised in unions. Significant union
involvement on behalf of people in the disability policy sector has been, to date, rare.
During the decade there may be nine million in the work force. Their average age
will be younger than at present, the proportion of women is expected to be higher
(Birch, 1982) and approximately one third of the work force will have completed
secondary education and could well represent a significant positive force in respect
to service provision to members with physical and sensory disabilities. On the other
hand increased unionism and a profit-motivated industrial influence could bring
about highly adverse conditions for many people with physical and sensory
disabilities currently in sheltered vocational settings.
There was some dissension over the use of the functional versus specific language in
referring to different levels and types of disability and handicap. While a trend
towards the use of functional labels (e.g. dependent-independent, ambulantnonambulant) rather than specific (e.g. autism, visual impairment) was thought to be
highly desirable, there was little consensus on its likelihood. Many respondents
indicated their belief that functional terminology is too vague (non-specific) to
convey meaningful information for service management purposes. Others felt that
even more general language should be adopted (e.g. children or adults with special
needs). The particular issue has been central to many of the difficulties currently
being experienced in implementating Victoria's educational policies for children
with physical and sensory disabilities. On one hand children labelled cerebral
palsied, deaf or blind are liable to be stigmatised and their contribution devalued as a
consequence of the labels. On the other hand, their individual resource and support
needs are often sufficiently complex to require special targeting, as a part of which,
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some fonn of reasonably discrete label is an obvious requirement. It is entirely
possible that an outcome of the current trend towards de-emphasising categorical
labels could result in continued confusion in appropriate curriculum provision and
accessibility to the mainstream school system.
Given the current state of the national and in particular, recent developments in the
Victorian economy, there was a high degree of respondent pessimism about
developments in the immediate future, particularly in the absence of a strong,
concerted community lobby for Victorians with physical and sensory disabilities.
'There was, however, general optimism that the economy would recover and that
better times were ahead. It was also proposed, in several instances, that the state
bureaucracy's gradual transition during the past several years to a corporatist,
economic rationalist, managerialist operational model might substantially affect the
size, shape and flexibility of service provision, at least during the immediate future.
In the words of one opinion leader, 'things are certainly looking bleak at the
moment. Government keeps talking about social justice and meeting the needs of
more people and at the same time it makes significant cuts to community services.
Money for community support is shrinking'. For service provider agencies, even
stabilisation of funding can be problematic when it is necessarily derived from a
variety of public and private sector sources, particularly if current levels are
inadequate and government expectations and accountability processes are rigid, or
prevent the development of new programs. As might be expected, advances in
technology were predicted to increase community participation opportunities for
people with physical or sensory disabilities. Technology in its narrowest sense
might be conceived as consisting of such things as prosthetic devices, various forms
of machinery and chemicals. In this narrow sense, it cannot be seen to answer the
problems of client dependency. In its broadest sense, however, the tenn includes all
practical knowledge including the words and grammatical strategies with which one
communicates our models of reality and the social arrangements which are found
effective (Cornish, 1977). In its broadest sense technology might be defined as the
ability to do things. Some respondents as 'technological optimists', generally
conceded that although some forms of technology have many unwanted side effects
they are essential to generating and maintaining a high quality of life for many
individuals with physical and sensory disabilities. If this is the case, it would behove
all levels of government to give technological research, development and product
dissemination in this policy sector a very high budget priority.
Panelists predicted an increase during the next decade in the type, variety and
availability of personnel who would be employed in such areas as the Home and
Community Care (HACC) program and the Attendant Care Scheme. With regard to
the issue of distinctions in service provision to frail aged and services to severely
disabled people primarily in the HACC p'rogram, one respondent intimated that
because both populations are increasing numerically, but the frail-aged have the
majority and tend to be of higher political profile, the community is already
witnessing the development of a 'war of services' between two provider groups, both
competing for scarce resources. Funding podies in this instance have tended to
resolve difficulties by assuming a 'similarity of need' which is leading to
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ideologically unsound joint service provision policies. Respondents predicted that
salaries for jobs in both these areas will probably remain too low. Unfortunately, it
is doubtful that many of the state's colleges and private sector agencies currently
offer well-developed and validated training course in areas pertinent to supporting
people with physical and sensory disabilities in their own homes and communities.
One of the staff-related themes which emerged from respondent comments was the
current emphasis on multi-skilling and 'deprofessionalisation'. These are currently,
prominent trends in both State and Commonwealth Departments of Community
Services. There appeared to be a general recognition on the part of respondents that
over professionalisation has been a theme in many of the services provided to people
with physical and sensory disabilities.
Some of the resistance to
deprofessionalisation in Victoria might well have been stimulated more by union
fears about the anticipated outcomes of deinstitutionalisation than by a requirement
for 'new types' of professionals which has resulted from recent government
restructures.
As Power (1987) has pointed out, the major umbrella groups in this policy sector
with which the Commonwealth and State community services departments consult
and from whom they receive advice, are primarily representative of service
producers rather than consumers (although they undoubtedly claim to represent
both). There could well be, as he has suggested:
a need for newer umbrella organisations, which could be
awarded the status and resources which would permit the
consumer interests they represent, to be fully involved in
consultations on policy development (Power, 1987: 14).
This Delphi survey identified a number of trends and controversial areas related to
the development and delivery of services and supports during the next decade to
Victorians with physical or sensory disabilities. The issues provide a rich agenda for
improving future service patterns through structured policy development activities
(for example, the Charrette activity mentioned earlier in this report), continued
research and changes in practice.
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