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Foreword 

Judge Carolyn Henwood, Convenor 

The Youth Justice in Focus conference presented an opportunity for those working or interested 
in youth justice in Australia and New Zealand to discuss and devise future strategies for action 
in the areas of crime prevention, creative family group conferencing and positive programmes. 
The working committee planned a conference that would cover many topics of particular 
interest from education and health for young people at risk to specific prevention programmes, 
victims' issues and research. The conference was an Australasian one and was an opportunity 
to share an exchange of ideas and to embrace the challenge for our young people in the future 
with effective and equitable youth justice policies for the new century. 

Approximately 500 people attended the conference and we were delighted to discover that 
many of our attendees were from countries beyond Australia and New Zealand. Ultimately we 
had attendees and speakers from the United States, England, Belgium, Northern Ireland, 
Singapore, Japan, Fiji, Cook Islands and Norway. We were extremely pleased with the support 
that was given to this conference from Government Departments, the Judiciary and the legal 
profession. This significant support meant that large numbers of social workers and co
ordinators, police officers and Youth Court Judges were able to attend and they came from all 
four comers of the land. 

In addition to this, the organising committee, through the generous sponsorship of the New 
Zealand Law Foundation, were able to bring to Wellington a significant representation from 
around New Zealand of programmes that are available for young people at risk and run by 
communities and these were able to be displayed throughout the conference in the foyer areas. 

The range and diversity of attendees and speakers made for a rich cultural flavour to the 
conference. The tangata whenua, the New Zealand Maori people, made an outstanding 
contribution to the conference participating with enthusiasm at every level and inspiring our 
overseas visitors with their passion and commitment to youth justice. 

We were delighted to welcome to New Zealand a number of Aboriginal people from Australia 
and together we shared ideas as to how to approach youth justice strategies for the new 
century. I believe we were all unanimous in our view that we do not want to see our young 
people incarcerated in jails and we would much rather strive towards having them in schools 
and using education and community-based programmes as a way of confronting youth crime. 
In particular, the family group conference process was reaffirmed as an effective way of dealing 
with youth crime. 

The conference raised a number of controversial issues which centred around the level of 
administrative funding that was committed to enable family group conference outcomes to be 
effective and the ongoing debate as to how to structure the youth justice system to ensure that 
outcomes can be audited and professionals made accountable. Interesting statistics were 
presented from the research paper and these figures confirmed that for a young offender a 
family group conference with the victim present is a very valuable process indeed. Those 
young persons who had an opportunity to meet with their victim under those circumstances 
were four times less likely to be found in the persistent offenders. 
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The conference was very stimulating, receiving a lot of interesting keynote addresses many of 
which are published in this paper and including academic research on what works and what 
doesn't work in the United States. Many New Zealanders and Australians working in the field 
of youth justice made significant contributions and their papers are included in this publication 
where possible. 

A publication such as this cannot reflect the rich atmosphere that surrounded the conference. It 
is worth mentioning that we had a number of events where we had the opportunity to mix and 
mingle. Our opening function at Te Papa was spectacular with hundreds attending, firstly on 
the Maori Marae for the official welcome whilst the storms of Wellington raged outside, and 
later in the Wellington Foyer where we heard from His Excellency Sir Michael Hardie-Boys and 
listened to the exceptional performance of vocalist Jackie Clark and her outstanding support 
band. 

His Excellency Sir Michael Hardie-Boys and Lady Hardie-Boys then hosted us at Government 
House for a cocktail function. Government House was open so that our visitors from around 
New Zealand and overseas could see the beautiful historic home and some ten year old 
children from Ngati Toa Primary School at Porirua entertained us with their kapa haka. The 
Governor-General brought his grandchildren from their beds to come and listen to the children 
on this occasion and he sat on the floor joining in with the spirit of it all. 

We had a hangi lunch prepared for us by Victoria University Marae with entertainment from 
the unique Whitireia Polytech Polynesian group. Thursday night saw a magnificent dinner in 
the Old Town Hall with Moana Jackson and vocalists, and Mike King, comedian, setting a tone 
of fun and recreation. We also had an international breakfast where the visiting Judges were 
able to make a presentation and tell us what was going on in their particular countries. 
Presentations were viewed from Singapore, England, Nebraska and Northern Ireland. 

Friday was a passionate day and the special guest speaker at our luncheon was James Bell, a 
black civil rights attorney from the United States and an open forum facilitated by Ian Fraser 
followed in the afternoon. The organising committee had originally planned to use this time to 
look to the future but the forum took on a life of its own, with contributions being made from 
the floor by a variety of lively conference participants. 

The conference was closed by Principal Youth Court Judge David Carruthers and his thanks 
and mine, as convenor of this conference, goes to the members of our committee Allison 
Morris, Gabrielle Maxwell, Chris Graveson, Pam Phillips, Judy Moore, Bronwyn Somerville, 
James Johnston; Australian consultant Chief Magistrate Ron Cahill ACT; Lynne Smith, 
administrator; and Sandy Taylor for all their hard work in making the conference possible. 

Judge Carolyn Henwood 
Convenor 
Youth Justice in Focus Conference 
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Opening Addresses 





Opening Address 

The Right Honourable Sir Michael Hardie Boys 

Society has nothing more precious than its youth. We brought them into the world. To 
a large extent we made them what they are. To them, we entrust our hopes and our 
aspirations. To them, we look for our own future and the wellbeing of our 
grandchildren, for the security and prosperity of generations to come. They should be 
nurtured and nourished and inspired, for they are a treasure beyond price. Perhaps it's 
because we can't put a price on them that our investment is often so inadequate. This 
conference seeks to increase the investment, and I congratulate those who have devised 
and prepared for it, and all of you who have come from such a wide range of 
disciplines to take part in it. 

A while ago there was a young man in the dock of the Wellington District Court. He 
was a decent-enough looking fellow, and I don't know what it was that had got him 
there. But whatever it was, things were not looking good for him. He took a matchbox 
out of his pocket, slid it open, held it up to his mouth and called into it 'Kirk to 
Enterprise. Beam me up, Scottie.' 

Now what do you do with someone like that. He had broken the criminal code, and he 
was not only disrespectful to the Court, but he was not in the least overawed by the 
majesty of the law. He was quite cheeky in fact. Fancy behaving like that in my court. 
But he had a bit of initiative, a bit of imagination, there was something rather attractive 
about him, really, some quality that could be harnessed and turned to good account for 
his own sake and the community's sake. So what to do with him? Commit him for 
contempt? Punish him for his original offence more sternly than otherwise? No, that 
would be an over-reaction. The original offence probably warranted imprisonment -
we are pretty strong on imprisonment in New Zealand - but I don't really want to send 
him to prison. And if he goes to jail, he could get beaten up or raped, or he could pick 
up the prison culture, and be much more of a problem when he comes out than he is 
now. 

Yet if he doesn't get a jail sentence now, perhaps the Crown will appeal, and the 
Appellate Court, who won't see him, might give him a longer term than this court could 
probably get away with. And what would the media say? 'Youth laughs his way out of 
his proper sentence, makes a fool of the court'. People might write to the papers, or 
ring talk back radio, and complain about the weak-kneed judge, a slap on the wrist with 
a wet bus ticket. And what of the victim? The victim has been grievously offended and 
offended against, is very angry and wants to see justice done. And that means, because 
the offender hurt the victim, the offender should get hurt too. 

Of course, this particular fellow was a bit older than most of those who come within the 
range of youth justice. But his story has always stuck in my mind as an illustration of 
the kind of problem that confronts the courts daily, and that still justifies the belief that 
this person standing there really ought to be somewhere else, beamed out to some 
different environment, where his particular offence could be dealt with in a different 
way, and whatever it was that led him to commit it could be addressed more 
eff ecti vel y. 
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Of course, there have been tremendous changes in attitude and approach to criminal 
justice since the days I began practice, back in the dark ages, although we still manage 
to have one of the highest rates of imprisonment in the western world. And one of the 
most far-reaching and successful of the changes has been in the way in which we deal 
with young offenders. 

Indeed, the very expression, 'youth justice', itself demonstrates the nature and extent of 
the change, for it's not one we would even have heard 20 years or so ago. Much less 
would we have thought back then that there could be a complete structure within the 
justice system set up to deal specifically with children and young people. But New 
Zealand now has such a structure. It is well-established, and fairly well-accepted, and it 
is working well, within the constraints of available resources with one, no two, notable 
exceptions: the persistent young offender, and the very serious offender. 

There will always be the critics, always those who think the system is too soft, but to 
any thinking person success in the area of criminal justice depends on results, not on 
harshness. I believe that the results prove the scheme. And when you realise that the 
great majority of juvenile offending is committed by a very small number of core 
offenders, it will be obvious that to turn around even a handful of them will quite 
dramatically reduce the volume of offending overall. And that has been happening. 

At the heart of this success is the family group conference, an example of restorative 
justice that could well provide, should provide, a model for a much greater range of 
offences and offenders than is the case now. The key to its success is the acceptance of 
responsibility, by both the offender and his or her family, most effectively achieved by 
them meeting face to face. 

I think that very few offenders, of any age, appreciate the effect their actions have had 
on others. Of course, there will always be those who do not care. But I doubt that there 
are many youngsters like that. They just do not think, and really we cannot expect 
them to, given their so-limited experience of human life and emotions. But confront 
them with the reality, and confront their families and caregivers, let them hear from the 
victim her or himself exactly what effect the crime has had, and you'll usually finish up 
with a fair degree of contrition. The very experience of that contrition must begin to 
assuage the anger or distress of the victim, who so often, and justifiably, feels 
disregarded, an outsider, a mere observer of the process, despite the personal violation 
with which the process began. And when an appropriate sanction is proposed and 
agreed upon and carried through, preferably one that involves significant reparation, 
the process of healing, of restoration of a human relationship, has the potential to be 
complete. It is crucial, though, if this is to be so, that the sanction is worked through. If 
it is not, then not only is the process frustrated, but the victim is quite entitled to think 
that the whole thing has been a charade. The image of justice is tarnished, the concept 
of restorative justice is put into disrepute. And so I was disappointed to learn that this 
happens too often, especially in the payment of monetary reparation. This is, I suppose, 
a third exception to my earlier enthusiastic generalisation. Recovery of monetary 
reparation may not be seen as a significant matter if, as is probably the usual case, the 
amount is not great. But much more is at stake than the money: it is the integrity of the 
whole youth justice process. 

I still have the most vivid recollection of a case I had many years ago in the old 
Children's Court. It was in the days when we still had Stipendiary Magistrates, who 
were all generalists, dealing with every kind of case that came along. We all waited in 
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the corridor outside the courtroom: lawyers, children, parents, police, social workers, 
all mixed up together: a mix of teenage bravado and forensic show, harassed officials, 
parental shame and frightened small boys. That day, the magistrate was a very nice old 
gentleman, who had had a distinguished military career, but possessed not too much 
imagination. I put up a passionate plea for my young client, and, after due deliberation, 
these are the words that fell from the Bench. 'Humph. I consider that the proper 
sentence is that you should be admonished and discharged. Consider yourself 
admonished and discharged.' When we got outside, my client asked 'What's 
amdonished and dech - dis ... ' 'Well,' I said, 'he meant you'd better not do it again or 
you'll be for it.' Some of those magistrates (not this one) were pretty good at 
admonishing and, after all, a good ticking-off can be very effective. But how much 
more imaginative and constructive are the range of possibilities that a family group 
conference can open up. 

I have been enormously heartened by some of the accounts I have read, moved most of 
all I think by the reaction of some victims, whose anger has turned to sorrow when they 
realised the domestic or other circumstances with which the offender was contending, 
and who have gone out of their way to offer help, even employment. 

Of course there are the failures. We are dealing with fallible human beings, usually 
very fallible ones, be they parents, other caregivers or the youngsters themselves. There 
will always be failures. But the successes far outweigh the failures: perhaps in 
numbers, I don't know, but certainly in quality. And I'm sure it's these, the successes, 
that uplift your spirits, and give you the incentive to persevere with this very 
demanding work you do. 

I said earlier that there are two exceptions to the successful operation of youth justice in 
this country: the problem of the persistent very young offender, and the problem of the 
very serious offender. The first is very much in the public mind. The second is one that 
the public would rather put out of mind. But both arise from a general public 
reluctance to accept that youth offending is a community problem, calling for 
community involvement in the measures needed to deal with it. The inadequacy of 
accommodation for persistent young offenders means that they are too often returned 
to the very domestic or social environment that gave rise to their offending in the first 
place, and that will obviously place no restraint whatever on their continued offending. 

There is no lack of complaint from police and public at the activities of these 
youngsters, but there seems a corresponding reluctance to spend the money needed to 
resolve the problem. And the inadequacy of appropriate accommodation for older 
young people who have committed serious offences is really a national disgrace. We 
are all too-familiar with the consequences of locking youngsters up in police cells or 
adult prisons, and I know of the effort expended and the frustration experienced by 
those who are endeavouring to provide proper facilities. Here is a prime example of 
the community washing its hands of a problem that is essentially its own. As a result, I 
am told that there is no adequate accommodation for these young people in the whole 
of Auckland, from where, if only by virtue of its size, the greatest proportion must 
come, and that they therefore have to be placed far away in Wellington or even in the 
South Island. Our communities must be brought to accept responsibility for their own. 

The theme of your conference is Youth Justice in Focus. Everyone who uses a camera 
knows about depth of field; that you can focus on a single object and see it on its own, 
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with its surroundings and background indistinct and blurred, out of focus. Or you can 
increase the depth of field and bring as much of the surroundings and as much of the 
background as you wish into focus. There is a grave danger out in our community of 
youth justice being focused on so narrowly, and so critically, that it is not seen in its true 
context. 

Youth justice is not simply a matter of dealing with young people who offend against 
the law. It is as much concerned with causes as with consequences, and that concern 
requires a focus on families and communities as well as on the youngsters themselves. 
Although it's a bit of a mouthful, the title of our youth justice legislation, the Children, 
Young Persons and Their Families Act, contains a vital truth: that the concern must not 
be, cannot be, solely with children and young persons. It is also necessarily with their 
families too. And as soon as we begin to look at families, we must see them in their 
context as well: that of community, community attitudes, community values, and 
community expectations. For those who come within the ambit of youth justice are, 
after all, simply the products of families, and of communities. 

And so youth justice has to deal with the results of family breakdown, of sexual and 
financial irresponsibility, of philosophies and practices that have led to economic, social 
and educational deprivation: the all-too common downsides of New Zealand society. 
There is a certain dread inevitability about the life cycle of many youngsters born into 
this rather fragmented New Zealand of ours. How often have judges looked at reports 
that showed that the offender was almost predestined for trouble: it was just a matter 
of time. And schools find themselves having to provide food, and to act as welfare 
agencies and truancy officers; and courts need the services of a range of professionals, 
way beyond the lawyers: and families need help in the basics of nutrition and child 
rearing, in budgeting, in the importance of education, above all perhaps in the 
importance of positive male role models. 

It is very encouraging to see the number of community programmes that are helping to 
meet these needs. The police I know do wonderful work both organisationally and 
through the initiatives of individual officers. Maori and Pacific Island groups are 
addressing the particular needs of their people in a variety of ways, a notable one being 
the Tu Tangata programme, which puts parents and other adults into the classrooms as 
motivators and befrienders. Another splendid initiative I have seen is out at Porirua, 
not far from here, where teenage mothers are coming back to school, and acquiring both 
work and parenting skills. In Hamilton recently, I saw a programme for school 
dropouts who are being inspired to begin learning again. There is a whole range of 
programmes, too many almost, all dedicated to breaking that cycle of inevitability. I see 
that you will be hearing more about some of these in your workshop sessions, and that 
is as it should be, because they are all part of the broader picture of youth justice. 

But let's face it, the strongest contributors to youth justice, because they are the most 
successful crime prevention units, are stable families, father, mother and the children in 
a warm and loving relationship, and schools which can capture the imaginations and so 
nurture the talents of the young. This is an exercise in true partnership, home and 
school together moulding character and developing talent, each with its own unique 
contribution to make. 

I believe that it is here that our greatest challenge lies as a nation, for although there are 
countless wonderful families, there are thousands of children who know nothing of true 
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family life. And while we have great numbers of talented and highly motivated 
youngsters, we still have a very great number who do not have the skills needed for 
survival in this increasingly competitive and quality-driven world. And with no 
worthwhile qualifications, there will be no work. With no understanding or experience 
of home and family, there will be no true nurturing, no sense of community or of 
responsibility for self and others. And so there will be plenty of candidates for the 
exercise of judicial youth justice. 

What a cheerful way to start off this conference! So let me be more positive and pay 
tribute to all who work in this most vital part of our justice system. I am sure we have 
got it right in terms of legislation and structure. I know how fortunate the nation is in 
the quality of our judges and all the other professionals who make up the youth justice 
teams, for teams I am sure you need to be, and are. I am confident that this conference, 
with its wide range of topics, and its excellent array of contributors, and its multi
disciplined participants, will be a shot in the arm for you all, an opportunity to share 
ideas and experiences and to gain fresh insights. I trust too that it will send a message 
to the wider community, to those who make decisions, and to those whose opinions 
carry weight with them: a message about caring, about community, and about the 
acceptance of responsibility. For youth justice is the concern of us all. 
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Opening Address 

Roger Sowry 

It's no accident that New Zealand is in the youth justice spotlight. For some years there 
has been, and continues to be, significant international attention focused on both our 
youth justice legislation and our methods of practice. That is testament to those who 
drafted this far-reaching legislation and to the professionals from a variety of 
disciplines who have put it into practice, many of whom are here today. 

This conference is the recognition that effective and creative youth justice practice is as 
much as anything about developing sound working relationships and serious networks. 
I commend the organisers for providing the forum for that to occur. In any field where 
a number of disciplines come together it is also vitally important that the role of each is 
understood and managed effectively. This conference will assist that too. 

I note the themes of the conference -Effective Conferencing, Effective Programmes 
and Effective Prevention. Prevention is probably the greatest challenge facing us all 
and I thank you for the opportunity to be guest speaker on the day when this is the 
focus. Over the next 15 minutes or so I would like to talk about some of the strategies 
we use to break cycles in New Zealand, plus announce some new initiatives which have 
a prevention and programme focus. 

One person I'd particularly like to mention at this point is Professor David Fergusson of 
Christchurch, who has done some truly ground-breaking work on identifying the risk 
factors which contribute to early offending. His work gave rise to the Early Start 
programme, which the government has picked up and is extending throughout the 
country under the name Family Start. I will explain this programme more later. 

It is clearly in the interests of any government to support efforts which will prevent 
youth offending. And while we're proud of what we've achieved in New Zealand, 
there is no gain in just patting ourselves on the back, while hoping that the gaps do not 
show. Neither is there gain in highlighting the gaps and criticising the system for not 
filling them. 

The Children, Young Persons and Their Families Service and the government has come 
in for criticism that the youth justice system has not been resourced adequately, that 
family group conferences fail because of a lack of resourcing and that young people are 
not getting the programmes they require. Money alone will not make the system work 
in the way in which the legislation intended - that requires the co-operative effort of us 
all. We need to provide the programmes and services, the co-ordinated practice 
approach and the research information to ensure money is spent in the most effective 
way. 

In my term as Minister, with responsibility for the Children, Young Persons and Their 
Families Service, a number of initiatives/ strategies have been announced which have a 
preventative focus. I want to talk about some of those now and to give some detail to 
what I think is an exciting advancement in dealing with troubled and troublesome 
youth - The Youth S~rvices Strategy. 
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The Youth Services Strategy 

Strengthening Families 

This is a joint initiative between Health, Social Welfare and Education primarily to get 
the three largest government agencies working together in a co-ordinated and co
operative way. The strategy has now grown to include 11 government agencies, as well 
as non-government organisations, local government, safer community councils and a 
whole raft of local providers, with the overall driving aim being one of making sure that 
disadvantaged families in our communities are getting the best possible services in a co
ordinated seamless way. 

Family Start 

A concrete example of strengthening families at work is Family Start which was 
announced by the Ministers of Health and Education and myself in April. Family Start 
is a pilot project that will operate in West Auckland, Whangarei, Rotorua and 
Christchurch to provide a focused, home based, early intervention service to 'at risk' 
families with new born children through a family worker who will work alongside the 
family for up to three years. Jointly funded by Education, Health and Social Welfare at 
a cost of $20 million over five years, Family Start demonstrates the government's 
commitment to effectively walking alongside people, putting them in touch with the 
help they need so that they can provide a better life for their families and reduce the 
number of children and young people subject to abuse, neglect and entering criminal 
careers. 

The Residential Services Strategy 

The Residential Services Strategy, although it may appear to operate at the wrong end 
to be preventative, does have a number of preventative elements. Firstly it allows for 
the development of purpose-built facilities in which comprehensive programmes may 
be delivered, and develops services for young people with conduct disorders and 
sexually abusive behaviours. Over the next 3- 4 years, the government will spend more 
than $60m on residential facilities which will provide 166 youth justice and care and 
protection beds for our most challenging children and young people. That is an 
increase of 66 beds on what we have available now, an increase of 20 for youth justice 
clients. 

I have to say though that developing the strategy, and getting the money for it, has 
proved to be the easiest part of this initiative. The 'Not In My Backyard' syndrome and 
the requirements of the Resource Management Act have ensured that getting these 
facilities built and operational is a long and tortuous process. I am pleased, however, to 
say that the Treatment Facility for Adolescent Sex Abusers in Christchurch is being 
built as I speak and the construction of the first of the new purpose built youth justice 
facilities housing 30 young people will begin any day in Palmerston North. 

The provision of residential beds and programmes at the hard end, however, is not 
enough. Practitioners also need the tools to assess the degree of risk a young person is 
from offending and problem behaviour. Having identified those risks, practitioners 
must be able to establish the young person's needs and identify appropriate 
interventions. And having identified those interventions, the right mix of programmes 
and services needs to be developed and available. 
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That is what the Youth Services Strategy will deliver. The government has committed 
$14.8 million (GST inclusive) over the next 2 years to this strategy. By the year 2001 we 
will have: 

• Assessment tools to identify young people at risk of offending. This 
builds on the experience gained by the Children, Young Persons and Their 
Families Service in the introduction of the Risk Estimation System for 
protection services. 

• A mix of specialist and structured rehabilitation programmes for up to 
1000 young people. These programmes will provide a greater range of 
options for young people subject to family group conference plans, and 
undertaking Supervision with Activity Orders. 

• A further six specialist community-based group homes throughout New 
Zealand. 

These new programmes will not be run by government, but by community groups 
including Iwi Social Services, Maori providers and our existing non-government 
agencies. 

What is exciting about this strategy is that it: 

• provides a continuum of care and services; 
• targets not just those who have entered the youth justice system; 
• seeks to work in co-ordination with existing strategies from the 

Employment, Education, and.Mental Health sectors. 

The 8,000 or so young people who come to the attention of the Children, Young Persons 
and Their Families Service every year because of their offending or offensive behaviour 
have needs that cut across all sectors - substance abuse, violence, self-harm, poor 
educational achievement, abuse, and depression. By the use of assessment tools, 
practitioners working with these youth will be able to identify with much more 
accuracy those likely to re-offend and to put programmes and services around them 
that will prevent them from engaging in a criminal career. Juvenile offending studies 
have shown that between 60% to 80% of positive behaviour changes are related to the 
type of treatment and rehabilitation programmes young offenders receive. It's an 
ambitious plan, but I'm backing it because I know it will make a huge difference in the 
lives of our troubled and troublesome young people and because time and resources 
spent now will stop them entering our adult criminal justice system and ultimately 
prison. 

And, finally, I want to leave you with a reminder as you begin three days of focusing on 
youth justice. It is all too easy when working in this area to develop a negative 
perception of youth. We must not forget and must do all we can to support and foster 
the vast majority of young people who do well. The goal of government initiatives, in 
fact, is to ensure that all young people have the opportunity to develop to their full 
potential. And, at the risk of preaching to the converted, we must all continue to review 
and evaluate the work we do, to continually search for best practice models and 
methods and to use that knowledge to advantage our young people. 

I regret that my other portfolio responsibilities prevent me from spending longer at this 
conference. I am proud of the contribution the Children, Young Persons and Their 
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Families Service has made to the success of our youth justice system and I am heartened 
to see such a wide range of disciplines and professionals coming together over the next 
three days to continue the debate, to canvas best practice and to build the relationships 
that will see New Zealand continue to deliver the best in youth justice. 
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Effective Prevention 

Plenaries 
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Treasuring Our Young People 

Pat Harrison 

At this very moment, as we sit here, young people around this country are being 
prepared for their futures. Thousands will be problem solving, using technology to 
retrieve data, discussing, analysing, reading and creating. They will have their opinions 
respected, their hopes, dreams and ambitions valued, and their talents fostered. And 
their need for love, security and affirmation will be met by families and whanau. These 
young people will have a life shaped to be truly free, to possess a freedom to make 
choices and follow a path of self-determination, to have a freedom of spirit with the 
capacity to use that freedom responsibly. 

But for every thousand of these young people, there are several hundreds alienated 
from learning, whose overwhelming personal and private sufferings have supplanted 
reason and logic, for whom absence of recognition and encouragement has bred 
disillusionment and a loss of self worth. For them, love and understanding is 
something to be sought but rarely encountered and their talents lie fallow, their 
potential untapped. For them, an impoverished home environment may be a barrier to 
personal development and self esteem. These are the hundreds who will miss out on 
the carnival of life because they have been denied the skills to cope, been without 
protection from the violation of personal freedoms, have had little recognition and have 
not even been granted the entrance money. 

When we allow such disparities to develop without effective interventions, then we 
cannot talk of justice, since the principle of equity is an integral part of justice, as is the 
respect and protection afforded to human rights and dignity. We cannot look forward 
to a better future if we fail to address adequately issues facing those who will shape that 
future - our young people. We have achieved a level of unrivalled material comforts 
and, at the same time, we have made incredible advances in scientific understanding of 
the processes of human development. We are saturated with reports, reviews, pilot 
projects, commission findings and research. Yet with all this knowledge, it appears that 
there has been a lack of confidence in our collective abilities to alter the destinies of 
vulnerable young people. The issues we face are just as much ethical and economic, as 
they are social and educational. Because these issues cross boundaries, we must look to 
ways of transcending those bureaucratic, political, professional and academic 
boundaries to address these issues. It is foolish and futile to rely on any one of these by 
themselves to solve moral, cultural and spiritual afflictions. 

If we are to transcend boundaries and to source the energy to do so, there is a need to 
expand and renew our sense of community. This is, I believe, one of the primary 
challenges of our time. There is a need for community regeneration, for better human 
interaction and for shared purposes, shared commitments and shared vision. Everyone 
is diminished and feels the pain when a child is exposed to poverty and deprivation, 
and lacks adequate schooling and housing, since this contradicts our deepest human 
beliefs. 

But when community energies are linked to bureaucracies working together for a 
common goal and liberalised through enlightened and progressive policies, supported 
by political will and guided by research findings, then cycles of deprivation thought 
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intractable can be broken and a degree of equity can be restored. Then boundaries can 
be crossed and new connectio~s made. But crossing boundaries is not in itself 
sufficient. We must have public policies which make new connections between our 
deepest human beliefs and legislative agenda. 

One such example of effective intervention is the Dunedin Community Intervention 
Project. It is a project which sprang from a combined Police Youth Aid and community 
base, each identifying a need. Young people alienated from learning and drop-outs 
from education, are referred to a centre by schools, Youth Aid, the Children, Young 
Persons and Their Families Service, community agencies and families. There, a team of 
field workers, social workers, health and youth workers assess individual needs, 
develop a management plan and support the young person within the context of the 
family to achieve agreed goals. It is significant that all of the 226 current referrals 
present multiple disadvantage. These are in the areas of education, health, mental 
health, social behaviours, criminal offending, poverty and ineffective parenting. The 
greater the number of intergenerational disadvantage factors, the more intensive the 
interventions necessary to effect change and well-being. 

The effectiveness of this project rests on its integrated approach and because it is family 
centred with a largely home-based delivery. Its effectiveness is also because it has a 
high level of community involvement and is open to referrals from a wide spectrum of 
agencies. Its effectiveness rests on its interagency base and on its case management 
across core disciplines of health, education, social behaviours, family management and 
recreation. To say that 82% of those 226 young people referred this year have been to 
date re-integrated to a school is not, on its own, a measure of success. To say that the 
juvenile crime rate fell and is being contained is not, on its own, a measure of success. 
To say that in the geographical area the rate of school attendance and retention is at a 
high level is not, on its own, a measure of success. The measure of success is whether 
those young people have made connections to an accepting community where the 
enduring human values of tolerance, compassion, justice and understanding are 
evident. 

The measure of success lies in whether or not those young people have really been 
given the chance to realise their potential. The measure of success is whether or not 
they have a full entrance to the carnival of life with the recognition that there is 
continued support and entitlement to a range of protections and personal freedoms. So 
it must be fully evaluated to ascertain whether or not a difference has been made. 

In the development of this integrated community-based service, young people 
participated fully. They discussed youth issues in focus groups, identified needs and 
took part in strategic planning. They were involved in developing proposals for 
funding and in presenting these. They worked to secure a site to plan the 
refurbishment. They prepared questions to interview applicants for staff positions and 
took part in appointments. They were working within a community supported by it, 
making new connections to better conditions for others. They were demonstrating a 
collective responsibility, a shared commitment and vision, and a degree of unfettered 
idealism. 

The history of youth has been a history of silence. But if we are to enter the new 
millennium with sufficient strength to face unprecedented change and the far reaching 
effects of globalisation, then we must break that silence, face the issues affecting youth 
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with a combined -resolve to address these and, with the humility and courage to give 
these primacy, to listen to their solutions and to allow young people to participate in 
the shaping of their futures. 

Interventions will be effective when bureaucracies break boundaries, embrace a 
common philosophy in which the core values of compassion, equity and justice are 
paramount, and work as part of a community, making new connections within it, 
taking full cognisance of the views of youth themselves. But to support this there must 
be a political will not to abandon responsibility to prepare for the future and to protect 
the weakest and most vulnerable of citizens. 

A common philosophy is not more clearly articulated than in the United Nations 
Convention on the Rights of the Child. It binds together the objectives of all agencies 
working with young people; it recognises their freedoms, and the importance of family; 
it emphasises protections for their physical, mental, cultural and spiritual well-being; it 
encourages provision for their evolving capabilities; and it promotes restorative and 
rehabilitative measures for those damaged by neglect, deprivation and cruelty. It 
weaves these strands into a tapestry of that carnival of life to which the state is 
obligated to ensure an entrance ticket for all. Should the tenet of the Convention be 
reflected in all policies, then they would make a connection with our deepest human 
beliefs. Should its practice obligations be embraced by Boards of Trustees, teachers, 
doctors, psychologists, social workers, child care workers and lawyers and its articles 
applied in daily practice, then boundaries would be crossed and new connections made. 
It is a document which defines responsibilities and sanctifies freedoms, while protecting 
the weak against the abusers of freedom. It is a document for communities, both local 
and global, recognising that future prosperity rests upon the value we place on our 
children and the protection and care we afford them. It is a document that would 
applaud restorative justice and provide for rehabilitative and inclusive education, and 
one which acknowledges that deprivation in any one area - health, schooling, family 
care, housing- affects general well-being and diminishes future opportunities. 

This morning I did not think of delivering a paper to you. Had I, then there would have 
needed to have been a list of references. Instead, I wanted to talk to you, there being 
only two references of note. One is the United Nations Convention of the Rights of the 
Child. It is in that Convention that I believe lies a powerful tool for interagency 
connections and co-operations for collaborative policies, for youth advocacy and for 
community participation and awareness. 

The other reference is Wordsworth's 'Ode: Intimations of Immortality from 
Recollections of Early Childhood'. It is there Wordsworth writes of the platonic theory 
of the forms, the ideals or absolutes, such as beauty, honesty, justice, truth which are 
present in each of us at birth. 

Our birth is but a sleep and a forgetting: 
The soul that rises with us our life's star 
Hath had elsewhere its setting 
And cometh from afar ... 
Not in entire forgetfulness, not in utter nakedness ... 
Heaven lies about us in our infancy. 
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But it is life's adversities, experiences, restrictions, which cause us to lose sight of the 
ideals or absolutes ... 

At length, the man, perceives it die away 
And fade into the light of common day ... 
Whither is fled the visionary gleam? ... 
Where is it now, the glory and the dream? 

He prefaces the Ode with: 

The child is father of the Man 
And I could wish my days to be 
Bound each to each by natural piety. 

Wordsworth here acknowledges that the child shapes the future and that it is his desire 
to find the right connections, the absolutes, the ideals or values to make that connection 
with the child. 

If we are to treasure our young people, then we too must seek to make the right 
connections in striving for greater justice through a community regeneration. And we 
must strive to bring the principle of equity closer to the surface, examining public 
policies to ensure they do reflect our deepest human beliefs. 
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An Australian Perspective 

Pat O'Shane 

The theme for today's discussion is 'Effective Prevention' , and I have been asked to 
give an Australian perspective on these issues. But I have to say that my experience, 
such as it is, is limited to New South Wales, and therefore I will confine my remarks to 
what I know of the situation there with respect to youth justice. I do have general 
remarks t~ make which I believe have universal application. 

At the outset, I have to register the caveat that I am not a Children's Court Magistrate, 
although I do sit in the Children's Court from time to time as required, an experience I 
share with many of my colleagues, although in New South Wales there are magistrates 
who are specifically allocated to work almost exclusively in that jurisdiction. 

If there is one issue that has always left me somewhat bemused and perplexed it is the 
issue of youth justice. A few years ago, I was asked to launch a history of the Albion 
Street Children's Court in Sydney. That Children's Court closed down some 
considerable time ago, but its history goes back into last century. What the history 
showed is that, at the time when it was first proposed, there was very considerable 
concern expressed by the community about the perceived high levels of juvenile crime. 
It was noted that one phenomenon which caused so much anxiety in the community 
was the presence of 'street gangs'. As I read on, I was struck by the many similarities in 
the attitudes of the folks of yesteryear and the folks of today. The kinds of concerns 
about juvenile behaviour which are constantly expressed through talkback radio 
programmes, and newspaper letters pages today are in fact the same concerns that have 
been expressed for generations. 

So I often ask myself 'why it is so?', and why it is that, with all of the resources available 
to us today, as distinct from yesterday, and with the understandings that we have 
developed about human behaviour generally, we continue to be confronted with 
apparently high levels of juvenile misdemeanour and crime? 

One answer is that, as a society, we simply do not have any interest in ameliorating 
perceived juvenile crime rates. A test of that proposition is that politicians of all 
persuasions use law and order issues (very often with particular reference to youth, 
including such puerile things as whether they wear their peak caps back to front!) in 
election campaigns, but as soon as the elections are over youth matters are dropped off 
the government agenda. If they remain on the agenda then the effect of any juvenile 
justice legislation which may be introduced is likely to be more punitive than the last 
piece of legislation. 

Over the years since I graduated from Law School, several different approaches have 
been tried in attempts to minimise the incidence of juvenile offending. Yet with all the 
goodwill and earnest intention in the world, the problems seem to have increased 
rather than decreased - and so we look for yet other approaches. 

Recently in Australia, a couple of judges have been cited in the media as having said 
that the core issues in juvenile offending are either a lack of values in society or the 
massive growth of the drug culture and easy availability of hard drugs to youth. It 
would be a foolish commentator who did not agree with those sentiments up to a point, 
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but it seems to me that those issues are symptomatic of something far more complex 
and profound. 

My view is that such phenomena as large and aging populations, major changes in the 
organisation of societies, changing demographics, work patterns, the distribution of 
wealth and other resources, and technologies (to name a few), all impact on the 
problems confronting us when we consider youth justice. As so many people have 
identified over the past decade and a half in particular, youth unemployment is the 
most pressing of these issues. Prior to that, for about two decades, the major problem 
amongst youth was their sense of nihilism and depression over what sort of fµture they 
faced under the constant threat of nuclear war. Since the cessation of the Cold War, 
unemployment amongst youth has really come to the fore like never before. 

In my experience of young people, their inability to get jobs creates serious psycho
social and familial problems for the individual. They become depressed; they lose their 
self-esteem, any sense of a place in the world, and, over time, the natural enthusiasm of 
youth. They become idle and bored, if not mentally, and even physically, sick. They 
suffer profound alienation. 

Whilst we recognise the key problems, our political and economic leaders ignore it, 
apart from paying lip service to it during election campaigns as I said - the same 
election campaigns in which they talk up such issues as juvenile crime rates. This has 
been the case most particularly over the last twenty years in the anglophonic world 
which adopted and implemented economic rationalist policies. Those policies 
emphasise the primacy of the so-called 'bottom line' in profit and loss accounts, 
budgets, and balance sheets; they emphasise the commodification of every aspect of 
human activity; and they emphasise the need for profits. It is a philosophy which 
emphasises competition, greed, self-interest, and individualism, to the destruction of 
communities, the destruction of jobs, the de-humanisation of people. The concomitant 
of these values, if values is not a misdescription, is, all too often, corruption or other 
dubious business, commercial and political practice. In other words, the examples our 
leaders set for our youth are examples of lying, cheating, and other deceitful practices. 

In such a context, it is no surprise that youth should resort to drugs and/ or alcohol in 
order either to get kicks, or to numb the distress of despair and aimlessness. Nor 
should we be surprised that youth might engage in anti-social, unlawful and criminal 
behaviour for the same reasons, or to catch as catch can. That is not to condone such 
behaviour; simply to say that it is understandable. 

In a politico-economic climate which emphasises those things I mentioned above, work 
and leisure resources have diminished, if not disappeared, especially for youth, with 
the consequence that they tend to congregate where they perceive the action to be - the 
big shopping centres. Youth need action. They are full of energy and restlessness. But, 
of course, shopping centres are great pickings for energetic, restless, impoverished, and 
powerless youth. Their pack behaviour raises the anxieties of older people in the 
communities, and they are obvious targets for police attention, even when they only 
engage in their usual rowdy behaviour. 
At the same time, of course, we have witnessed the breakdown of not only community 
structures but also family structures. Indeed, families, consisting of disempowered 
individuals, are very often powerless in the face of considerable economic, political and 
other social pressures. It takes considerable skills to maintain a sense of cohesion and 
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purposefulness in a family in which unemployment, dis-employment and under
education are the common and normal experiences of life. 

What we know beyond a shadow of doubt is that poverty potentiates dysfunction in 
families, as well as potentiating violence and crime. Of course, that it is not necessarily 
the cause of crime, but certainly the greater potential for criminal behaviour is bred in 
that framework. Very often, young people are the victims of crime within the family, as 
we know from the increasing patterns and incidence of child abuse. 

Once again, then, it is no surprise to learn that the young people most likely to be 
represented in the juvenile justice system in Australia are indigenous youth and Pacific 
Island nations youth. These communities are the poorest and most impoverished in the 
country. Indigenous communities continue to suffer the greatest levels of 
dispossession, disempowerment, and disadvantage. In New South Wales, it has been a 
long time since any semblance of traditional families and communities existed. 
Overwhelmingly, the experiences of indigenous families have been of generational 
unemployment, marginalisation, and, of course, involvement in the criminal justice 
system. 

It should also be noted that, at the same time, many non-indigenous families and their 
young people have been dispossessed of a right to meaningful participation in society. 
Often the only difference between the groups is that indigenous youth suffer the 
particular racism reserved for them, as distinct from that suffered by, say, Asian youth, 
on top of other social disadvantages. It is no surprise either to learn that it is these same 
families and young people who suffer most from police harassment. 

Quite clearly, if we are to have 'effective prevention', then we must tackle these issues 
of social justice: give our communities jobs, places to live, adequate health services, 
education (which for all our youth needs to include education about their rights and 
responsibilities as citizens), and resources to meet their leisure needs (most especially 
for those in the 13 to 17 age cohort). We must give them the opportunities to become 
meaningful active participants in society. 

Against the background which I have sketched, one must wonder at the philosophical 
underpinnings of the Youth Offenders Act which has recently come into operation in 
New South Wales: in metropolitan areas, in May 1998; in rural areas, in July 1998. Yet, 
interestingly, many people with whom I spoke about the impact of this legislation were 
enthusiastic about its implementation so far, expressing the view that it seems to be 
working well, although it is much too early to deliver a definitive judgement about it. 

Ostensibly, this legislation was modelled on that which has been in existence here in 
New Zealand since the late 1980s, at the core of which is the philosophy of restorative 
justice, a process in which the families and communities of young offenders are to be 
involved. Given what I have said about the prevailing values of the community, the 
alienation experienced by youth, and the increasing levels of child abuse, we might 
pause to consider the wisdom ( or romanticism, if you like) of that philosophy. 

Hopefully, the procedures built into the legislation will obviate the over-representation 
in the juvenile justice system of those cohorts of young offenders I mentioned earlier. 
Like the New Zealand legislation, and other similar legislation in Australia, it provides 
for a four-tiered structure of warnings, cautions, conferencing, and court proceedings. 
This system can only be set in train after the young offender admits to offending 
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behaviour. In the case of Aboriginal youth, such admissions are slow in forthcoming; 
one reason is that since the establishment of Aboriginal Legal Services they have learnt 
about their legal rights, including the right to silence in the face of police interrogation. 
A further aspect of that is the history of police-Aboriginal relations, marked by extreme 
harassment, blatant and persistent racism, and violence by the police of Aborigines. 

I am assured by one commentator, who works within the Juvenile Justice Service, with 
particular responsibilities for youth conferencing, that there are some Aboriginal 
communities which have welcomed the new system provided by this legislation. On 
the other hand, however, I have been approached by some community representatives, 
especially in the north-west of the state (where police-Aboriginal relations have been 
especially bad over generations) who are entirely opposed to it. 

In common, I would surmise, with many other community groups such as communities 
of people from Pacific Island nations, in Australia and New Zealand, some of those 
indigenous communities see, in the structures and the operations of the legislation, an 
opportunity to re-establish levels of authority over and responsibility for their young 
people which they had lost. But given what I have sketched of the problems which 
have become endemic in those communities, I detect a problem in that set-up. In the 
case of Pacific Island communities now located in the western suburbs of Sydney, for 
example, communities whose youth have been born and bred in one of the most brash 
and bustling of modern metropolises, youth who have never known the island 
communities from which their elders came, there must surely be major value conflicts 
between those age cohorts within the family . What chance is there to assert the 
authority over, and responsibility, for their youth that they are so desirous of re
establishing? I have seen at first hand that same conflict in indigenous communities, 
when I worked as a practising lawyer in central Australia. Not only do the traditional 
mores no longer hold, but there also arises serious language barriers within the families 
and communities. 

One must seriously question whether this legislation is sufficient in its present terms to 
have any real or lasting impact on the high levels of Aboriginal young people appearing 
in our juvenile justice system given that one of the criteria for determining whether or 
not an individual case is suitable for cautioning or conferencing is the young person's 
antecedents. Aboriginal youth, not unexpectedly, most often have records. I am 
informed by one source that, if it is seen that a particular individual has never been 
given the benefit of a caution, then it is suggested that on this occasion he or she be 
given one. 

At the same time, though, in these few months since the legislation came into effect, 
there have been 500 conferencing referrals to police. Two-thirds of those were returned 
for caution. Those few statistics would seem to indicate that police have a tendency to 
prefer more punitive approaches or are far too ignorant, at this stage, of the import of 
the legislation. Wherever the answer may lie, the situation indicates that there is a need 
for a major culture adjustment on the part of the police service. 

With the implementation of this form of legislation, designed as we know to institute 
restorative justice, there was much heralding of a brave new world in juvenile justice. 
Let's not get carried away with panaceas. The real challenge for us, if we are to 
seriously tackle effective prevention, lies elsewhere. For that search, and the 
development of better resources throughout the community, we need greater resources 
aimed, as I said, at social equity, participation, and real justice. 
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Effective Prevention 

Sector Workshops 
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Workshop - Policing 

Policy v Practice: Why the difference? 

Barry Matthews 

I am pleased to have the opportunity to discuss the relationship of policy and practice -
something that presents a particular challenge for those of us involved in the field of 
youth justice. There are sometimes distinct differences between policy and practice -
sometimes by design - but, more often than not, they are a consequence of our 
relationships with other organisations, our individual interpretation of issues and the 
pressures that impinge upon our day to day working life. I do not believe that these 
differences are unhealthy. Flexible policies can encourage effective and responsive 
practice, but they present a range of issues that need to be carefully managed. 

The New Zealand Police is a major player in the youth justice field and has been for 
many years. I do not see this role changing; nor should it. The challenge, however, is to 
migrate government policy - which is designed to affect a number of agencies into 
consistent and effective policing, whilst maintaining operational independence. In all 
aspects of policing and crime prevention, police recognise that we cannot go it alone. 
We require support and commitment from other agencies and the community to be 
truly effective. 

In considering this topic, it is useful to step back for a moment and look at how 
government approaches the development of policy. Policy, including that mirrored in 
legislation, is not developed in a vacuum. Quality policy advice provides government 
with an indication of the problem, and the merits and costs of possible solutions, in 
consideration of related policies and overall government directions. Government 
decisions may result in legislation, policies or identification of strategic result areas that 
are required to be the focus of government agencies' work plans. 

In developing policy, government risks the perception that the 'good intentions' 
encompassed by the policy are not carried forward into practice. There are a number of 
reasons why this may be the case: 

• the policy may not be supported by the agencies responsible for its 
administration; 

• it may be unclear about where the responsibility for implementing the 
policy lies; 

• the resource implications may not have been fully considered; 
• communication about the policy may have been inaccurate or insufficient; 

and 
• the current social or political climate may hinder the application of the 

policy. 

The solution, or at least a considerable part of it, is to ensure that implementation issues 
are considered throughout the process of policy development, which is why the New 
Zealand police are active partners in the criminal justice sector development. 

It is useful to consider an example of policy, reflected in legislation, that is particularly 
relevant to police. The most obvious example is, of course, the Children, Young 
Persons and Their Families Act, which came into force in 1989. This Act presented a 
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significant shift in thinking for the police. Although police established a juvenile crime 
prevention section in 1956, and had focused on working with young people since that 
time, with a considerable degree of success, this new Act represented the biggest impact 
on the policing of youth experienced to date. 

The Act focused on dealing with youth offending by way of warnings, alternative 
action, family group conferences and, only as a last resort, through the courts. Indeed, 
one of the gui<:fing principles of the Act is the requirement that: 

unless the public interest requires otherwise, criminal proceedings should 
not be instituted against a child or young person if there is an alternative 
means of dealing with the matter. 

Most importantly for police, the Act requires them to work with others, namely the 
Children, Young Persons and Their Families Service, the Youth Court, community 
agencies, iwi, and most importantly, young people and their families. 

To briefly describe police practice in terms of how the provisions of the Act are 
implemented, the police adopt low-level responses to juvenile offending wherever 
possible. This means that, in most cases, young offenders are diverted from 
prosecution by means of an immediate warning. Where further action is thought 
necessary, the police refer the young person to the police youth aid section for follow 
up. 

The youth aid section may take a number of steps, including: 

• issuing a warning in the presence of the young person's parents; 
• requiring an apology to the victim; 
• imposing an additional sanction (such as community work); or 
• if the offending is serious, or when sanctions have been ineffective in the 

past, referring the young person to a family group conference. 

The police cannot refer a young person directly to court unless he or she has been 
arrested. Contrary to perceptions, a police officer can arrest a child or young person on 
a purely indictable offence where the arrest is required in the public interest. In 
addition, arrests can be effected for other offences provided the officer is satisfied on 
reasonable grounds that it is necessary to: 

• ensure the appearance of the person before court; or 
• prevent the commission of further offences; or 
• prevent the loss or destruction of evidence or interference with any 

witness; 
• and that proceeding by way of summons would not achieve any of those 

three purposes. 

It can be seen that there are restrictions on the power of arrest but, where there are good 
reasons for taking that step, a police officer has the ability to do so and the perception 
that offending children and young persons are untouchable is inaccurate. 

Despite the positive impact that the implementation of the Act has had on addressing 
youth offending in New Zealand, it has been, and continues to be, the subject of some 
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degree of criticism from some police staff. Those (such as youth aid officers) who 
provide training in the Act and work with it on a daily basis are supportive of it and 
think it is sound. Those who do not have a good understanding of the Act, who do not 
agree with its philosophies, who do not always appreciate how it can work, tend to be 
the critics. This highlights the need for a greater understanding by operational 
personnel of the underlying intent and mechanism of the Act's policies. 

As part of the scrutiny of the Act, research undertaken in 1990 (Maxwell and Morris, 
1993) identified the following five areas of practice where concerns needed to be 
addressed: 

• there was a tendency for professionals to 'take over' and to distort or 
undermine the process of the family group conference; 

• families were vulnerable through the lack of information on process and 
possibilities; 

• there was inadequate protection of the rights of young people at all stages; 
• there was a failure to ensure victims were invited, given adequate notice 

of meetings and informed about what might happen; 
• a lack of resources and support for families and young people could 

undermine the family group conference process. 

These issues present a challenge - not only for the police but for the other agencies and 
individuals concerned. It is often tempting to respond to issues such as these by way of 
a 'quick fix' such as legislative amendment, and there are times where this is 
appropriate. However, making change to policies may also be helpful, though, often, 
the problem is not with any fundamental deficiency in a particular policy or flaws in the 
Act's underlying principles. Rather, problems with practice often relate to the way the 
policy is being interpreted at an individual or group level. Where there is a problem 
with police practice, the challenge is to try to increase awareness and support for the 
policy and bring performance levels back to the standard intended when the Act and its 
related policies were first implemented. 

However, once we start to look at the way in which groups or individuals fulfil their 
roles, we come up against issues such as organisational culture, values and norms -
some of which may also need to change. The difficulties are more apparent when 
several agencies, each with its own distinct organisational culture, are required to work 
very closely together. 

The police practice of integrating the youth aid service into policing delivery is an 
important facet of policing. However, in some eyes, it carries the risk of being 
considered a specialist area, not quite in the same league as 'real policing'. This 
perception can be, and is, well managed in a number of districts, with distinct benefits 
in terms of responding appropriately to offending by young people. 

There are also potential tensions between those involved in the development of 
operational policies. For example, how are the principles of the Act reflected in 
instructions that need to be carried out by busy staff, in the middle of the night with 
varying access to support from other agencies? There may be tensions over resources 
and priorities between the agencies involved - either at government agency level or at 
the front line. This is always a risk with legislation that requires active co-operation 
between agencies. Too often, the problem is blamed on someone else - another agency, 
the legislation, the policies themselves. 
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From what I have just said, it is evident that the police are faced with challenges in 
dealing with young people, the least of which is the legislation. These are significant 
challenges to meet. But we have two choices : to be part of the problem or to be part of 
the solution. My view is that we cannot be other than part of the solution. 

We know that the police are considered an important part of providing education to 
young people - parents have a high expectation of the role of police in providing certain 
education to their children. There is a common perception that the police will help 
provide 'moral guidance' where parents and teachers fail, and that respect for the police 
will hopefully result in less crime. 

This may be an unrealistic expectation, particularly as young people have varying 
views of the police. Only a small percentage of young people are satisfied with their 
contact with the police, and a similarly small group view the police with full trust and 
confidence (MRL, 1993). These perceptions of the police need to be considered when 
contributing to the development of government policies, when considering 
organisational policies and in day to day police practice. 

We are involved in a changing world. One of the best ways to ensure police 
effectiveness is to consider ourselves as partners with other agencies in reaching 
solutions to common problems. Solutions may be reflected in government policy and 
legislation, in organisational policies, or in the way in which we put such policies into 
practice. 

An example of the way in which government is approaching a common problem is the 
strengthening families programme. You will no doubt hear further references to that 
programme over the next few days. Police are an important partner in the programme, 
together with the health, education and social welfare sectors. This places us firmly in 
the picture as part of the solution to complex social problems. By maintaining a long 
term focus, we are in a better position to help develop and implement policies that 
work. 

Part of the solution also involves police delivery of youth at risk of offending 
programmes. These programmes are consistent with government policy, but use police 
knowledge and skills in putting them on a practical footing. Each programme 
addresses specific needs in specific communities taking into account ethnic and socio
economic considerations as well as other contributors to youth offending. The 
programmes are still in their first year of operation but the ongoing monitoring and six 
month progress reports indicate that the programmes are showing positive signs of 
making a difference. When the three year project is over, it is likely that this type of 
pro-active intervention will become an integrated part of police policy in relation to 
young people. 

In conjunction with our developments in Youth Aid, we have also instituted youth 
education services. One can see the success of various programmes that are delivered 
in schools by police education officers in partnership with teachers. 

Police alone will never be able to solve the underlying problems and causes of crime. 
Our motto is 'Safer communities together', and it is a real reflection of police 
perceptions that we must be part of a broad approach to social problems, including 
crime. 
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To be effective in today's world, our policies must reflect international standards, must 
be consistent with government's priorities and directions and must be able to be turned 
into practice in a way that enhances the ability of police staff to fulfil their role. 
Practices and policies must c.hange with circumstances and the police are keen to be at 
the forefront of change. 

Most of you will be aware of the government's recent announcements about 
forthcoming changes to police. These changes are all about streamlining management 
and administration structures in the police and transferring more of our effort and 
resources to front line policing. They are designed to facilitate our operational 
strategies of firm and targeted enforcement, more crime prevention and working 
collectively with others to reduce crime and the fear of crime. As well as enhancing our 
front line capability, the changes will allow a more strategic approach to the way in 
which we implement government policy and develop our own internal policies and 
practices. The fact that government has already agreed that some of the extra resources 
resulting from the review of the police will be directed toward youth initiatives 
demonstrates both government and police's commitment to this vital area. 
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Policing Young People 

Ike Ellis and Darren Steadman 

The 1990s has been a time of great change both for juvenile justice and the New South 
Wales Police Service. Over this time, there has been an increasing interest and concern 
about police and youth relations. The Police Service's Youth Policy Statement 1995 
- 2000 reflects this interest and the ongoing juvenile justice reform in New South 
Wales. Reform was lead by the Juvenile Justice Advisory Council, which in response to 
a request from the then New South Wales government, in 1992, released its Green 
Paper. This culminated in the release of the New South Wales government White Paper 
in 1994. Both papers contained significant recommendations and set directions for 
reform. Add to this the Royal Commission into the New South Wales Police Service, 
1994 and the subsequent reform of that service and the significance of the period is soon 
realised. 

These changes present a great challenge to the police. They also present an opportunity 
to capitalise on government and community support for change. Still the biggest 
challenge though is transforming some of the sentiments which underlie reform into 
operational practice and reality. This paper will examine some of these challenges. 

The Police and Young People 

What is it that the police actually do? The New South Wales Police Service Act 1990 
outlines the role of police as: 

• protecting life; 
• preventing crime; 
• enforcing the law; 
• maintaining peace and good order; 
• protecting property. 

How, then, does this role effect the relationship of the police with young people? This 
changes from situation to situation. Historically, interacting with young people has 
been an integral part of police work. Police interaction with young people now as much 
as ever occurs on streets and in shopping malls. Such interaction is instigated in 
response to requests from the public, saturation coverage of incidents by the media and 
by police patrols. 

Several reports have highlighted ongoing tensions between the police and young 
people over recent years. White (1997, pp 2-4) outlines the difficulties that many young 
people and the police feel about their relationship. For young people, these include: 

• perceptions of unnecessary police intervention; 
• regular experience of verbal intimidation, heavy handed responses and 

threats of violence; 
• experience of actual violence by some groups of young people; 
• experience of direct and indirect racism; 
• perceptions of under policing in cases of youth victimisation. 
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Issues for the police include: 

• perceived lack of respect from young people for the law and officials; 
• experience of constant hassles from young people on the street; 
• experience of a lack of co-operation by young people; 
• concern with the attitude and demeanor of young people; 
• experience of verbal and physical violence directed at the police by young 

people. 

Current policing services for young people 

The service's youth policy statement supports a range of programmes and services for 
young people. These are administered by police community youth clubs and Local 
Area Commands and were developed, in part, due to the service's increasing 
recognition that traditional law enforcement techniques were often ineffective and that 
more lateral problem solving approaches were needed (James, 1994). 

Youth liaison officers 

Youth liaison officers (YLOs) were first introduced in New South Wales in 1988 as an 
alternative to the previous government's Police in Schools Program (James, 1994, p202). 
Known as general duties youth officers (GDYO) the programme was expanded to 120 
patrols by 1991. Officers attended a four day workshop which covered: 

• the causes, myths and realities of youth crime; 
• youth development; 
• the use of public space by young people; 
• child abuse. 

The charter of the GDYO programme was as follows (James, 1994, p214): 

• participating police act as protectors of and advocates for young people; 
• officers act to divert young people away from the criminal justice system 

wherever possible; 
• patrols adopt a multi-agency approach to youth crime prevention; 
• participation in the programme is dependent on the GDYOs working to a 

performance based work contract. 

The GDYO programme encouraged police to take a problem solving rather than a 
reactive approach to youth crime in their patrol. The following extract describes the 
initial essence of the GDYO programme: 

Police in the programme have used a variety of techniques to establish 
contact with young offenders. Often they have only to take an interest 
in the young person who has come to notice, or approach him/her in the 
street and engage in conversation, ensuring that the young person is OK, 
has somewhere to stay, or has transport home. Having established 
contact, the officer then attempts to be constructive and supportive in 

the way that they relate to the young person (McDonald, 1991, p118). 
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In its initial years, the programme was very successful resulting in the role of YLO 
being strongly supported by the governement, youth sector representatives and the 
service's Youth Policy Statement. Indeed, the success of the programme created an 
expectation in the community that it would be strongly supported and continued. 

However, in the early 1990s, the programme began to flounder. It was driven by 
individuals rather than by the service. This, together with the absence of an accredited 
training course, created a poor environment for success. This trend was illustrated in 
the 1996 YLO forum survey where officers indicated they needed more time and 
training allocated to perform their role effectively. 

What is the role of a youth liaison officer? 

The role of a YLO has developed since 1988 with the expansion of the charter of the 
GDYO. In addition to the role outlined in these, the forum further identified the role of 
YLOsas: 

• supporting the service's youth policy statement; 
• promoting programmes which divert young people from entering the 

juvenile justice system; 
• developing, implementing and evaluating youth specific programmes 

such as school based 'crime prevention programmes'; 
• coaching other police in interacting effectively with young people and 

delivering services appropriately; 
• representing the service at community forums and meetings to help solve 

problems locally, enhance dialogue and break down barriers; 
• promoting networking, inter agency co-operation and youth consultation. 

While most YLOs have volunteered, or have been identified for the position because 
they have an interest in youth issues, no selection criteria have been put in place. YLOs 
form part of the current government's election undertakings and the following selection 
criteria were included in this undertaking. YLOs should have: 

• an understanding of and interest in working with youth; 
• an ability to demonstrate effective and sensitive contact with people from 

diverse cultural backgrounds; 
• an ability to promote co-operation between individuals, groups and 

organisations providing services to young people and their families; 
• an ability to implement, present and co-ordinate prevention programmes. 

Apart from performing the role already identified, these officers are usually responsible 
for implementing and/ or maintaining programmes. These programmes are detailed on 
the next page. 

Crime prevention workshops: these focus on improving the relationship between 
police and young people. 

Road Whys: this is a comprehensive road safety package delivered by police in 
schools. 

Adopt-a-cop: this aims to build positive relationships between local police, teachers 
and young people. 
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Not bought you're caught: this is a shop stealing prevention package. 

Protective behaviours: this aims at making young people more aware of their rights 
in relation to personal safety. 

Community drug education: this involves drug information presentations by police to 
schools and service clubs. 

Other presentations/programmes: these are provided as requested. 

These programmes were being conducted on an ad hoc basis throughout the state. The 
1996 YLO Forum Survey Results (NSW Police Service, 1996) indicated that the Road 
Whys programme was the only programme being delivered by more than 50% of 
patrols (this does not indicate the number of presentations made in each patrol). The 
programmes relied on the enthusiasm of the YLO and the patrol commander. This was 
coupled with the inability of the patrol to allow the officer time in the role - 79% of 
officers surveyed indicated they needed more time in the role and 61 % spent less than 
one shift per week performing YLO duties. 

Police and Community Youth Clubs 

The 55 Police and community Youth Clubs across New South Wales provide a range of 
services, facilities and opportunities to reduce youth related crime and anti-social 
behaviour by young people in the community generally and enhance community safety 
(PCYC Annual Report, 1996, pS). Police and Community Youth Clubs NSW Limited is 
a public company and registered charity. The Service recognises the value of the PCYC 
movement by allocating two police officers to each PCYC. The PCYCs come under the 
command of the Police Youth Clubs and Community Support Group (PYC&CSG) and 
have no line command to the local commander. 

Programmes provided by PCYC staff, utilising branch facilities, are diverse and subject 
to local issues, needs and staffing levels. There is a strong emphasis on providing 
educational and diversionary services to young people, primarily between the ages 10-
16 years with particular emphasis on young people most at risk. Such services are 
implemented after consultation with patrol commanders, zone commanders and local 
communities. 

Diversionary programmes provided by PCYC branches, such as sporting and 
recreational activities, are numerous and varied. They are based on local needs 
identified through a consultative approach with community groups, government and 
non government agencies and patrol staff. Programmes range from simple sporting 
activities, such as boxing and gymnastics, to discos and wilderness camps run in 
conjunction with the Department of Juvenile Justice. PCYCs are also involved in a joint 
venture, initiated by the Premier, with the Department of Sport and Recreation, to 
identify major youth problem areas to develop and implement programmes. These 
programmes will be designed to provide greater opportunities for high risk youth. 
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Recent Changes - Juvenile Justice Legislative Reform and the Restructure of the 
Police Service 

As mentioned previously, the 1990s has been a period of great change. Two of the most 
significant changes include the introduction of the Young Offenders Act and the 
restructuring of the police service after the Royal Commission into the New South 
Wales Police Service. 

The Young Offenders Act 

A great deal of juvenile justice reform has revolved around recommendations for a 
'new system' of juvenile justice aimed principally at diverting young people away from 
the formal 'justice system'. The Young Offenders Act passed through Parliament in 
June 1997. The service believes the legislation provides police with a comprehensive 
framework for dealing with young offenders. In recognising the present system of 
police cautions is undervalued, the legislation gives police the clear parameters and 
guidelines needed to ensure that the potential for effective intervention with young 
people is realised. The Act also gives police clear direction and support in terms of 
where they want to be. The Act gives a legislative base to police warnings and cautions, 
and allows for the introduction of youth justice conferences. Before the Act's 
implementation, warnings and cautions were an exercise of police discretion provided 
for in Police Commissioner's Instructions (75.02 and 75.04). 

The legislation impacts on the service in a similar way to the Children, Young Persons 
and Their Families Act in New Zealand and will require specialist YLOs at each local 
area command. YLOs are required to: 

• be a source of advice and information regarding juvenile justice issues; 
• determine the appropriateness of police action; 
• determine whether a juvenile offender is referred to conference or court; 
• be an authorised officer to administer enhanced police cautions; 
• attend conferences; 
• be a contact point for conference convenors; 
• be a contact point for other juvenile justice stakeholders (Aboriginal Legal 

Services such as Legal Aid and the local youth sector); 
• maintain the integrity of the process; 
• maintain quality assurance to ensure Local Area Commands are meeting 

the legislation's philosophy and guiding principals. 

Where we are going? Policing services for young people 

A number of recent initiatives have set a direction for the service in terms of 'where it 
wants to be'. The service's Youth Policy statement 1995 - 2000 outlines how the service 
intends to deal with current juvenile justice issues. The policy outlines the service's 
intentions to: 

• treat children and young people fairly; 
• reduce youth crime; 
• use courts as a last resort; 
• support and involve victims; 
• foster positive social change. 
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The Youth Policy statement goes on to describe the key policy directions of the police 
service. They are: 

• crime prevention; 
• youth liaison; 
• education; 
• discretion and diversion; 
• interagency co-operation; 
• communication. 

YLOs from around the state now attend an annual Youth Liaison Officers Forum. The 
last three forums have brought together hundreds of youth officers, representatives of 
other government agencies and the youth sector to: 

• gain information on current juvenile justice issues; 
• meet and network with other youth orientated police; 
• meet and network with key youth sector representatives and policy 

professionals; 
• provide input into Police Academy courses; 
• shape the future of policing services for young people, focusing on the 

role of youth officers. 

Past forums have focused on contemporary issues including the introduction of the 
Young Offenders Act and youth justice conferencing, public space issues and 'what 
works' programmes. Seventy-seven percent of participants indicated that their 
understanding of juvenile justice issues had improved after attending the forum. 

In September 1997, the Commissioner's Executive Team approved the appointment of 
full-time YLO positions at each to the service's eighty local area commands. The Youth 
Issues Working Party then began a process of selecting officers for these positions on 
merit and with the involvement of the community. The officers selected commenced a 
training course to further enhance their initial enthusiasm with more skills for the role. 
These decisions enhanced the position and sent a significant signal of cultural change to 
the whole service. Some people, and members of the youth sector in particular, will 
know that youth officers have been considered not as 'real police' or crime fighters, but 
as plastic officers (Cunneen and White, 1995, p201). Other more colourful descriptions 
include 'care bears, kiddy cops and hobby bobbies'. While there is a realisation that 
these terms will not disappear overnight, the service has started this process. 

What are YLOS doing now? 

The following two case studies were recently published in the Police Service Weekly 
(October 1998, Vol 10:41), and provide a snapshot of the pro-active policing that YLOS 
are now undertaking. 

Truancy Break/ ast Club 

Senior Constable Justine Housego, Newtown YLO has breakfast with 25 school children 
every morning from Monday to Friday at the Newtown PCYC. She came up with the 
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idea of a Before School Breakfast Activity Club to occupy children who might commit 
crime or become the victim of crime due to lack of supervision. She says: 

Some parents send their kids to school early because they work an early 
shift, and no one wants to shiver outside in the playground for two hours 
before school. There are also high truancy levels in low socioeconomic 
areas. The aim of the club is to identify kids in these areas who are at 
risk of anti-social or criminal behaviour, put them in a safe environment 
and arrange transport to get them to school. Since the breakfast club 
began in June, I've had positive feedback from the kids, parents and the 
schools alike. It's helped to break down barriers between the police and 
kids, and has even improved the rate of truants attending school. 

Members of the breakfast club eat a breakfast of Weet-Bix, toast and orange juice, 
followed by a rowdy game of indoor soccer. 

I'm hoping to get a bigger bus so more kids can ;ozn. I don't want any of 
them to miss out. 

Looking after kids on suspension 

Nowra, on the New South Wales south coast, has three public schools with almost 3000 
students. Every school week, between 10 and 20 students are suspended from the three 
schools as a form of discipline. Senior Constable Paul Nancekivell, Nowra YLO, said 
local police were concerned about the situation because many of these students were 
left at home alone when their parents go to work. 

Many of the kids end up wandering the streets with nothing to do, which 
is a recipe for getting into trouble. What we wanted to do was provide 
the schools with an alternative for suspension at home, in an attempt to 
have these kids supervised and off the streets. 

The alternative is attending the Nowra PCYC. Senior Constable Nancekivell rallied 
support from the council, PCYC, schools, police, the Youth Health Services, Youth 
Centre and juvenile justice practitioners. Together they organised a grant of $24,000 
and now have a part time teacher to help work out activities. 

Local principals, teachers and parents have totally supported this programme. 
Although not totally keen on the idea, suspended students do not think it is too bad 
either. As one boy said: 

It's not as boring as walking around empty streets or shopping centres, 
although its not exactly time off school. 

Senior Constable Nancekivell continues: 

This school for suspended students provides the kids with somewhere to 
go, gives them something to do, keeps them off the streets and keeps 
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them safe. The benefits are significant and start with developing very 
positive relationships between these at risk kids and local police. There 
has also been a definite reduction in daytime crime stats, which is what 
crime prevention is all about. 

Conclusion: "Where the police want to be' 

By their very nature, police and youth relations will never be perfect. There will always 
be conflicting interests, competing demands for limited resources, rapid responses 
which did not have the benefit of hindsight and, at times, strained relationships. 
However, the service wants to be in a position where, come the year 2000, it can say that 
it has taken positive steps to effectively implement its youth policy statement. If this is 
the case, the people of New South Wales will see a police service which: 

• treats young people fairly; 
• denounces the use of violence and racism; 
• uses diversionary strategies to keep young people out of the formal justice 

system; 
• encourages problem solving; 
• devotes resources to youth issues. 

This is where the Youth Issues Working Party wants the service to be. It is also the 
yardstick by which the service will be measured. 
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Workshop - Schools 

Schools and prevention: Whose job is it anyway? 

Stuart Middleton 

It is clearly the job of schools to prevent crime. If one listens to the popular response to 
pretty well any social problem or reprehensible behaviour that comes along - school's 
can do anything! The answer to any pressing social problem is a call for a programme 
of A, B or C in schools. 

I am being a little tongue in cheek here, but it is probably true that the community at 
large has an almost unlimited degree of expectation of schools. And, at various times, 
we as educators have encouraged this belief. Give us the resources and we'll do the job! 
But sadly this expectation is increasingly matched by a degree of resignation to the fact 
that schools are limited in what they do. 

With regard to the prevention of crime, schools can do plenty. Schools can teach 
students to read and write and to do mathematics. Basic skills of literacy and numeracy 
are what schools are good at. This is the core business. If they were to get on with that 
and were supported to do it, it would have an impact on the numbers of young persons 
engaged in criminal activity. The link between a lack of basic skills and involvement in 
crime is well recognised. Prisoners and others going through the criminal justice 
system, for instance, have very low levels of basic skills in literacy and numeracy. 

If we know this, why do we not concentrate on it? Good question. No school would 
assert that they do not believe basic skills are important. But often the pressures in the 
schools where the needs are greatest are such that the resource base is diluted through 
attempting to be all things to all people. Schools then become sites where well-meaning 
persons attempt to solve health issues, housing issues, social welfare issues, and so on. 
They have good motives, but schools are simply not good at doing anything about 
these. 

In schools where the needs are less, those with a lack of basic skills increasingly simply 
drop off the bottom and drop out of the schools as decisions are made about the best 
use of resources. This has been exacerbated somewhat by the environment that pits 
schools against each other rather than against the real educational enemy - ignorance 
and a lack of skills. Students who are the most difficult tend to congregate in particular 
schools because other schools will have nothing to do with them. 

In fairness to schools, it must be said that in some ways the reforms in education over 
the past decade have tended to bring out and reward the worst values in our society 
rather than build on the best traditions of our school system and of the community. The 
gains of the reforms have certainly had a cost. 

Schools can teach, emphasise and reinforce values. Young people do not simply avoid 
crime because of a fear that they will be caught. They are also responsive to a series of 
triggers that bring a sense of right and wrong to bear on any situation. Schools are 
important in building on the values that a home and other community organisations 
such as churches inculcate and validate them as being worthy for an entire community. 
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This begs the question a little about whether or not the community agrees on what 
those values are. If it does, then where are they stated clearly and unequivocally? If it 
does not, then why not? We are not talking about very difficult values here, and even 
in a pluralistic community there surely can be agreement about basic values. We need 

_ to ask a number of important questions: 

• Is there confusion in the community about what values are important? 
• Do relationship/ divorce/ separation statistics paint a picture of a set of 

stable family values? 
• Is the role of the state currently one which emphasises a concern for others 

and a mutual obligation to be concerned for those in worse situations? 
• Is the behaviour of big business seen to promote values that put the 

greater good ahead of personal or corporate gain? 
• Is there congruence between modern economic theories and the 

traditional values of the churches? 
• What value is placed on honesty, integrity, respect, and loyalty in sport, in 

the corporate world, and in the community in general? 
• Where is the sense of service and community service that once 

characterised our community? 

It is difficult for schools to promote values that contribute to the overall stability and 
health of a community, and perhaps also to a reduction in crime, when there is a feeling 
that many who talk values do not walk them. 

Schools can develop in young people a positive self image and position them to make a 
positive contribution to the community. Schools can give to young people a sense of 
self-esteem and of pride in so many different ways - they can provide them with the 
kind of personal skills and attributes that see them hold their heads high and take 
pleasure in contributing to the wider community. 

But for many of our students, and I suspect most of the young people that this 
conference is concerned about, self-esteem does not survive the endless succession of 
educational failure faced year after year by so many of our students. I refer to our 
system of assessment that has for 60 years insisted that such a large proportion of 
school leavers must leave school without qualifications. And it is not a good 
school/bad school argument. We have simply built high levels of failure into the 
system. 

What has been the impact on social attitudes on this aspect of our education system? 
We h~ar constant talk about the lack of qualifications of criminals and yet we know 
with certainty that they have skills and could do things which contribute positively to 
the community. Many, in fact, are enabled to do so through programmes in prison. 
The recent attempts to reform the qualifications system in New Zealand and to produce 
an environment in which achievement is rewarded and skills are recognised has been 
thwarted by groups which insist that the achievement of one group of students should 
be based on the failure of another group. 

Is there a link between anti-social attitudes and the strange approach we have taken and 
continue to take towards qualifications in this country? I firmly believe that were the 
system of qualifications in our schools to be changed so as to allow for the proper 
recognition of skill and knowledge many of our school leavers who leave school intent 
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on taking it out on society would contribute positively. And schools play the central 
role in this. 

In summary, the best chance schools have of contributing to the prevention of crime is 
for them to do what best they can do: teach basic skills, affirm positive values, build 
students' self-esteem, and reward knowledge and skills. This would best be done in a 
community that both wanted it to happen and was prepared to resource it. Schools can 
do a lot. But not on their own. And certainly not in opposition to the behaviour and 
values of the wider community. A school system reflects the society in which it is 
located- if we do not like what we see we should first look to ourselves. 
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Violence in Australian schools - Is it a problem? 

Narelle Wickham 

This paper explores the incidence and nature of violence in Australian schools and 
some of the issues associated with school violence, including the effects on young 
people's health. There are over three million young people at school in Australia in 
approximately ten thousand schools (Ministerial Council on Education, Employment, 
Training and Youth Affairs, 1996). Most of these young people spend about six hours, 
five days a week at these institutions which, according to Dusek (1991, pp356-357), have 
been constructed to enrich the individual's personal life, psychological well being, and 
emotional development, as well as providing the skills, training and knowledge which 
allow the individual to become an economically independent and productive member 
of society. 

The House of Representatives' Standing Committee on Employment Education and 
Training Report on Violence in Australian Schools (1994) states that: 

Both violent acts and bullying are ... the two elements of school violence. 
Teasing, harassment and bullying have been traditionally regarded as 
usual behaviour and sayings such as 'boys will be boys', while now 
outdated, have been accepted in the past. If young people are spending 
a large part of their lives at school, it is reasonable to expect schools to 
provide safe and effective learning environments, free of violence and 
harassment. 

Parents, teachers and the community are now seeing behaviour such as bullying and 
harassment as detrimental to young people's well being and there is a move to rid 
schools of this behaviour. 

What is bullying and harassment? 

Bullying can take many forms. Rigby (1996) offers the following definition and reports 
on the frequency with which it occurs: 

Repeated oppression, psychological or physical, of a less powerful person 
by a more powerful person or groups of persons ... For both boys and 
girls verbal bullying was the most commonly experienced form of bullying 
with at least one child in ten saying that it happened 'often'. Physical 
bullying was experienced least ... and indirect bullying in the form of being 
excluded was more common an experience than physical abuse, especially 
so among girls (1996, plS/34). 

The House of Representatives' Standing Committee on Employment Education and 
Training Report on Violence in Australian Schools (1994) found that: 

One of the biggest unrecognised aspects of violence in schools was 
gender harassment and as a component of violence it was very 
widespread in schools (1994, p13). 
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Racist violence was also identified this and it included behaviour such as name calling, 
teasing, verbal abuse, labelling, exclusion from activities and classes and limited 
physical violence. Schools mirror society and racist violence in schools is a reflection of 
community attitudes. The New South Wales Teachers' Federation recently launched an 
anti-racism education kit, which the Farmers' Federation has called on the Government 
to withdraw (Carlton, 1997). The Commonwealth Government announced an anti
racism education campaign in August 1996, but as yet the campaign has not 
commenced. 

Effects of violence on young people's health 

Anecdotal evidence identifies a link between young people's health, school 
performance, self esteem and school violence. It is generally agreed that young people 
who are being harassed and/ or bullied are not achieving at their optimum level. More 
serious are the potential effects on a young person's health, both physically and 
psychologically. 

Rigby (1996) writes that the respondents to a general health questionnaire reported on 
their recent health grouped in a number of areas: general, somatic complaints, anxiety, 
social dysfunction, depression and suicide. The disturbing result was that: 

For both boys and girls for every item a large proportion of those 
categorised as victims of school bullying reported that their health was 
worse than usual (1996, p55). 

The effects on girls especially of this behaviour can be far reaching and can have serious 
consequences. Their academic achievement, social interactions and their health can all 
be affected. According to the House of Representatives' Standing Committee (1994), 
this harassment caused many girls to be passive and docile, restricted their access to 
space, equipment and the attention of the teachers, and undermined their feelings of 
safety, self confidence and self worth. My own observations of a young girl in a 
composite class (that is one with a spread of up to two traditional school years) was that 
she was harassed by the older and bigger boys who were up to eighteen months older 
and exerted power and oppression, often against the younger and smaller girls. The 
effects of this harassment, in this case, resulted in the child being fearful of attending 
school and citing ill health to avoid going to school. This resulted eventually in the 
child being withdrawn from that school and transferring to a girls' only school. 

Rigby (1996) also asserts that there is a link between suicide and peer victimisation at 
school and that the effects may be long lasting. 

Where to from here? 

In Australia, health promotion programmes are being adopted in many schools. The 
programmes aim to enhance the health and wellbeing of students and staff. Issues 
relating to health and wellbeing are woven throughout the curriculum and there is a 
commitment by the whole school community to work together to provide safe and 
secure learning environments (National Health and Medical Research Council, 1996). 
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One of the recommendations of the House of Representatives' Standing Committee 
(1994) was that States and Territories were invited to work with the Commonwealth 
towards the development of a shared national approach to addressing violence, 
including racist violence, in Australian schools. As part of this, the Commonwealth 
provided funds for state-based forums to identify and promote effective practice in the 
area of school violence. 

The forums, held during 1996, were attended by representatives of government and 
non-government school systems, teachers, students, universities, affiliates of the 
Australian Council of State School Organisations, the Australian Parents Council, the 
Australian Education Union and the Independent Education Union of Australia. The 
forums identified a range of issues including the need for a whole school approach, 
structured plans of behaviour management and student support, clear rules and 
consequences, the need for parents to be involved, the impact of gender and the 
influence of external factors such as electronic media. 

Conclusion 

The school years are a time of rapid growth and change for young people and the 
effects of violence at school are a problem for the young people who experience it. The 
House of Representatives' Standing Committee (1994, pl7) concluded that: 

School Violence deprives all who fall victim to it their right to an 
education. Children who were seriously victimised suffered greatly, often 
not only physically, but also psychologically, through a generalised fear of 
others, low self esteem and depression. The damage persisted in some 
cases into adult years. Victims felt both physically and emotionally 
threatened. Violence resulted in low self esteem, truancy, illness, stress, 
tiredness, disruptive behaviour, lack of concentration, and an inability to 
form relationships. It also reduced a student's ability to achieve 
academically and socially. 

The good news is that those involved in education in Australia, including young people 
and their parents, are not prepared to accept violent behaviour in the school-setting as 
the norm. The belief that 'sticks and stones may break my bones but names will never 
hurt me' is now known not to be true. Schools have the charter to provide safe learning 
environments, free of harassment and bullying, and many are putting practices and 
policies in place to achieve this. 
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Workshop - Social Welfare Services 

New millennium, new residences, new opportunities 

Chris Polaschek 

I have been asked to speak today on the programmes provided by the Children, Young 
Persons and Their Families Service. This topic is diffuse and it is difficult to do any real 
justice to it in a general way. So I have chosen to speak to you on the biggest 
programme initiative currently involving the Children, Young Persons and Their 
Families Service and the Department of Social Welfare. It is nation-wide, spans five 
years, is significant in cost, and is an extraordinary opportunity for our service, those 
who use our services, and those who have an interest in youth justice matters. It is the 
Residential Services Strategy. 

It is an exciting and unique time to be involved with residential care in New Zealand. 
As we approach the year 2000, the residential services are to rebuild themselves to meet 
the challenge of the new millennium. In the history of our country, there has not been a 
time when such a comprehensive residential restructuring and building programme has 
been undertaken. We will have purpose-built facilities which will support our work in 
a way we have not previously experienced. There is also an opportunity to look at how 
we deliver programmes and to determine what will be the best way to meet the needs 
of our various groups of service users. 

Current residential services 

There are currently 100 beds in total available nationally in residences managed by the 
Children, Young Persons and Their Families Service. While residences tend to focus on 
their own catchment area, they offer a national service in that they can take clients from 
anywhere in the country as required. 

Client groups 

Residences offer services to three distinct client groups. 

Care and Protection 

Twenty four placements are presently available for care and protection clients. These 
children and young persons need 24 hour a day supervision to prevent them from 
behaving in a manner that is dangerous to themselves or others. 

Youth justice 

Seventy placements are available for youth justice clients. These clients are between the 
age of 14 and 16 years who have come into custody because of their offending and 
because they cannot be safely maintained in the community due to the frequency 
and/ or the nature of their offending. 

Criminal justice 

Six Beds are available for the National Secure Care Programme. These young persons 
have been given prison sentences. However, due to the special circumstances of their 
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case, they are contained in residences for all or part of their sentence by agreement 
between the Departments of Corrections and Social Welfare. 

Distribution of current residential services by area 

There are currently five residences: 

• In Auckland, there is the Northern Residential Centre which has 25 youth 
justice beds and 10 care and protection beds. 

• Dey St Secure Unit in Hamilton is a 5 bed Youth Justice Secure Unit. 
• In Wellington, there is a 20 bed youth justice facility at Epuni. 
• In Christchurch, on the Kingslea campus, there is a 20 bed youth justice 

unit, a 6 bed care and protection programme and a 6 bed national secure 
care programme. 

• The Puketai unit in Dunedin is an 8 bed care and protection unit. 

Nature of programmes 

Residences are controlled milieus. Every part of the day is structured and supervised. 
Residential social workers set and monitor standards and guide young persons in 
learning the skills they need to better manage themselves in the community. As part of 
the daily programme, the residential social worker provides purposeful educational 
and recreational activities. The focus in all our residences is education and each 
residence has either a school or an education programme on campus. Where children 
or young persons require specialist services such as psychological or psychiatric help, 
special educational assistance, or family support, this is provided. 

All young persons who come into residence are required to have an individual care 
plan. This plan is the outcome of a negotiation between the field social worker and the 
residential social worker. It is based on directions which come from the family group 
conference. Young people are asked to have input into the plan and the reviews of the 
plan. The focus for youth justice clients is on what needs to happen to prevent them 
from getting into further trouble. 

Issues which led to the Residential Services Strategy (RSS) 

A number of major issues challenged the viability of our existing residential services 
and contributed to the announcement of the Social Welfare Residential Services 
Strategy (RSS). Essentially, these were: 

• The current facilities are inadequate for the purposes for which they are 
now used. 

• They were designed for a different client group. For example, Kingslea in 
Christchurch was a girls' home and is now used as a mixed gender youth 
justice facility. 

• Many buildings are old and run down and the layouts of the residences 
make them difficult to manage security. 

There has been increased demand for services: 

• Length of stay in residences has tended to increase in recent years. 
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• There is an increase in the number of young persons serving custodial 
orders under the Children, Young Persons and Their Families Act. 

• Cases are more complex. 
• There has been a decrease in some other services that might have 

managed some of this work.1 

The residences have been attracting a significant amount of negative public attention. 
There were concerns over: 

• abscondings; 
• the types of offences for which young people were coming into residence; 
• the fluctuating availability of beds and the use of police cells to hold 

overflows. 

There are also some demographic changes: 

• there is a redistribution of the population to Auckland; 
• there are an increasing number of young person in the catchement cohort; 
• there are increases in the amount of serious, in particular violent, 

offending by young people aged 12 -16 years. 

The Residential Services Strategy (RSS) 

The Residential Services Strategy has four components. These are: 

• separate 'youth justice' and 'care and protection' facilities will be moved 
to distinct sites; 

• youth justice residences will be moved to sites zoned 'non residential' 
where possible; 

• a range of specialised programmes, in particular for young people who 
sexually abuse, and young persons with conduct disorder will be 
established; 

• a range of management styles for the new residences will be developed. 

Future capacity plan 

The RSS will increase bed capacity in residential care from the present 100 to 166 by the 
year 2002/3. These changes are outlined in Figure 2. 

1 A child psychiatrist visited one of our care and protection units and commented to staff that there was no need 
for a psychiatric unit in that city because the catchment group were all in that residence. All the young people in 
residence were being treated at the time with some form of psychotropic drugs. 
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Figure 2: Residential services by 2002/3 
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Total Beds = 166 
Youth Justice= 90 

Care and Protection = 38 
Special Therapeutic = 20 

Sexual Abusers = 12 
National Secure= 6 

In total, youth justice placements will increase from 70 to 90. The number of care and 
protection placements will increase from 24 to 70. This includes the 12 placements in 
the special unit for adolescent sexual abusers and 20 placements for the two special 
therapeutic programmes for conduct disordered young people. 
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Specific benefits of the specialisation of programmes 

So what does this all mean for the provision of programmes for young offenders? 

The Sexual Abusers Treatment Centre 

The Sexual Abusers Treatment Centre is the first of its type in New Zealand for 
adolescents. It forms the acute end of a continuum of interventions including 
supervised community placements and supported caregiver or 'in home' services. 
While the facility is owned by the Children, Young Persons and Their Families Service, 
and the young people are Children, Young Persons and Their Families Service young 
people, the programme is to be managed by Barnardos. A number of the young people 
who will be on this programme are the type of clients who might normally be housed in 
existing residential facilities that are neither designed nor adequate to meet their needs. 
This is a high risk group whose treatment is intended to prevent them from becoming 
adult sexual offenders. Sexual offending is one of the few types of offending behaviour 
which is more likely to increase rather than decrease as the perpetrator gets older. 

The special therapeutic residential programme 

Currently, the Youth Horizons Trust provides services for children and young persons 
with severe conduct disorders. Their programme design calls for three stages of 
placement options. The special therapeutic residential programme in Auckland will 
provide Youth Horizons with the first stage, that is a residential environment. They 
already have two community homes that offer a fully supervised therapeutic 
programme and form the second stage. The third stage of treatment is based in 
supported individualised placements in the community. 

These difficult children and young persons have a diagnosable disorder that requires a 
fully therapeutic milieu. Residential experience has shown that young people with this 
problem often progress through the care and protection residential system, into the 
youth justice system and/ or on into the adult custodial system if the problem does not 
get suitable treatment. The total package offered for conduct disordered young people 
is a preventative strategy targeted to effect intervention as the problem emerges and 
before the behaviour becomes too entrenched. 

'Care and protection' and .,youth justice' 

The provision of purpose built units for 'care and protection' and 'youth justice' clients 
will have a significant effect on the provision of quality programmes within those 
centres. The current layout of residences means that staff spend a large amount of time 
intensively supervising the client group and ensuring that young persons do not 
abscond. This time could be more productively spent on the provision of programmes 
and on counselling and coaching the young people in the residence. The enhanced 
security provisions in the new residences will liberate time for staff. This means time to 
concentrate on providing quality group programmes and time to specifically focus on 
the particular needs of individual young people. This is especially so for those in care 
and protection residences which are smaller in size and capacity and which lend 
themselves to intensive individualised intervention. The opportunity to become very 
focused in the intervention plan will prevent the escalation of some to youth justice 
residential care, and will break the cycle of residential placements. 
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Within the new youth justice residential centres, the client group will be split into two: 
those who are on remand from the courts and those who have been given a supervision 
with residence order. Experience has taught us that the needs of these groups are 
different. For those on a supervision with residence order, there is a given period, that 
is up to three months, in residence. This group tends to be more settled. The 
programming needs for them can be targeted towards specific requirements such as 
addressing their offending behaviour and looking to their habitation. 

The needs of young persons on remand are different. They all have information needs 
about what is happening for them, although this will vary depending on the 
circumstances of their case. Some will be on remand awaiting trial and, therefore, may 
not be found guilty of an offence. Where they have 'not denied' the offence or offences, 
they need to focus on how they can usefully contribute to their family group 
conference. They are also expected to work with their field social worker and their 
residential social worker on what they can do that will facilitate their return to the 
community and prevent them from getting into further trouble. For these clients, there 
is less orientation to treatment and more provision is made for occupational activities 
and assessment. 

The structure of the units is such that young people can be easily monitored at all times 
and staff resources can be targeted where there is a need. Staff will be able to work 'one 
on one' with clients with confidence that they are safe. Clients will be able to spend 
time with other clients without having to be grouped together all the time. Supervision 
will be less intrusive than is necessarily the case at the present time. 

Service quality 

Currently, work is being undertaken to investigate 'best practice' models for residential 
services. This will help to identify the most appropriate type of service provision, 
including staffing structure and roles. Down the track, the focus will move to 
programme content and enhancing the provision and delivery of purposeful 
programmes. The contribution that other service providers can make to the residential 
services will be considered as well as how best to incorporate their contributions into 
the total programme. I am talking about meeting cultural and spiritual needs, as well 
as offering 'life skills' education and specialist programmes such as anger management. 

The new residences will provide more opportunities for staff to do 'social work'. Th.is 
will attract additional quality personnel into the residential services, and will contribute 
to their retention within that environment. It is hoped that this will also encourage staff 
to develop 'specialisms' which will enhance the variety of programmes and services 
offered. 

Links to other programmes and strategies 

The Residential Services Strategy cannot be seen in isolation from the total package of 
programmes and projects that currently involve Children, Young Persons and Their 
Families Service. It comes under the umbrella of the government's 'Safer Communities 
strategy' and the Department of Social Welfare's 'Welfare to Well-being' vision. It 
contributes to the interagency initiative on 'Strengthening Families'. Within the 
Children, Young Persons and Their Families Service, the Residential Services Strategy 
will contribute to the Youth Services Model and The Lead Social Worker Model. You 
will hear more about these models later in this volume. 
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Conclusion 

In conclusion, I would like to say: every intervention, regardless of where it occurs in 
the intervention continuum, has the potential to be preventive, that is prevention of 
further intervention being required. Every intervention must be seen as an 
opportunity. The minimum intervention necessary in the circumstances is: 

• the intervention that is appropriate to the circumstances; that which 
maximises the opportunity available at the time to prevent further 
interventions being necessary. 

The residential services are a preventative intervention opportunity. Some people may 
feel that residential placements achieve nothing except that they remove children and 
young people out of the community for a period of time. However, those that work in 
residential care do not hold that view. They are social workers whose opportunity is to 
work with some of the most demanding young people in this country. It can be much 
more difficult to achieve successful intervention at a time when a young person comes 
into residence than at other points in the intervention continuum. This is because many 
already have an entrenched set of behaviours which are hard to change. However, the 
rewards for making a difference at this point in a young person's development are 
substantial. The Residential Services Strategy provides a new start for residential 
services into the new millennium. It creates new opportunities to make a difference for 
clients, for families, for residential staff, for Children, Young Persons and Their Families 
Service and, ultimately, for the community. 
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Family Services 

Madeline Hedges 

In this paper, I will be presenting a contextual definition of prevention, a brief outline of 
the relationship between families and young people who offend and the importance of 
family involvement in preventive interventions. This will be illustrated using practice 
examples from three distinctly different service delivery units within the Family and 
Youth Services Division of the South Australian Department of Human Services. These 
service units will be described in relation to the involvement they have with families 
and in relation to the family's role in the prevention of offending. 

Prevention 

The definition of prevention that I will use is taken from a study by Farrington (1996) 
draws prevention activities into four categories: 

Developmental prevention: intervention aimed at restricting the development of 
'criminal potential' in individuals, and focused upon the risk and protective factors 
associated with offending. 

Community prevention: interventions aimed at changing the social conditions and 
institutions (including families, peers and organisations) that influence offending in 
communities. 

Situational prevention: interventions aimed at reducing the opportunities for crime 
and focused on making it more difficult to commit crimes. 

Criminal justice prevention: strategies used to deter, incapacitate or rehabilitate people 
who have offended and generally provided by agencies within the criminal justice 
system. 

Most of the programmes for which I have responsibility within Family and Youth 
Services (FAYS) fall predominantly into the criminal justice prevention category. 

Families and off ending 

What we know from the research literature is that there are experiences that can 
contribute to a young person becoming involved in the juvenile justice system. For 
example: 

• sexual or physical abuse; 
• parental conflict; 
• loose or overly harsh parental supervision; 
• cruel, passive or neglectful parental attitude; 
• poor educational participation and achievement; 
• substance misuse; 
• social and economic disadvantage. 

We also know that young people develop best when given clear boundaries and good 
communication, and family involvement in finding solutions in supportive 
environments can help reduce offending. 
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In South Australia, we provide a broad range of programmes that intervene with young 
people and their families across the spectrum of issues identified above. Given time 
constraints, I will focus my comments today on three programmes which will illustrate 
our work with young people and their families. 

Before discussing each programme separately and in some detail, I would like to 
declare the six key principles underpinning the interventions used in our programmes. 
They are: 

Recognising the importance of the relationship between young people and their 
families: it is important to recognise the impact families can have on influencing either 
positively or negatively the offending behaviour of young people. 

Acknowledging the importance of partnerships: to the extent that it is possible, it is 
important to ensure families and young people are able to participate in and own the 
decision-making and planning of the intervention and thereby share the goals of that 
intervention. 

Promoting the need for enhanced relationships between young people and their 
families: family relationships should be promoted that enable the emotional needs and 
well-being of young people to be met whilst retaining appropriate limit setting and 
offering support. 

Taking into account the social context of young peoples lives: the social context in 
which young people and their families live and the effect of this on their well-being and 
ability to resolve their offending, needs to be recognised. The impact of wider social 
factors such as unemployment, conflict, violence and abuse also need to be considered. 

Recognising the distinctive needs of young people: we need to be open to the diversity 
of needs of young people including, age, socio-economic status, gender, race, culture, 
development stage and health status. 

Recognising the demands placed on young people and their families by the juvenile 
justice system: young people who enter the juvenile justice system face, sometimes for 
the first time, demands and expectations about their behaviour. Intervention needs to 
focus on assisting young people to take responsibility for and do something about, 
addressing their offending behaviour. Interventions must also recognise and manage 
the impact these demands have upon families. 

The programmes we offer through the Family and Youth Services Division use these 
principles as a filter to achieve measurable outcomes for young people and their 
families. 

Metropolitan Aboriginal Youth Team 

Description 

The Metropolitan Aboriginal Youth Team is a specialist unit providing services and 
programmes designed to reduce the number of Aboriginal young people in the juvenile 
justice system. It and the work it undertakes is an excellent example of the operational 
implementation of the principle of recognising the distinctive needs of young people. 
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Family Structure 

The Australian Aboriginal culture is not a single homogenous entity. Rather it is made 
up of a richly diverse range of cultures with different language, lore and cultural 
traditions. Any services wishing to be effective must take account of this, although, 
inevitably, it cannot reflect all of these differences. 

The concept of families within Aboriginal culture is considerably broader than the 
narrow nuclear family definition, and includes grandparents, aunts, uncles and cousins. 
Within the family unit there are many adults who can be considered as alternative 
parents. This means that for Aboriginal young people there are often many places they 
can consider as 'home' and legitimately spend lengthy periods of time living there. 

The nature of Aboriginal families has at least four implications for the process of 
working with families: 

• If families are to be successfully encouraged to be partners in any 
intervention, the worker must first have a thorough understanding of the 
Aboriginal concept of families. 

• Working with Aboriginal families often means liaising with many family 
members. This takes time and effort to co-ordinate. In particular, this can 
require a high degree of flexibility, creativity and persistence to ensure 
maximum involvement and participation by family members in the 
decision-making and planning processes. 

• Workers must establish and nurture a large number and range of 
relationships, whilst maintaining a clarity of role in all of them. 

• If programmes are to run for any length of time, moving between different 
homes can interfere with ongoing attendance requirements. It is 
especially vital, then, that all adult family members have some ownership 
of the goals of the programme to ensure contact is maintained. 

The Metropolitan Aboriginal Youth Team to a large extent embodies South Australia's 
practice response to the above issues. It ensures that ordinarily the work is undertaken 
by Aboriginal staff members, and that the distinctive needs of Aboriginal young people 
are pro-actively addressed. 

Home detention programme 

Description 

South Australia is the first state in Australia to enact legislation to establish home 
detention as a court ordered option for young people who offend. Home detention 
orders are available for periods of bail or detention or for a blend of secure and home 
detention. A home detention order can be up to a maximum of six months duration 
and can be made consecutive to a secure detention order. There is no minimum or 
maximum period if home detention is being used for bail. Home detention is available 
as a sentencing option for both male and female young people between the ages of 10 to 
18 years. The programme uses a combination of electronic monitoring and intensive 
supervision. 
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Purpose 

The home detention programme has three objectives: 

• to provide the Youth Court with a home detention programme for young 
people who offend in an attempt to reduce the incidence of repeat 
offending; 

• to divert young offenders from incarceration while providing control and 
restriction of their liberty; 

• to enhance opportunities for educational, vocational, recreational and 
family and community involvement. 

Family involvement 

The legal mandate for home detention is to intervene in the life of the young person. It 
is not an order with a mandate to provide services to families. Within this context, the 
aim of family work in the home detention programme is to enhance the successful 
completion of the young person's order and prevent him or her from re-offending. 
Within the home detention programme, interventions are essentially directed at 
strengthening people's capacities to deal with new situations and can be broadly 
divided into primary and secondary interventions. 

Primary 

The primary interventions are aimed at influencing the nature of the impact families 
have on offending behaviour. This involves an exploration of the young person's 
identity through their understanding of significant relationships in their lives and, in 
turn, renegotiating the basis of relationships with families. 

·Home detention supervisors and volunteer mentors · seek to develop trusting 
relationships that allow the young person to tell their stories and identify events and 
relationships in their lives that are important to them. In practice, this often means that 
initially the young person 'offloads' a considerable amount of 'baggage' and negative 
feelings about his or her family, but in the longer term it invites exploration and 
reappraisal. Through this process, the workers attempt to enable young people to look 
at their life situation differently by demystifying life experiences, moderating their 
expectations of parents, presenting alternate views of people's actions and reframing 
beliefs. It aims eventually to empower young people to enable them to make 
alternative decisions, based on their new understandings. This process also facilitates 
the building of bridges between the family and young person, basing relationships on 
new insights and expectations, rather than on old and often habitual patterns of 
interaction. In turn, this increases the capacity of young people to access the support on 
offer from their families. 

Secondary 

At a more practical level, a home detention order compels a young person to spend a 
considerable amount of his or her time at home, placing demands upon both the young 
person and the family. A young person who previously spent little time at home is now 
there almost full time, eating more, using the showers more and just being around 
more. The constant presence of the young person changes family routines and places 
extra economic and emotional pressure on families. This pressure may be aggravated 
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by the young person behaving antagonistically, and by the home detention order 
requiring parental accountability and responsibility for the young person. 

These pressures and demands are often the starting point for many families and, before 
any other work can take place, this must be understood, acknowledged and openly 
discussed. Throughout the period of the order, it may be necessary to give the family 
and young person time away from each other in order that their relationship survives. 
This can be facilitated by a staff supervised overnight trips for the young person. 

More direct services to families are brokered by the home detention officers, rather than 
directly provided. Linking families (especially parents) with specialist services uses 
what can be a. time of crisis as an opportunity to address their needs and, therefore, 
enhances at least some of the social context in which the young person lives. It can also 
support the development of a family so that it is more able to provide for the emotional 
and practical needs of the young person. 

Now to community residential care, another family and youth service programme but 
one which does not form part of the juvenile justice system. 

Community residential care 

Description 

The community residential care (CRC) branch consists of six residential units, including 
two short term assessment units and four long term units. Of the four long term units, 
one provides specialist services for young people with borderline intellectual disability 
and behaviour disorders, whilst the other three provide accommodation for young 
people who are under the guardianship of the Minister, or who are on voluntary 
custody agreements or who are on a Youth Court order. As a group, the units cater for 
young people ranging in age from twelve to eighteen years, with one unit catering only 
for those over fifteen years. All units have a mix of female and male residents. 

Purpose 

Whilst the purpose of community residential care is not formally framed in crime 
prevention terms, it is, however, recognised that risk factors such as unstable family 
relationships require intervention, in order to improve the general life situation of the 
young people and to decrease their risk of committing offences. It is also the experience 
of field staff that many young people accommodated by CRC have had experiences 
identified within the literature as correlating to offending, and are, in fact, very often on 
the edge of offending. Therefore, any effective intervention by the residential unit will 
have positive outcomes for the prevention of crime. 

Family involvement 

A key principle underlying much of CRC's work is recognising the importance of 
partnerships, particularly with families, including parent(s) and siblings. If young 
people are still in contact with their birth families when they come to a residential unit, 
their families are encouraged to be involved from the beginning. Families are contacted 
when the young person is admitted and provided with all necessary information. Most 
importantly, though, they are given the chance to ask their own questions and begin to 
develop a relationship with unit staff. 

53 



The case planning process allows the most structured involvement in the decision 
making process. It commences with a meeting, held within a few days of the young 
person's arrival, to develop an action plan for the period of their residency. Family 
relationships form a key part of this plan. Ongoing quarterly meetings provide an 
opportunity for the family to be involved in reviewing the progress of the young 
person. 

Outside this process, families are made aware of any meaningful events or changes in 
the young person's life and are involved in case conferences when appropriate. The 
focus of family engagement is the enhancement of the relationship between the young 
person and his or her family, aiming to renegotiate a positive, supportive and resilient 
relationship. 

Perhaps one of the most critical times in this process are family contact periods. These 
times can often represent a real crisis for both the family and the young person, 
especially if destructive patterns of relating to each other resurface. Conversely, a 
positive family contact experience can be a milestone in the process of renegotiating 
relationships and enhancing both parties' abilities to cope not only with each other but 
with a diverse range of new situations. 

A considerable amount of staff time and energy is spent in managing family contact. 
Most time consuming of all is ensuring that contact occurs and that it takes place at 
appropriate times and venues. Both parties must also have the opportunity to decline 
contact if they feel unsafe or that it is unsuitable. Follow-up with the young person and 
his or her family after contact also occurs, to establish how things went, discuss any 
issues that arose and identify topics that may need to be dealt with in more detail. 

In some cases, this process may facilitate a reunification, but more usually it enables the 
young person to have a more meaningful and beneficial relationship with his or her 
family when he or she leaves care, as it is often at this point that many young people 
return to their families or have significantly increased contact. This more positive and 
supportive relationship can act as protective factor in reducing the longer term risk of 
re-offending. 

Conclusion 

In conclusion, let me say that the nature of the relationship between families and young 
people offending is both well documented in the literature, and supported by field 
experience. It is vital then that, when we consider "Family Services and Crime 
Prevention', all crime prevention programmes involve families in genuine and 
culturally appropriate ways, striving to enhance relationships that can successfully 
nurture each member of the family for a lifetime. 
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Workshop - Community 

Crime prevention strategies - Do we need them? 

Cathy Rossiter 

Well, we've all seen the headlines: 

• Violent crimes by young soar. 
• Girls behaving badly. 
• Town in fear of unruly teenagers. 
• Jail for violent juveniles, says judge. 
• Calls for tougher penalties for youth. 

And so on and so forth. 

One gets the impression that youth crime is burgeoning out of control. Yet, as we 
know, this is not actually the case. In Australia, although there have been some increases 
in particular crimes (mainly drug offences and assault) attributed to young people, 
overall, youth crime rates have remained relatively stable. Available data indicate that the 
level of all juvenile court appearances and formal diversions has remained fairly constant 
over the last 15 years. The vast majority of young people manage to grow up without 
contributing to the crime statistics, either as victims or as offenders. 

Nonetheless, this is not to deny that crime of all sorts is a serious concern, with a huge 
price-tag attached. The enormous costs of violence and crime, whether committed by 
young people or adults, go far beyond the direct dollars and cents attributable to the 
criminal justice system, security expenditure by businesses and individuals, and loss of 
productivity. We have costs to individuals and families in terms of trauma, anxiety, 
grief and fear, and long term damage to community life and the social fabric. Fear of 
crime causes people to withdraw from civic life, and begin to isolate themselves from 
each other. 

Aside from any other factor, money spent on the criminal justice system, on police, 
courts, prisons and detention centres means that there is less money available to spend 
on community support structures, on health, on education, and on recreational 
facilities. It becomes a vicious circle - perhaps nowhere more so than in the United 
States, where the expenditure on prisons alone is estimated to be in the region of US$40 
billion per year (Stern, 1998). In Australia, the estimated cost of crime is $20 billion per 
year. We also spend over $3 billion on policing services, $750million on corrections and 
$800 million on the administration of justice (Walker, 1997). 

Why do we spend so much on crime and crime-related activities? Pre-election polling 
and community surveys have consistently shown that fear of crime and violence is one 
of the top concerns of citizens. Fed by the media, especially the talk-back radio hosts 
and the tabloid newspapers, there are continuing calls upon governments to do 
something about crime. 

Unfortunately, it would seem that the usual response by governments is to invest more 
in law enforcement and to strengthen sanctions against offenders, even though there is 
little evidence that more police or tougher penalties actually serve to reduce crime. This 
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really becomes an ongoing spiral - as fear of crime increases, we get increased penalties 
and more police, more prisons, which in turn leads to more fear of crime and so on. 

In addition, as we all recognise, locking people away only stops their offending 
temporarily. Only the most violent offenders are incarcerated for life. The rest emerge 
at some point, having been well trained in the arts of crime, with their relationships and 
social ties frequently in tatters, and often with a greater sense of anger, alienation and 
negativity than they had before. 

When we lock youngsters up, what do we teach them? We teach them how to become 
tougher and to have less empathy with people. We teach them that society has given 
up on them and that they do not matter, despite the fact that many of them have had 
the kind of start in life which we could not even begin to imagine. The cards have been 
stacked against them from the beginning. 

Sometimes it is recognised that the costs are too great, and we hear calls to 'break the 
cycle'. The need to prevent crime gets onto the agenda. Crime prevention generally 
means different things to different people. It might mean the provision of better 
lighting and design of open spaces, legitimate public art programmes for budding 
graffitiists, increased security on homes and businesses, early childhood development 
programmes, school programmes, community education, or programmes aimed at 
preventing re-offending. 

In fact, crime prevention is actually a cost-effective strategy and has direct benefits for 
the community at large. An effective and efficient criminal justice system may well be 
able to catch, convict and incarcerate a robber or murderer, but how much better it 
would be for everyone, especially the victim, if the incident had never taken place at all. 

In dollar terms, the American Urban Institute Cost of Crime study estimated that the 
value of diverting a high risk youth from a criminal career through successful 
intervention is between $1.5 and $2 million (Briscoe, 1997). Other United States studies 
suggest that every dollar spent on crime prevention programmes can save between $2 
and $3 per serious crime prevented (Greenwood et al, 1996). 

As with the health sector, preventive strategies are often directed at the young, before 
negative attitudes and behaviours become embedded. We know that most adult 
offenders began offending when they were young - the peak age for the onset of 
criminal activity generally predates entry into the labour market (Weatherburn and 
Lind, 1998). While the provision of an adequate supply of jobs for young people is 
critical for a whole host of reasons, including crime prevention, it is clear that crime 
prevention must start much earlier - in fact, right at the beginning of life. 

However, when you hear the words of a young person with a strong personal 
perspective in the matter, it becomes apparent that the field presents enormous 
challenges and complexities: 

If you were interested m creating a criminal you would have a pretty good 
chance if you took a young person from a seriously troubled home, put 
them into a series of foster or group homes, changed their primary 
worker on a regular basis, let them run away from ~home' at an early age, 
allowed them to drop out of school and enabled them to develop a drug 
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and/or alcohol addiction. Your chances would improve if, somewhere in 
their lonely and p_ainful existence, they had been sexually, physically or 
emotionally abused. If in those few instances that they sought help you 
would ensure that there were no accessible services, that the workers 
they encountered were rushed and overwhelmed by heavy caseloads, and 
that they would be seen first and foremost as trouble rather than 
troubled, is it surprising then that these young people would become 
perpetrators or victims of crime? (National Youth in Care Network, 1996, 
pl). 

As this youngster has identified, the home life and parenting experienced by children 
has a major bearing on long-term outcomes. On a practical note, then, we can be 
reasonably confident that the provision of parenting education is an effective crime 
prevention measure. 

One such example is the Triple P Programme, developed in Queensland, which aims to 
prevent serious behaviour or adjustment problems in children by teaching parents of 
pre-adolescent children alternatives to harsh, inconsistent and coercive discipline 
practices. Parents are taught strategies for building positive relationships with their 
children, using assertive discipline, supporting their partner and dealing with negative 
moods and solving problems. 

The Triple P Programme has been developed into a multi-level programme with 
differing strengths of intervention depending on the needs of the family, and is 
currently being disseminated throughout Australia in order to reduce the prevalence of 
dysfunctional parenting practices known to be associated with poor developmental 
outcomes for children. 

In recent years, we have seen the emergence of a wide range of crime prevention 
programmes, some of which are more effective than others. Indeed, in America, 
Sherman, et al (1997) turned crime prevention on its head by looking at crime 
prevention as things which actually reduce crime rather than those which are only 
intended to reduce crime. (For more information, see Sherman's paper later in this 
volume.) From the mammoth report produced by Sherman and his team (1997) for the 
United States Congress, some interesting points emerged. 

Many programmes which were set up to reduce crime did nothing of the sort. These 
included Drug Abuse Resistance Education (DARE), Neighbourhood Watch, arrests of 
juveniles for minor offences, correctional 'boot camps', juvenile 'scared straight' 
campaigns (for example, visiting prisons), police shopfronts, and rehabilitation 
programmes which used vague, unstructured counselling. 

Other programmes, however, which may not have even been set up with a crime 
prevention aim, were shown to be highly effective. Such programmes included long
term frequent home visitation through infancy and pre-school, family therapy and 
parent training for delinquents and at-risk pre-adolescents, clarifying and 
communicating norms and standards in schools (for example, anti-bullying initiatives), 
and training for at-risk youth in thinking skills. 
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We obviously need to know much more about what works in the Australian and New 
Zealand contexts. More than that, we need a shift in thinking, away from calls for more 
punitive responses to crime, especially where young people are concerned. These kids 
are receiving a double whammy. In many cases, they have lacked the supportive 
family and community structures so necessary to healthy maturing, yet when they 
express their frustrations and rage in unacceptable ways, we do everything we can to 
ensure that they feel more alienated and excluded. It does not make sense. 

Let us seek more investment in addressing the causes of crime. We need to assist young 
people to develop an attachment to the values and institutions of our society, and to 
have the opportunity to grow up free from poverty, violence and neglect. Let us begin 
to see a real commitment (dollars) to the prevention of crime, so that we do not have to 
continue spending vast sums on cleaning up the mess after the event. 

In that context, let me briefly outline the goals and work of the organisation with which 
I work. The National Campaign Against Violence and Crime Unit (NCA V AC) is a 
small unit within the Australian Commonwealth Attorney-General's Department. The 
campaign emerged from the incoming Coalition Government's election policy in 1996. 
For its first 3 years, it has had a budget of $13m. The Coalition Government was 
recently re-elected and one of its election policies involved a further $13m, together 
with an additional $8m to undertake work specifically targeted at preventing youth 
crime. Our main emphasis is on prevention and early intervention (primary crime 
prevention) rather than on law enforcement and the criminal justice system. 

Currently, we have a staff of ten - you are probably thinking that that is not much 
money and not many people to achieve a reduction in crime levels across Australia. 
Recognising this, we have been attempting to work strategically, again trying to find 
out what works and what doesn't work, particularly through research, pilot 
programmes and evaluations, and then trying to communicate that information broadly 
to the conununity and directly to the agencies and organisations which are best placed 
to use it. 

We are currently responsible for nearly forty projects, covering a wide range of subject 
areas, including domestic violence, young people and crime, burglary prevention, crime 
prevention practice and training, crime in ethnic and indigenous communities, and 
motor vehicle theft. 

As I indicated, one of our main points of focus has been the prevention of young 
people's involvement in crime, both as victims and as perpetrators. Reports have been 
or about to be released on 'Working with adolescents to prevent domestic violence', 
'Working with homeless youth to prevent crime and victimisation' and 'Young people's 
use of public space'. 

Professor Ross Homel has already described to you the work he and a team of 
researchers has done on project entitled 'Pathways to Prevention: Developmental and 
Early Intervention Approaches to Crime in Australia'. As you would expect, this report 
highlights the need for investment in services which address the particular needs of 
infants and young children and their families, giving particular attention to risk factors 
such as low birth weight, parental immaturity, substance abuse, poverty, and neglect. 

At the Commonwealth level, we provide input to the policies and programmes of a 
wide range of portfolios, seeking to ensure that the crime impacts of policies are 
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considered in the overall process and that the role of a wide variety of agencies in 
preventing crime is properly understood. 

Finally, we recognise that crime prevention can only take place where all the players are 
prepared to work together. Hence, we have developed strategic partnerships, 
particularly with the States and Territories through the National Anti-Crime Strategy, 
and with Local Government and key non-government agencies. Through such 
partnerships, and with some knowledge about what seems to work, we aim to create an 
environment where local communities are both encouraged to take action and have the 
tools to do so. Ultimately, the field of crime prevention should not be just the province 
of a small group of practitioners. It is (or should be) a key responsibility for all of us, as 
we endeavour to make sure that fewer and fewer young people come in contact with 
the juvenile and ultimately with the adult criminal justice systems. 
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Why the community? 

Rose O'Neill 

My initial reaction to the request to speak on 'Why Community?' was one of 
enthusiasm. Over the past 10 years, I have been a strong advocate for community
based prevention initiatives and have worked with a variety of communities and 
organisations to establish models of collaboration for service delivery for preventative 
purposes. As the conference loomed, however, I started to seriously wonder what I 
could possibly add to the subject that was new or interesting. The parameters of the 
debate around whether crime prevention and other criminal justice initiatives should be 
based in the community are well established in New Zealand and internationally. The 
basic rationales for community crime prevention can be summarised reasonably easily. 

Crime is a local phenomenon 

The crime-related issues for a small, rural area are not necessarily the same as those 
happening in the middle of a large metropolitan city. Each geographical and 
population-based area has its own unique identity contributing to a specific mix of 
demographic, social and economic factors which influence the behaviour of its 
residents. It makes sense, therefore, that local people identify the issues of concern to 
them, establish priorities for action and determine the appropriate allocation of 
resources and services. 

There are plenty of examples of local successes. Community-based crime prevention 
initiatives recognise the depth and complexities of communities, and assume that local 
people have the will and the creativity to develop their own solutions to problems they 
face. This is not to ignore the difficulties some communities face with respect to the lack 
of resources, skills and money. It is, however, based on the premise that given the 
appropriate levels of resources, communities can, and will, develop responses which 
are appropriate, and successful, in preventing crime. 

The demands of indigenous peoples 

The indigenous people of New Zealand, and of other countries throughout the world, 
are over-represented in the criminal justice system. For many years now at conferences 
such as this, they have been asking (and often demanding) the political, legal and 
economic power to deal with the problem themselves by means more appropriate to 
their own culture. It is time we listened to them and afforded them the opportunity and 
resources to do so; it is quite apparent from statistical evidence that the conventional 
approach to crime has not provided us with the results we seek as a society. 

The occurrence of crime 

There are three prerequisites for crime to occur: in all instances, there must be the 
opportunity, the means and the motivation. If any one of these factors is missing, the 
crime will not happen. These things are difficult to legislate against; nor do they lend 
themselves easily to state intervention. 
Target-hardening crime prevention initiatives can effectively, in many cases, reduce the 
number of opportunities available to commit crime, especially opportunist crime. This 
can only be done at a local level although it can certainly be encouraged nationally. 
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Some means of committing crimes can be controlled through state intervention. 
Examples include the control of firearms and other offensive weapons. For the most 
part, however, the means to commit crime may only be minimal and include physical 
strength and strong nerves -weapons difficult to combat! 

The motivation to commit crime is not so easily conceptualised as a locally-based 
phenomenon. It is here that the core of the debate lies about whether crime prevention 
and other criminal justice processes should be carried out in the community. 

The genesis of motivation for criminal offending 

On one side of the argument is the belief that the motivation for offending is social
psychological in nature and is grounded in the life-experience of the individual. From 
this perspective, it is self-evident that the love (aroha), support and security that young 
offenders need to overcome their circumstances and turn their lives around, can only be 
found within their local community and family. These are things that can not be 
legislated for, or controlled. 

The sociological approach, on the other side of the argument, focuses on socio-economic 
conditions of poverty and deprivation which contribute to criminal offending. The key 
argument here is that decision makers abdicate their social responsibilities to local 
communities by concentrating on micro-level, individual-based programmes and 
ignoring the larger structural inequalities which create and maintain social dysfunction. 
There are strong concerns about inadequate and inequitable allocation of resources, 
money, skills and expertise. Government is seen as pushing state responsibilities for 
the care of those disadvantaged in society back to local communities without 
appropriate levels of resourcing. Issues of social justice and social equity dominate this 
perspective. There is a belief that community-based solutions do not address the critical 
issues of structural inequality. 

Both perspectives are valid and important. It is my view, however, that over the past 10 
years the debate has become entrenched, and stalemated. As a consequence, there are 
two groups of people who essentially both want the transformation of the justice 
system and positive integrative outcomes for young people, but who end up opposing 
each other with respect to the how and why. In effect, progress is being inhibited by 
this stalemate. It is my contention that it is time we refocused the debate. 

Set out on the next page are four ways the debate on whether crime prevention and 
other justice-based initiatives should be carried out in the community could be 
constructively refocused to create greater clarity and enable the desired outcomes to be 
realised. 

Refocusing the debate on community 

Seeking clarity of perspective 

It is important in the first instance to be very clear about what 'community' means. It is 
a term which is often used loosely and interpreted in different ways by different 
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commentators. Does the term refer to: 

• Geographical communities? 
• Local government? 
• Communities of interest (for example, family, whanau, culture, religion, 

education, sport, recreation)? 
• Communities of support (for example, friends, family, whanau, specialist 

caregivers, advisors)? 
• Specialist communities (for example, business, judges, mental health 

workers, health specialists, educationalists, social workers)? 

Each one of these is distinctly different, with differences in interests, skills, expertise, 
and concerns relating to criminal offending and offenders. It is also necessary to 
identify what the focus and contribution of each community should be in relation to 
crime prevention and/ or criminal justice processes. The role of the identified 
community in addressing crime should be carefully analysed. 

Similarly, it is important to establish what communities should not have to deal with 
and why. The issues involved may be too complex, too costly, too resource intensive, 
too specialised; or it may simply be unfair or unjust to expect the community to devote 
the time, energy and resources to it in the face of other community priorities. We need 
to be very clear about the parameters of what we are demanding. 

Using a model of contribution 

Another way to refocus the debate is to accept the premise that crime prevention is a 
societal responsibility and then to concentrate on getting the mix of responsibilities 
and contributions right. Each key stakeholder, be it the state, local government or the 
wider community, has a role to play. These roles do not have to be equal, but should be 
based on an equitable contribution commensurate with the appropriate role of the 
stakeholder. · 

Community-based crime prevention does not necessarily have to constitute an 
abdication of state responsibility to less-privileged citizens. It can be a recognition that 
the genesis and the complexities of crime are beyond the means of the state to address 
at a macro-level. The important point is that the contribution required by the state is 
one which ensures that the appropriate policy, legislation and resource allocations are 
made to adequately support the role of the local stakeholders in identifying concerns, 
prioritising action and delivering services as required for their particular circumstances. 
There is a need to identify clearly the appropriate role and responsibility of each key 
stakeholder and to work together to produce the communally agreed desired outcomes. 

Examine existing models 

New Zealand has a large number of models of integrated services currently operating. 
These include, but are not restricted to: 

• Safer Community Councils 
• Opotiki Development Project 
• Strengthening Families Co-ordination 
• Family Start 
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• Waitakere Services Co-ordination. 

It is time to critically assess the development, structure and implementation of these 
models. A number of critical questions need to be asked to provide a constructive 
analysis of their usefulness and future application potential. These questions include: 

• which parts of the models work effectively and efficiently? 
• what outcomes have been realised? 
• how is 'success' judged? 
• what can be built on? 
• what are the underlying critical principles of the model - collaboration, 

collective responsibility, eontribution, equity, justice? and are these 
transportable? 

• are they cost-effective? 
• are they resource intensive for the outcomes realised? 
• are the processes used for developing the models transportable? 

The answers to these questions will assist us to know how resources should be allocated 
and used, and what support systems are most effective in assisting the efforts of 
different communities to achieve positive outcomes relating to crime prevention and 
crime justice initiatives. 

Door to the fature 

Finally, it is my contention that there is a serious need for what I refer to as 'investment 
evaluation'. By this I mean we need to evaluate the many useful programmes and 
initiatives already in the community to clearly identify the real long-term costs and 
financial benefits of community-based crime prevention. The outcomes of 
community-based programmes must be analysed to provide a robust, alternative 
information base to the advocates of centralised intervention. In spite of the rhetoric, 
and the rationale, community-based solutions are seen as 'soft politics' and continue to 
receive poor press and to be ignored by politicians and their advisors. 

There is no doubt that, at this point in time, proponents of community-based solutions 
are losing the media war, and the ideological debate, to the priorities and perspective of 
economic rationalists who are advising political decision makers. There is an urgent 
need to collate information and inform the public more effectively on the rationale, 
influence and outcomes of community-based interventions. 

It is important to put pressure on the Government to justify why not the community? 
In the last New Zealand budget, the Government announced funding for the building 
of five new prisons, but no funding for restorative justice initiatives. Who makes these 
decisions, and who is accountable for them? Conferences of this order have been 
propounding the virtues of community-based solutions to crime for many years now. 
We need to get real about what type of information is required and how it should be 
presented, to push this perspective through to become a political reality and to create 
the future society we dream of. 

63 



Workshop - Research 

New directions in research: Evidence-based policing 

Lawrence Sherman 

The new paradigm of 'evidence-based medicine' holds important implications for 
policing. It suggests that just doing research is not enough and that pro-active efforts 
are required to push accumulated research evidence into practice through national and 
community guidelines. These guidelines can then focus in-house evaluations of what 
works best across agencies, units, victims, and officers. Statistical adjustments for the 
risk factors shaping crime can provide fair comparisons across police units, including 
national rankings of police agencies by their crime prevention effectiveness. The 
example of domestic violence, for which accumulated National Institute of Justice 
research could lead to evidence-based guidelines, illustrates the way in which agency
based outcomes research could further reduce violence against victims. National 
pressure to adopt this paradigm could come from agency-ranking studies, but police 
agency capacity to adopt it will require new data systems creating 'medical charts' for 
crime victims, annual audits of crime reporting systems, and in-house 'evidence cops' 
who document the ongoing patterns and effects of police practices in light of published 
and in-house research. These analyses can then be integrated into the NYPD Compstat 
feedback model for management accountability and continuous quality improvement. 

Of all the ideas in policing, one stands out as the most powerful force for change: police 
practices should be based on scientific evidence about what works best. Early in this 
century, Berkeley Police Chief August Vollmer's partnership with his local university 
helped generate this idea (Carte and Carte, 1975), which was clearly derived from that 
era's expansion of the scientific method into medicine, management, agriculture, and 
many other fields (Cheit, 1975). While science had greater initial impact in those other 
professions during the first half of the century, policing in recent decades has been 
moving rapidly to catch up. However, any assessment of this idea in modem policing 
must begin with an accurate benchmark: catching up to what? More complete evidence 
on the linkage between research and practice suggests a new paradigm for police 
improvement and for public safety in general: evidence-based crime prevention. 

For years, I and others have used medicine as the exemplar of a profession based upon 
strong scientific evidence. Medicine is a field in which practitioners have advanced 
training in the scientific method and keep up-to-date with the most recent research 
evidence by reading medical journals. There has been a large body of randomised 
controlled experiments in medicine - now estimated to number almost one million in 
print (Sackett and Rosenberg, 1995) - this highly rigorous scientific evidence is used to 
guide medical practices. Policing should, therefore, be more like medicine. 

Increased pressure for 'reinventing government' to focus on measurable results is 
reflected in the 1994 United States Government Performance Results Act (GPRA), which 
requires all federal agencies to file annual reports on quantitative indicators of their 
achievements. Education is under growing pressure to raise test scores as proof that 
children are learning, which has led to increased discussion of research evidence on 
what works in education (Raspberry 1998). And the United States Congress has 
required that the effectiveness of federally funded crime prevention programmes be 
evaluated using 'rigorous and scientifically recognised standards and methodologies' 
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(House, 1995, sec. 116). All this sets the stage for a new paradigm for making research 
more useful to policing than it has ever been before. 

Key Questions 

In suggesting a new paradigm called evidence-based policing, there are three key 
questions to answer: What is it?; How does it apply to a specific example of police 
practice?; and How can it be deinstitutionalised? 

What is it? 

Evidence-based policing is the use of the best available research on the outcomes of 
police work to implement guidelines and evaluate agencies, units, and officers. Put 
more simply, evidence-based policing uses research to guide practice and evaluate 
practitioners. It uses the best evidence to shape the best practice. It is a systematic 
effort to parse out and codify unsystematic 'experience' as the basis for police work, 
refining it by ongoing systematic testing of hypotheses. 

Evaluation of ongoing operations has been the crucial missing link in many recent 
attempts to improve policing. If it is true that most police work has yet to go 'beyond 
911' (Sparrow, Moore, and Kennedy, 1990), the underlying reason may be a lack of 
evaluation systems that clearly link research-based guidelines to outcomes. It is only 
with that addition that policing can become a 'reflexive' or 'smart' institution, 
continuously improving with ongoing feedback. 

The basic premise of evidence-based practice is that we are all entitled to our own 
opinions, but not to our own facts. Yet left alone to practice individually, practitioners 
do come up with their own 'facts', which often turn out to be wrong. A recent survey of 
82 Washington state doctors found 137 different strategies for treating urinary tract 
infections (Berg, 1991). No doubt the same result could be found for handling domestic 
disturbances. A study evaluating the accuracy of strep throat diagnoses based on 
unstructured examination by experienced paediatricians found it far inferior to a 
systematic, evidence-based checklist used by nurses. The mythic power of subjective 
and unstructured wisdom holds back every field and keeps it from systematically 
discovering and implementing what works best in repeated tasks. 

A prime example of the power of systematic, ongoing evaluations comes again from 
medicine. In 1990, the New York State Health Department began to publish death rates 
for coronary bypass surgery grouped by hospital and individual surgeon. This action 
was prompted by research showing that while the statewide average death rate was 3.7 
percent, some doctors ran as high as 82 percent. Moreover, after adjusting for the risk 
of death by the pre-operation condition of the patient caseload, patients were 4.4 times 
more likely to die in surgery at the least successful hospitals than at the best hospitals. 
Despite enormous opposition from hospitals and surgeons, these data were made 
public, revealing a strong practice effect: the more operations doctors and hospitals did 
each year, the lower the risk-adjusted death rate. Using this clear correlation to push 
low-frequency surgeons and hospitals out of this business altogether, hospitals were 
able to lower the death rate in these operations by 40 percent in just three years. 

Evidence-based policing is about two very different kinds of research: basic research on 
what works best when implemented properly under controlled conditions, and ongoing 
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outcomes research about the results each unit is actually achieving by applying (or 
ignoring) basic research in practice. This combination creates a feedback loop that 
begins with either published or in-house studies suggesting how policing might obtain 
the best effects. The review of this evidence can lead to guidelines taking law, ethics, 
and community culture into account. These guidelines would specify measurable 
'outputs', or practices that police are asked to follow. Their varying degrees of success 
at delivering those outputs can then be assessed by tracking risk-adjusted 'outcomes', 
or results over a reasonably long follow-up period. These outcomes may be defined in 
several different ways: offences per 1,000 residents, repeat victimisations per 100 
victims, repeat offending per 100 offenders, and so on. The observation that some units 
are getting better results than others can be used to further identify factors associated 
with success, which can then be fed back as new in-house research to refine the 
guidelines and raise the overall success level of the agency. Such research could also be 
published in national journals or at least kept in an agency database as institutional 
memory about success and failure rates for different methods. 

How does it apply to a specific example of police practice? 

The policing of domestic violence offers a clear illustration of what is new about the 
evidence-based paradigm. Domestic violence has been the subject of more police 
practices research than any other crime problem. The research has arguably had little 
effect on police practice, at least by the new standards of evidence-based medicine. Yet 
the available evidence offers a fair and scientifically valid approach for holding police 
agencies, units, and officers accountable for the results of police work, as measured by 
repeated domestic violence against the same victims. 

The National Institute of Justice (NIJ) and the Police Foundation have provided policing 
with extensive information on what works to prevent repeated violence. The research 
has also shown that, like surgery, police practices vary greatly in their implementation. 
These variations in practice cause varying results for repeat offending against victims. 
Even holding practice constant, responses to arrest vary by offender, neighbourhood, 
and city. Finally, research shows very poor compliance with mandatory arrest 
guidelines after they are adopted. 

There are many varieties of arrest for misdemeanor domestic violence. The offender 
may or may not be handcuffed, arrested in front of family and neighbours, given a 
chance to explain his version of events to the police, or treated with courtesy and 
politeness. Do these variations on the theme of arrest make a difference? They should, 
according to the 'defiance' theory of criminal sanction effects. And they did in 
Milwaukee, according to Raymond Paternoster and his colleagues (1997). The 
Milwaukee evidence reveals that controlling for other risk factors among some 800 
arrested offenders, those who felt they were not treated in a procedurally fair and polite 
manner were 60 percent more likely to commit a reported act of domestic violence in 
the future. This finding suggests three ways to push research into practice: 1) change 
the guidelines for making domestic violence arrests to include those elements that 
would enable offenders to perceive more 'procedural justice'; 2) hold police 
accountable for using these guidelines by comparing rates of repeat victimisation 
associated with different police units; and 3) compute these rates using statistical 
adjustments for the pre-existing level of recidivism risks. 
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The NIJ research provides other evidence for ways that police can reduce repeat 
offending in misdemeanor domestic violence. Rather than a one-size-fits-all policy, the 
evidence suggests specific guidelines to be used under different conditions. Offenders 
who are absent when police arrive - as they are in some 40 percent of cases - respond 
more effectively to arrest warrants than offenders who are arrested on the scene. 
Offenders who are employed are deterred by arrest, while offenders who are 
unemployed generally increase their offending more if they are arrested than if they are 
handled in some other fashion. Offenders who live in urban areas of concentrated 
poverty commit more repeat offences if they are arrested than if not, while offenders 
who live in more affluent areas commit fewer repeat offences if they are arrested. All of 
these findings could be changed by further research, but for the moment they are the 
best evidence available. 

This research evidence could support guidelines for policing domestic violence that 
differed by neighbourhood and absence or presence of the offender. It could also 
support guidelines about listening to suspects' side of the story before making arrest 
decisions and generally treating suspects with courtesy. Other evidence, such as the 
extremely high-risk period for repeat victimisation in the first days and weeks after the 
last police encounter, could be used to fashion new problem oriented strategies. Most 
important, the existing research can be used to create a fair system for evaluating police 
performance on the basis of risk-adjusted outcomes. That evidence shows that the 
likelihood of a repeat offence is strongly linked to the number of previous offences each 
offender has. 

Once the risk of repeat offending can be predicted with reasonable accuracy, it becomes 
possible to use those predictions as a benchmark for police performance. Just as in the 
bypass surgery death rates in New York, the outcomes of policing can be controlled for 
the risk level inherent in the caseload they face. Using a citywide database of all 
domestic assaults, now running over ten thousand cases per year in cities like 
Milwaukee, a model can be constructed to assess the risk of repeat offending in each 
case. The overall mix of cases in each police precinct or for each officer can generate an 
average risk level for that caseload. Each police patrol district can then be evaluated 
according to the actual versus predicted rate of repeat offending each year. All patrol 
districts in the city can then be compared on the basis of their relative percentage 
difference between expected and actual rates of repeat domestic assault. 

By constructing information systems for this kind of outcome research, police 
departments can focus on an objective that has only previously been measured in major 
experiments. Making the goal of policing each domestic assault the outcome of a 
reduced repeat offending rate rather than the output of whether an arrest is made 
would have several effects. One is that crime prevention would get greater attention 
than retribution for its own sake. While not everyone would welcome that, it is 
consistent with at least some police leaders' view of the purpose of the police as a crime 
prevention agency. Another effect would be to seek out and even initiate more research 
on what works best to prevent domestic violence. In the world as we now know it, no 
one in policing - from the police chief to the rookie officer - has any direct incentive to 
reduce repeat offending against known victims. No one in policing is held accountable 
for accomplishing, or even measuring, that objective. As a result, no one knows whether 
repeat victimisation rates get better or worse from year to year. Using outcomes 
evidence to evaluate performance would make police practices far more victim-centred, 
the top priority being that of preventing any further assaults. 
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How can it be institutionalised? 

The strongest claim about evidence-based practice is that it contains the principles of its 
own implementation. The principles of using evidence both to change and evaluate 
practice can be applied to a broad institutional analysis of implementation. Thus while 
the changes described above would have to occur one police agency at a time, there are 
certain national forces that can help start the ball rolling. This can be seen, for example, 
in national rankings of big-city police agencies, as well as national mandates for 
improving police data systems to provide better evidence. Yet even such external 
pressures will not succeed without internal evidence. It is important for each agency to 
import, apply, and create its own research evidence. 

No institution is likely to increase voluntarily its accountability except under strong 
external pressure. It is unlikely that evidence-based approaches could be adopted 
simply because it appears to be a good idea. The history of evidence-based medicine 
and education strongly suggests that professionals will only make such changes under 
external coercion. Nothing seems to foster such pressure as much as performance 
rankings across agencies (Millenson 1997; Steinberg 1998), just as various public 
performance measures allow stockbrokers to rank publicly-held corporations and 
provide those companies with strong incentives for better results, public information 
about police or social work performance would create the strongest pressure for 
improvement. 

If a credible national research organisation would produce such 'league rankings' 
among big-city police departments each year (like the United States News & World 
Report rankings of colleges and universities), the predictable result in the short term 
would be attacks on the methodology used. That is, in fact, what continues to go on in 
New York with the death rates in surgery. But the New York rankings have spread to 
other states, and consumers have found them quite valuable. Doctors - and police -
may also find rankings very valuable in the long run. Both professions should enjoy 
greater public respect as they get better at producing the results their consumers want. 

The more seriously performance indicators influence the fate of organisations, the more 
likely they are to be subverted. Recent examples include the United States Postal 
Service in West Virginia, where an elaborate scheme to defeat the on-time mail delivery 
audit was recently alleged (McAllister, 1998). Other examples include teachers helping 
students to cheat on their answers to national achievement tests and, of course, police 
departments under-reporting crime. The New York City police have removed three 
commanders in the past five years for improperly counting crime to make their 
performance look better (Kocieniewski, 1998), and several chiefs of police elsewhere 
have been convicted on criminal charges for similar conduct. 

Quite apart from pressures to corrupt data, criminologists have long known that police 
crime reporting is not reliable, with the possible exception of homicide. No two 
agencies classify crime the same way. The same event may be called an aggravated 
assault in one agency and a 'miscellaneous incident' in another. The recent FBI decision 
to drop Philadelphia from the national crime reporting programme was not an isolated 
action. In 1988, the FBI quietly dropped the entire states of Florida and Kentucky. Since 
the FBI lacks resources to do on-site audits in each police agency every year, these 
examples are just the tip of a very big iceberg. There are already rising suspicions of 
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police manipulation of crime data as crime rates fall in many cities. More serious 
pressure from national rankings would threaten data integrity even more. 

One viable solution to this problem is a federal requirement for police departments to 
retain an external organisation to produce annual audits of their reported crime data. 
This requirement could be imposed as a condition for receiving federal funds, just as 
many other federal mandates have already done. Anticipating court challenges about 
unfunded mandates, Congress could also provide funds to pay for the audits. Crime 
counting standards could be set nationally by the accounting profession in collaboration 
with the FBI. Alternatively, each state legislature could require (or even fund) these 
audits as a means of assuring fairness in performance rankings of police departments 
within the state. State agencies such as the criminal justice statistical centres could also 
produce such rankings as a service to taxpayers. States already have the option of 
spending federal funds on such a purpose under the broad category of evaluation 
funds. 

Computers can also help police officers to implement practice guidelines. Medical 
computer systems now offer recommended practice guidelines in response to a 
checklist of data, as well as warning when drug prescriptions fall outside programmed 
parameters of disease type and dosage. The use of hand-held computers to advise 
officers in the field and to provide instant quality control checks may not happen soon, 
but the growth of police research may make it inevitable in the long run. Doctors are 
not expected to keep large amounts of research data in their heads, nor even medical 
guidelines for each diagnosis. Computers will not replace good judgment, but they can 
clearly enhance it. · 

Federal rules could also require police departments to appoint a certified police 
criminologist (either internally or in partnership with a university or research 
organisation), who would become the agency's evidence cop. The departmental 
criminologist would be responsible for putting research into practice, then evaluating 
the results. Whether the criminologist is actually an employee or a university professor 
working in partnership with the police may not matter as much as the role itself. The 
criminologist could . help develop more effective guidelines for preventing repeat 
offending, and could develop expected versus actual repeat offending data by offence 
type for each police district or detective unit. A criminologist could add the scientific 
method by providing statistics to meetings. Building the capacity to import, apply, and 
create evidence within each police agency may be an essential ingredient in the success 
of this paradigm. 

We may also find that the traditional distance between researchers and police officials 
shrinks when researchers provide more immediate managerial information. 
Criminologists have long refused to provide police managers with data on particular 
officers, deeming it contrary to the ethics of basic research (Hartnett, 1998). By finally 
providing the data in a scientifically reasonable format, criminologists may become far 
more effective at pushing research into practice. 

Criminologists can also act on the finding that doctors tend to change practices based 
on personal interaction and repeated computerised feedback, and not from conferences, 
classes, or written research reports (Millenson, 1997, pp127-30). Similar findings have 
been published about the effectiveness of agricultural extension services, in which 
university scientists visit farms and show farmers new techniques for improving their 
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crop yields. They echo a Chinese proverb: Tell me and I will forget; show me and I 
will remember; involve me and I will understand. 

The one test of this principle in policing to date is Alex Weiss's (1997) research on how 
police departments adopt innovations. Based on a national survey of police chiefs and 
their top aides, Weiss discovered that telephone calls from agency to agency played a 
vital role in spreading new ideas. While written reports may have supplemented the 
phone calls, word-of-mouth seems to be the major way in which police innovations are 
communicated and adopted. 

Weiss's study suggests the great importance of gathering more evidence on evidence. 
The empirical question for research is, what practices work best to change practices? 
This inherently reflexive posture may lead us to empirical comparisons of the 
effectiveness of, for example, NIJ conferences, mass mailings of research-in-brief 
reports, or new one-on-one approaches. One example of the latter would be pro-active 
telephone calls to police agencies around the United States made by present or former 
police officers; callers could be trained by research organizations to describe new 
research findings . If national consensus guidelines for practice were developed by 
panels of police executives and researchers, the callers could communicate those as 
well. Other approaches worth testing might include field demonstrations in police 
technique. This training would not be based on experience, as is the current Field 
Training Officer system, but rather it would be based on evidence that the method 
being demonstrated has been proven effective in reducing repeat offending. 

Conclusion 

The test of this paradigm's results is not whether it is adopted this year or in twenty 
years. As Lord Keynes has suggested, the influence of ideas may be far more glacial 
than volcanic. The pressure for better measures of results is in the spirit of the age, and 
police cannot long escape it. All this paper does is add one inch to the glacier, so that 
we can say of policing what Dr William Mayo of the Mayo Clinic said of his profession 
almost a century ago: 'The glory of medicine is that it is constantly moving forward, 
that there is always something more to learn'~ 
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Evaluation: Sweet challenges or poison chalice? 

Penny Hawkins 

When I mentioned the title of this session to a colleague in Australia a couple of weeks 
ago, he raised his eyebrows and replied in a sympathetic tone: 

Oh dear - it's a bit reminiscent of the request one always used to get 
from great-aunts as a child: Say something in Latin! 

Well, I don't intend to speak to you in Latin but some of you may be unfamiliar with 
the dialect of evaluators and some of the esoteric terminology of evaluation. I will first 
comment briefly on the current stage of development of evaluation; I will then look at 
some of the purposes, forms and approaches of development; and set the scene for the 
ideal evaluation conditions; this will be followed by a discussion of some of the 
realities, or, given our metaphor - challenges and poisons and some suggested (but as 
yet untested) antidotes. 

Stage of development 

Evaluation emerged over thirty years ago, yet it is still in many ways still finding its 
feet. Within the field there are several competing paradigms whose various supporters 
jostle for position. For example, debates on the use of experimental designs have been 
raging for twenty odd years and are still going on. 

Various schools of thought on the theory and practice of evaluation have emerged over 
the years. So we have 'Goal-free evaluation', 'Utilization-focused evaluation', 
'Empowerment evaluation', 'Fourth-generation evaluation', and so on ... with policies, 
programmes, products, personnel and organisations all falling within the scope of 
evaluation. 

Ray Pawson and Nick Tilley (1997), who write on evaluation in the justice sector, are 
two of the more recent contributors. In their book 'Realistic Evaluation' (which 
incidentally adds another approach to the list above) they describe evaluation as a 'vast, 
lumbering, overgrown adolescent' although they think, being in its thirties it should by 
now have the 'mature confidence' of a thirty-something. 

They give their end of school term report for this 'confused teenager': 

Evaluation research 1963-1997. 
Must do better. Too easily distracted by silly ideas. Ought to have a 
clearer sense of priorities and to work more systematically to see them 
through. Will yet go on to do great things (Pawson & Tilley, 1997). 
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Purposes, Forms and Approaches 

In discussing evaluation, I am focusing on the evaluation of government policies and 
programmes which are carried out for reasons such as: 

• programme development (for example, what is recognised best practice in 
this area?); 

• enlightenment (for example, what's the underlying rationale for this 
programme?); 

• programme improvement (for example, how could delivery be changed to 
increase effectiveness?); 

• accountability (for example, is the programme cost-effective?); 
• symbolic reasons (for example, tell us the good news). 

Many people are only familiar with two types of evaluation: formative and summative 
(process and outcome). However, the field of evaluation is much broader than this 
simple dichotomy and encompasses many different types of evaluation, all of which 
can be useful when applied to policies and programmes. 

John Owen, Director of the Centre for Programme Evaluation at the University of 
Melbourne, has identified five main forms of evaluation, illustrated in the following 
framework (Owen, 1993): 

Forms of Evaluative Enquiry 

Forms: Pro-active Clarificative Interactive Monitoring Impact 

Orientation Synthesis Clarification Improvement Justification/ Justification/ 

Fine tuning Accountability 

State of None Development Development Settled Settled 

Programme 

Typical Issues - . What is . What is the . What is this . Is the . Have the 

examples recognised as underlying programme programme stated goals of 

best practice? rationale for trying to reaching the the 

. Is there a need this achieve? target programme 

for this programme? . How could population? been achieved? 

programme? . Is the delivery be . Are costs . What are the 

programme changed to rising or unintended 

plausible? make it more falling? outcomes? 

effective? 

Key Approaches . Needs . Logic/ theory . Action . Performance . Process-

assessment development research assessment outcome 

. Research . Evaluability . Quality review . Systems studies 

review assessment analysis . Objectives 

based 

Owen, 1993 (simplified). 

72 



Evaluation design 

One of the main challenges in designing an evaluation is choosing the most appropriate 
form, approach and method to suit a specific purpose. However, I don't wish to 
mislead you into thinking that a particular design will neatly match a particular 
programme category. Funding decisions often lead to the implementation of a varied 
and complex mix of programmes each with a set of unique characteristics (for example, 
Community-based 'youth at risk' programmes). The design of an evaluation has to take 
these factors into consideration (Cummings and English, 1998). 

A suggested approach to the evaluation design process for crime prevention evaluation 
has been suggested by Rick Cummings from Murdoch University who developed a 
conceptual and operational framework and a set of criteria for selecting an evaluation 
design. The approach focuses on the programme as the critical factor in deciding on an 
evaluation design and advocates a close working relationship between the evaluator 
and the stakeholders. 

The programme type and specifications are critical considerations in 
determining which design is likely to be most appropriate for the 
particular programme. In addition, there are specific issues, such as, the 
budget, the feasibility of using certain data collection and reporting 
methods given the structure and operation of the programme, the 
political environment in which the programme and the study are 
operating, and the personal preferences of the individual key 
stakeholders. Importantly, these matters need to be negotiated with 
stakeholders, particularly the client or sponsor of the evaluation study. In 
most instances, there are trade-offs made to arrive at the most 
acceptable design (Cummings and English, 1998). 

So once the design has been decided, what are some of the other challenges to be faced? 

Ideal evaluation conditions 

Michael Quinn Patten in the third edition of his book 'Utilisation-focused Evaluation' 
(1997) describes a wish list that he and some colleagues put together over a late night 
drink at a conference: 

• The programme's goals are clear, specific and measurable. 
• Programme implementation is standardised and well managed. 
• The project involves two years of formative evaluation working with 

open, sophisticated and dedicated staff to improve the programme. 
• Followed by a summative evaluation for the purpose of rendering 

independent judgement to an interested and knowledgeable funder. 
• The evaluator has ready access to all necessary data and enthusiastic co

operation from all necessary people. 
• The evaluators role is clear and accepted. 
• There are adequate resources and sufficient time to conduct a 

comprehensive and rigorous evaluation. 
• The original evaluation proposal can be implemented as designed. 
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• No surprises turn up along the way, for example, the report deadline 
moves up six months. (Patten, 1997, p118). 

Unfortunately, any experienced evaluator will tell you that these ideal conditions are 
never met. So, given that ideal conditions are highly unlikely, what are some essential 
conditions without which an evaluation is likely to end in a painful death ? 

At the Australasian Evaluation Society Annual Conference, Professor William Shadish, 
in his keynote address, described some essential conditions for evaluation to be 
successful. He was referring in this case to experimental methods but added an 
important note that sometimes non-experimental methods can provide adequate 
answers to questions about programme effectiveness. He echoes many of the items 
included in Patten's list and I think identifies the five key points: 

• Long timeline; 
• Patient policy audience; 
• Sufficient resources (that is, large budget); 
• Extensive intellectual and practical groundwork; 
• Mature and stable programme that has worked out implementation 

problems. 

He also adds, but with slightly discernible optimism, that: 'these conditions will be met 
in only a minority of cases'. 

Actual conditions that create the problems/challenges 

I will now draw on my experience from the last three years of involvement in the 
evaluation of government policies and programmes in New Zealand, and outline some 
of the conditions in which evaluations are carried out here. There are some limiting 
factors which are specific to New Zealand but most are similar to those faced in other 
countries: 

• policy is often formulated without sufficient consideration of evaluation; 
• the purposes of the evaluation are often not entirely clear; 
• the demand is for impact evaluation when formative evaluation would be 

more appropriate in many cases; 
• evaluation funding is often inadequate to meet the information needs; 
• expectations of policy-makers can sometimes be unrealistic; 
• contract requirements can place constraints on, or distort programmes; 
• programme funding sources vary and may be short term; 
• lack of methodology to evaluate the synergistic effects of a number of 

programmes running in one community (for example, programmes 
funded through the Crime Prevention Package); 

• lack of bicultural evaluation methodologies and culturally compatible 
methods (particularly relevant in the field of Justice and Social Welfare 
given the client base); 

• experimental or quasi-experimental approaches to impact evaluation are 
demanded but are very often not feasible in New Zealand (small 
population, low funding levels, diverse contexts, and because of the 
culturally incompatible methods) and, even when technically feasible, 
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ethical considerations often overrule their use (everyone remembers the 
cervical cancer scandal in the 1980s); 

• frequently changing political context with shifting information needs, 
perceptions and interpretations of evaluation; 

• decisions made before the findings of the evaluation have been delivered 
(that is, they are politically driven rather than evidence based). 

Solutions/ Antidotes 

I realise I have conjured up a rather toxic brew of evaluation without yet offering any of 
the antidotes I promised. So what can be done to increase the success of evaluation and 
fulfil some of the expectations of what it can deliver to policy- makers and service 
providers? I suggest the following: 

• evaluators should be involved in the policy formulation process (to avoid 
the pitfall of unevaluable policies being implemented) and selection of 
sites for pilot programmes; 

• evaluators may also have some useful contributions to make to 
programme design; 

• realistic expectations - based on understanding of what evaluation can do; 
• selection of appropriate designs (rather than following a simplistic 

formula); 
• consultation and negotiation with all stakeholders should occur as first 

step - collaborative approach; 
• problem driven not method driven - creative rather than technical 

approach; 
• development of culturally compatible methodologies (based on Treaty of 

Waitangi principles - self-management, partnership, equality and 
collaboration); 

• clearly defined government social policy outcomes (work has commenced 
on this in the Social Policy Agency); 

• investment in evaluation training (very limited at present in New 
Zealand); 

• there should be more use of formative evaluation for programme 
improvement (causal links between programme and its outcomes are 
complex, ambiguous and difficult to determine - impact evaluations are 
often attempted too soon and can, therefore, be wasteful of scarce 
resources); 

• trial new approaches to evaluation. There should be theory-driven 
evaluation to assess impacts (not only do we need to know if programmes 
work, we also need to understand how and why they work - also need to 
go beyond simple descriptions which are often characteristic of process 
evaluation - the links between process and outcome need to be clearly 
articulated and policy assumptions made explicit and tested; 

• good management of evaluations let to contractors (those managing such 
contracts need knowledge and experience of evaluation). 

Conclusion 

Evaluation faces challenges that have no easy answers; it can be part of the problem or 
part of the solution to policy-making and can often be both at once. How it turns out is 
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often highly dependent on the skills of the evaluator working under sometimes 
considerable constraints and also on the understanding and efforts of all involved to 
create the conditions under which evaluation will succeed in increasing our 
understanding of social programmes and their effects. 

Evaluation is an investigative journey. The faint-hearted should be wary of venturing 
forth on the evaluation trail and even those brave enough to set off need to be well 
prepared for unanticipated pitfalls along the way. It is, however, a worthwhile journey, 
as there are valuable discoveries to be made which will contribute to the improvement 
of social policies and programmes, including those in the field of youth justice. I 
therefore put to you that evaluation is, without doubt, a 'Sweet Challenge'! 
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Workshop -Courts 

Choices and Chances 

Carolyn Henwood 

I have been asked to address the topic of 'Courts and Prevention - Choices and 
Chances'. When I first turned my mind to the topic I decided it was best approached by 
looking at the role that we each play in the youth justice system, both individually and 
more importantly together as a team, once a matter has been brought to court. I wish to 
convince you that if each of us choose to play our role to the fullest, then the cumulative 
effect of that individual effort, together with interagency co-operation, can contribute to 
crime prevention. 

Pessimists would say that once a matter gets to court, the damage is done, that the only 
strategy to take is incarceration, and the only impact that can be hoped for in crime 
prevention will be deterrence. The Children, Young Persons and Their Families Act 
1989 has given us a chance to do things in a different way. When the prescribed 
processes are done well, I have no doubt whatsoever that they do contribute to crime 
prevention. 

Matters that come to the Youth Court 

Let us remember a few important facts: 

1) The Youth Court has before it only about 1.6% of New Zealand youth and they are 
the most persistent or serious offenders. If less serious matters are in the court, they 
should be withdrawn and dealt with by alternative action. This is set out in principle in 
s208(a) and s245 of the Act that: 

unless the public interest requires otherwise, criminal proceedings should 
not be instituted against a child or young person if there is an alternative 
means of dealing with the matter. 

2) It is widely accepted that a small group of persistent offenders commit most of the 
crime. Therefore, the most damage is done to the community by this group. Our 
success in dealing with this group, therefore, really matters. This is further backed up 
by statistics that show that members of this group will probably be persistently 
offending in six years time. It follows, therefore, that if we can change the lifestyle of 
one or two of these offenders, we will be making a significant contribution to crime 
prevention and the safety of the community. 

3) A number of principles in the Act are particularly important: 

Time limits for family group conferences: Decisions affecting a young person should 
wherever practicable be made and implemented within a time-frame appropriate to the 
child's or young person's sense of time (sS(f)). Time frames are set out in s248. 

Accountability: Where young persons commit offences they are held accountable and 
encouraged to accept responsibility for their behaviour (s4(f)(i)). Strategies should be 
used that acknowledge young persons' needs and which will help the young person to 
develop in responsible, beneficial and socially acceptable ways. 
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Least restrictive sanctions: Minimum incarceration and least restrictive sanctions 
should be used. 

Role of family and whanau: The goal should be to promote the development of young 
persons in their whanau, hapu and family groups (see s283 - options and s208(f)). 

Reparation and restoration to victims: A face to face meeting and apology at the 
family group conference to the victim wherever possible is very valuable (see s284(f)). 

The problems as a result of youth justice not functioning as a separate entity 

Regrettably, the youth justice system is trapped in an adult culture because it is part of 
three big government departments, and does not function as a real and separate entity. 
The result of this is that there are a number of problems related to inadequate resources 
and a lack of co-ordination: 

1. The Youth Court is a division of the Department for Courts competing for judge 
time with adult rosters. In addition, in most cases, the court is still held in adult 
buildings which are quite unsuitable. In an adult courtroom environment effective 
communication with young people and their families is virtually impossible. How can 
we make a difference if we cannot talk to the families when they come to court ? 

2. Youth Aid competes for police resources and often has difficulty in attracting 
sufficient officers and resources. 

3. In the Children, Young Persons and Their Families Service, youth justice 
competes for resources against what might be seen as more worthy causes. In 
particular, it competes for social workers; beds for young people; effective 
programming for persistent criminals; funds for family group conference outcomes; 
quality, well paid co-ordinators; and safe and secure facilities for remanded offenders 
unable to live at home. 

4. Many persistent offenders need a great deal of assistance. Some are seriously 
damaged children who need help if they are to be made accountable and are to develop 
in socially acceptable ways. This requires significant changes in behaviour that may 
only happen if the young people are able to work in one to one psychological 
counselling with appropriately qualified and experienced counsellors for a reasonable 
amount of time. They may need forensic help, they may be impaired emotionally or 
handicapped in some way. They need a plan for their future. It is essential that 
professional assessments are obtained and should be actioned and that effective 
counselling is carried out. In my experience, getting help for pers_istent offenders in 
these areas is the most difficult and most resisted outcome from the family group 
conference. At times, even if counselling and other services are ordered by the Court as 
part of a sentence, these are often overlooked. 

I speak strongly on this point because when sitting on the District Prisons Board dealing 
with adult men seeking parole, I have witnessed those inmates who have at last started 
to deal with their problems through significant work with psychologists, and I realised 
that this work should have started years earlier; many of those men have been 
convicted in the old Children and Young Persons Court. 

It is against this background that I want to look at our choices and chances in the Youth 
Court. My personal vision is to have youth justice set apart with a planned budget and 
professional staff to develop consistency of programmes, consistency of funding, 
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consistency of policy and consistency of staffing. Crime prevention can be enhanced by 
a consistent court and an interagency approach. 

The Wellington Interagency Approach 

I would like to describe to you the Wellington interagency team approach to youth 
justice. We try and make a cohesive small unit out of our separate interests in order to 
be effective in our city in dealing with youth crime, and hopefully as a result provide a 
better deal to the young persons, families and victims that come to our court. The aim 
is to achieve the best possible outcome, notwithstanding some of the bureaucratic 
difficulties I have outlined. 

I was invited by youth aid officer Tony Moore to attend interagency meetings some 
years ago and I agreed to do so. The early interagency meetings were, at that time, 
what I would describe as in 'reactive' mode, trying to cope with what seemed to be an 
almost complete lack of resources. Slowly, over time, we have worked together to build 
an informal team consisting of police youth aid, the co-ordinator, social workers, youth 
advocates, and the judge. We meet two or three times per year to discuss and solve 
problems, to make strategies and to try and attract resources and develop the youth 
justice culture in the court, our image, our degree of staunchness and our integrity. We 
seek consistency of court sittings. 

Now a few years down the track, I feel that working together we can make things 
happen. I can confidently say that those who have worked in the field have been able 
to move from reactive mode, when we were concentrating all our energies in just 
getting the court running smoothly, to finding extra energy now to concentrate on 
preventive work. 

Part of the reason why that has been able to happen is the relationship of co-operation 
that has been built up by these interagency meetings. Through the good work of youth 
aid and the co-ordinator, they have been able to creatively target groups in trouble 
spots, find solutions, plan what is going to happen in the school holidays and tackle 
some gang related be useful for me at this point to list for you a number of points that 
our group has decided problems as they interface with young people and offending. I 
think it would are important. 

Aims of the interagency group 

The aims of the interagency group are to: 

Arrange regular court sittings. 

Ensure continuity of judge where possible. 

Reduce delays: We have a 'No remand' policy except where it is essential. A half an 
hour callover is held before the families arrive with the files in hand to alert the judge to 
problem cases, to audit files and to dispose of quick matters. Young persons are dealt 
with promptly and brought to court even when there is no scheduled sitting. They 
must not be left in the cells with adult criminals. Our agreed protocol is to try to deal 
with young people at 9.30 am. 

Use a suitable courtroom: A suitable courtroom needs to be available on a regular 
basis. A suitable courtroom is essential for effective communication with the young 
person and with the family. 
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Limit those present in court: The court should be cleared of all unnecessary 
professionals, policemen, lawyers, and social workers who are not directly involved in 
the case. 

Avoid congregating outside court: The courtroom should be totally separate from the 
adult courtroom and sittings should be scheduled when no adult criminals are about. 
Drinking beer and smoking in the foyer is not permitted. We control behaviour in our 
foyer. Congregating is not permitted. 

Manage court hearings: Appointment times of 10-15 minutes are allowed for each 
person so that a full investigation and communication can take place between the 
young person's family, the judge and the youth advocate. 

Just because there are only a few cases in the youth court list, say 5-10 families, that 
does not mean that the court can be cancelled or the judge re-rostered somewhere else 
at the same time in the hope that the Youth Court can be squeezed in, and the judge can 
take some other court as well. Remember - we are dealing with a small group of 
persistent offenders and we wish to have the time to make a difference. The best 
strategies should be considered, be it a sentence or diversion. 

Bail should be written up promptly in the court. It can be written by hand in the 
courtroom by the court-taker; it does not need to be typed out from the typing pool 
which can take hours. 

Security should be provided for the court. 

Genuine 'not guilty' cases should be allocated immediate fixtures. 

Achieve best practice for Youth Court staff: Youth Court staff should be trained. They 
should read the Children Young Persons and Their Families Act and they should be 
pro-active. 

Court staff should not cancel courts. Adequate time should be rostered. They should 
help collect reparation; understand the Act and the paperwork required; check that the 
recording equipment in the court is working; develop a relationship with all players 
using the court; and come to interagency meetings. 

Youth Court staff should check the files as a matter of regular procedure. This should 
be done once a week to see what files are still active, who is on long remand, who is in 
custody, and what the plea is. Youth Court staff should alert the judge about concerns. 
Every day a young person is in custody pending a hearing, that bed is taken another 
young person may be in the police cells. 

Achieve best practice results for youth advocates: The youth advocate should see the 
young person well before court and support and advise them and help them achieve 
their outcomes, encourage accountability, encourage some person to take responsibility 
for themselves. 

If the child ,v ishes to own up to the Youth Court, the youth advocate is to see that the 
right charge is laid. 

Youth advocates should be in Court on time. 
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Monitoring the family group conference to ensure the best outcome: All parties should 
collaborate to make the first family group conference the one that matters and try to 
encourage the victims to be involved where possible. The first family group conference 
is the most important one to focus on the needs of the child. 

A judge can audit the family group conference outcomes and reconvene them if they 
are not suitable or not working. Judges should not agree to remand after remand, 
month after month, but should order the conference to be reconvened. 

A judge can call the family to court to pay reparation. 

A judge can focus on education and training issues to ensure that they are in a family 
group conference plan, and that those issues, as well as counselling, and forensic issues, 
are in fact achieved before the judge signs off the file. 

Families should not be encouraged to insist that large amounts of community work 
should be done by the young person. Keep the community work reasonable and have it 
done quickly. The quicker it is done the better the outcome for the court, the victim and 
the young person. 

When social workers are in the family group conference, please do what you can to 
assist the family achieve a family group conference outcome. A family member can be 
appointed to monitor what the young person is doing or a social worker can assist, 
arrange community work and other outcomes. The community work should be 
arranged immediately so the young person can get on with it. 

Everyone should help the young person to concentrate on finding a job or part time job, 
mowing lawns, working in a supermarket, using that money towards reparation. Do 
not simply encourage young people to take state benefits. We are hoping to encourage 
education or a work ethic and personal responsibility. 

Effective Programmes: Effective programmes are needed if judges are to have the 
chance to exercise judicial discretion in favour of a community option rather than 
incarceration as a sentence. There is always the chance for a residential community
based programme, if such a programme exists, to be used as a sentence but it seems to 
our interagency group that such programmes are few and far between. 

Police: A flexible approach by the police is required to ensure the right charge is laid 
and that the young person is not overcharged. This is not to minimise the facts, 
however. 

The police can ask the judge for bail and can help with crime prevention whilst the 
young person is before the court on charges, by putting on bail curfews and non
association clauses, and preventing the consumption of alcohol or driving. This should 
be prudently exercised and only applied for when necessary because these conditions 
are difficult to enforce. 

The police should be prepared to have early dates for defended hearings of not guilty 
pleas or be prepared to abandon the case. In serious cases, police can prepare their 
depositions as soon as possible and when the Crown or the police are ready they can let 
the Principal Youth Court Judge know so that early deposition dates can be scheduled. 

Do not delay for months because the young person may be on remand in custody. 
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All of the long list of items that I have mentioned can happen as a matter of course 
when professionals act co-operatively. It is then that we feel the court is operating as 
effectively as it can. The goal is the fairest outcome for a young person for the type of 
crimes committed, a fair outcome for both young person and the victim, including 
support which will ensure the young person develops in socially acceptable ways. 

When the court is running smoothly and an interagency approach is adopted, the 
energy of the collective group can focus on prevention strategies: targeting any hot 
spots of crime that we may have amongst young people; finding out where is it 
occurring, who is causing it, and what can be done about it; tagging difficult files and 
calling for special action in certain cases; and building up relationships with the 
community and programme providers. 

The New Zealand Youth Justice structure lacks a core driving force but our interagency 
forum at least helps us ensure we have four wheels and a car key. We have earned our 
registration and warrant and we hope the Children, Young Persons and Their Families 
Service will provide some petrol vouchers to help our funding get started on the 
journey. 
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So here you are again: What now? 

Peter Homel 

Courts have a long history of contributing to the prevention of young people's 
involvement in crime. But, with a few notable exceptions, that role has traditionally 
been seen as limited to involvement only when a young person is before the court for a 
specific offence. However, this does not have to be the case. As others have observed, 
arrest may be a moment of crisis for a young offender. For the court, this crisis may be 
a window of opportunity to encourage the young offender to address the problems 
which may be associated with criminal behaviour (Feinblatt and Berman, 1997). The 
question is how can this moment be used to best effect? 

Too often we view the arrival of a young person before a court as meaning that the 
work of many other agencies, such as welfare, education and even the police, has failed. 
So it is argued that we must turn to punishment and incarceration as the tools for 
dealing with the young offender. This is not to say that the court taking a lead in 
reconnecting young people with these helping agencies does not occur now. It is more 
that this does not always occur as a systematic part of the court's role and 
responsibility. But, as a result of this lack of confidence in the court to adequately assist 
the young offender, much of our preventive effort has been directed at keeping him or 
her away from court in the first place, either by primary prevention measures, the use 
of police cautions or diverting young offenders into non-court based alternatives such 
as youth justice conferencing. 

However, recent thinking around how we can conceive of the role of the court as a 
preventive agent is saying that the court setting is not too late and that the way forward 
is to systematically bring those agencies of health, education and welfare into the court 
room in an organised way in order to take advantage of the moment of crisis in a young 
person's life to help them deal with the problems that have brought them there. 

This is not to say that such highly interventionist courts would be for every young 
offender. Let's look at a couple of simple facts. Research by the New South Wales 
Bureau of Crime Statistics and Research (BOCSAR) consistently shows that most young 
people who appear before the court do so only once, perhaps twice, and leave never to 
be seen again by the criminal justice system (Coumarelos, 1994). More recent work 
undertaken by the Bureau in partnership with the Crime Prevention Division clearly 
documents that the vast majority of juvenile crime in New South Wales involves quite a 
large number of young people who are each committing a relatively small number of 
offences (Baker, 1998). In other words, most crime is not being committed by persistent 
repeat offenders. Rather, it is the work of a large number of low level offenders who 
appear to have short criminal careers that are unlikely ever to be detected. And when 
we join this with the earlier information I was describing, then even if they are detected 
we will either divert them from the court process altogether or, if they manage to pass 
through all the gates and actually appear before the court, then it will probably only be 
once. 

Armed with this knowledge we have to ask the question what role can such an 
interventionist court have in preventing offending? Well, the most obvious answer is 
that there is still that small segment of the juvenile population who are persistent repeat 
offenders. And they do commit a lot of offences at great cost to their communities, their 
families and themselves. But is it not these seemingly intractable individuals that are 
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likely to be the least amenable to any form of intervention other than restraint? After 
all, so many other institutions of society have failed thus far to dissuade them from 
adopting or continuing a criminal lifestyle. What more can a court add to the prospects 
for prevention that has not already been tried by these other institutions? Surely 
nothing beyond restraint? 

Well, obviously the answer that I am going to argue is that there is in fact a great deal 
that the judicial system, in the guise of the court, can add to the long term prevention of 
re-offending and, potentially, initial offending behaviour. But, first, let me place the role 
of courts in juvenile crime prevention in perspective. 

The role of the courts in crime prevention 

In contemporary English speaking societies, the prevention of crime involving young 
people is generally spoken about in terms of two broad approaches which are often 
seen to be in conflict. On the one hand, there are what may be described as the social 
prevention approaches such as community development models, which frequently 
seem to involve youth workers and activities-based programmes, and the long term 
developmental strategies which emphasise early interventions which often focus on 
young people in their families and in education settings. The social development 
approaches are powerful crime prevention tools about which we are accumulating 
increasing evidence as to their effectiveness as ways to prevent and reduce young 
people's involvement in crime. 

The other approach, which I suggest is frequently seen as being in conflict with the 
social development approach, is what may be called the criminal justice approach. This 
too is a powerful tool, although the role the criminal justice system is assigned in youth 
crime prevention is usually a highly circumscribed one. It too has its own internal 
poles. At one extreme, it may involve police youth liaison officers who are specially 
trained to relate positively to the young people whom police frequently come in contact 
with on the streets and so on. At the other end, increasing reliance is being placed on 
sometimes quite punitive legislative controls over the activities of young people, 
particularly when it comes to their use of public, or quasi-public, space. 

At the front of the criminal justice approach to youth crime prevention, whethe~ it be 
the youth friendly or the punitive model, stand the police. At the back are our juvenile 
corrections systems which face their own challenges in balancing the social welfare 
needs of their clientele with the requirement to impose prescribed levels of punishment 
on young offenders. And right there in the middle are the courts. 

As I have already suggested, my purpose in this paper is to give a brief overview of 
how courts can assume a more active and effective role in contributing to the 
prevention of young people's involvement in crime. In doing this, I will focus on what 
has been happening in New South Wales by making particular reference to the Drug 
Court scheme that we are just setting up as a trial project in Western Sydney, even 
though, at this stage, it is not intended that this trial involve juveniles. In order to 
explain where our approach to drug courts has come from I will also be describing 
something about the community court movement in the United States of America, since 
this is where many of the ideas for courts developing a more effective preventive role 
are emerging from. 
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I will also be inviting you to critically assess the United States experience. As I am sure 
you would appreciate, there are many fundamental differences between the judicial and 
broader criminal justice systems of the United States and Australia and New Zealand 
that mean that we must not uncritically adopt particular strategies just because they 
seem to work in another country. The recent experience of the process by which New 
South Wales had to significantly adapt the community youth conferencing approach 
developed here in New Zealand is a good example of that difficulty in practice. Be that 
as it may, it is useful to place ideas in their context and to extract the elements that may 
be relevant to our own experiences and settings. 

Community or problem oriented policing 

The antecedents of community courts lie in problem oriented policing, which is 
sometimes mistakenly referred to as community policing. It is a characteristic of both 
problem oriented and community policing that they recognise that the causes of crime 
are rooted in complex social and economic problems within particular communities. So 
while both approaches recognise the need for community participation and the strategic 
involvement of agencies other than the police in producing solutions to these problems, 
they can vary widely in the way they are implemented within any particular 
jurisdiction and locality. 

As Sherman et al (1997) point out, while community policing and problem oriented 
policing are frequently rolled in together as though they are merely different parts of 
the same whole, they do in fact have very different historical and theoretical roots and 
in understanding these differences it is possible to better understand how they work 
and the role that problem solving plays within each. It also helps us to understand 
where community courts have developed from. 

For example, Sherman et al (1997) suggest that community policing arises from the 
'crisis of legitimacy' after the urban race riots of the 1960s, key causes of which were 
deemed to lie in large part in the fact that the police had physically and operationally 
'lost touch' with the citizens of the communities they were policing. So, as Sherman et 
al (1997) put it, 'for almost three decades the community policing hypothesis has been 
that increasing the quantity and quality of police-citizen contact reduces crime'. 

This contrasts with problem oriented policing which Sherman et al suggest arose from a 
crisis of police effectiveness. In other words, there was a concern by police that no 
matter what they did to improve the quantity of police activity, it did not reduce crime. 
While community policing had a core belief in community involvement for its own 
sake, the core concept for problem oriented policing was results: that is, the effect of 
police activity on public safety and crime prevention - regardless of any contact with 
the citizenry. 

This distinction has a critical impact on how police 'partnerships' are conceived of. 
While community policing seeks to engage the community and other agencies of 
government as a matter of routine activity but with often unclear goals and outcomes in 
mind, problem oriented adopts a more utilitarian and outcome focused approach to 
engagement in partnerships. 

This does not mean that problem oriented policing does not place a high value on 
establishing partnerships. Rather the opposite is true. For problem oriented policing, 
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the particular problem being addressed will define the nature and type of the 
partnership required. It is more efficient of resources and less demanding on the 
partners, both police and non-police. 

The lack of specificity of purpose in forming partnerships has been a major cause of 
criticism of generic community policing strategies. Just getting together in a 
neighbourhood watch meeting to discuss property crime does not solve or prevent 
property crime in and of itself. Equally, some approaches which can be defined as 
problem oriented policing can err on the side of too little community or other agency 
participation. 

These same sorts of criticisms can be levelled at the community courts movement. Just 
promoting community participation in the court processes does not necessarily improve 
the problem solving or preventive quality of the court. There must be a focused 
commitment to promoting partnerships and shared solutions to shared problems. 
However, before being too critical of the community court model, I should more fully 
explain its specific antecedents. 

Community courts 

The name 'community court' is a loose term which can be applied to a large array of 
court based programmes in the United States. These range from special purpose drug 
courts and teen courts, to simple community justice programmes intended for settling 
neighbourhood disputes. This diversity of programmes reflects, among other things, 
the multiple layers of court jurisdictions in the United States. 

I would argue that community courts are distinguished from a conventional court by 
one major characteristic - they have a problem solving orientation. They do not stop 
with the simple process of hearing pleas and evidence, interpreting the law as it applies 
to a specific case and then applying some form of penalty to those found guilty. They 
are a venue in which the underlying complex range of causes of problems are 
attempted to be resolved. It is in this way I believe that the community court 
movement does, to some extent, distinguish itself from the restorative justice movement 
more generally. I don't propose to go into this in any great detail, except to say that 
while restorative justice outcomes are typical of community court cases, restorative 
justice techniques are merely one of many tools used by a community court intent on 
solving a problem. 

While the problem oriented and community policing models are direct relatives of 
community courts, community courts are a much more recent phenomenon. The first 
community court in the United States is generally identified as the Midtown 
Community Court in New York City which opened in October 1993 (Feinblatt and 
Berman, 1997). However, the Midtown Community Court experience is also predicated 
on an important set of local circumstances. In 1962, New York City closed a network of 
neighbourhood magistrate's courts that handled low level offences and the intake for 
the city's court system,. Over time, increasing delays in the hearing of cases in the 
centralised lower court jurisdiction produced a system where many cases were never 
properly heard. Often these unheard cases were for precisely the quality-of-life 
offences that were becoming the target of the New York Police Department's new 
emphasis on community policing (although we know it under the other more 
unpleasant title of 'zero tolerance' policing, a term I know the NYPD have never used). 
So it was in these peculiar circumstances that the Midtown Community Court began 
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operations in late 1993. 

As described in a recent United States Department of Justice monograph (Feinblatt and 
Berman, 1997), community courts work toward six goals which may be considered as 
core operating principles. These are summarised as: 

Restoring the community: this is about recognising that communities are victims; that 
punishment can be used to pay back the community; that punishment can be combined 
with help; it is about giving the community a voice in shaping restorative sanctions and 
opening social services to residents. 

Bridging the gap between communities and courts: this is about making justice visible, 
accessible and pro-active as well as reaching out to victims. 

Knitting together a fractured criminal justice system: this is achieved using the court's 
authority to link criminal justice agencies, working with existing networks and services 
wherever possible, encouraging social service and criminal justice professionals to work 
together and crossing jurisdictional lines. 

Helping offenders deal with the problems that lead to crime: this is achieved by putting 
problems first, by using the court as a gateway to treatment and by remaining involved 
beyond the disposition of the immediate case. 

Providing better information to the courts: this tackles the tendency to deal with 
complex problems in isolation by having as much relevant information available to the 
court as possible during a case and the follow up period. 

Building a courthouse that fosters these ambitions: by making the court more than a 
courtroom, the courthouse is able to convey the court's goals of being a site where all 
parties can find help together and work together. 

Now, developing a new local court system that views itself as having a strongly 
community-responsive role and does not cease taking responsibility for offenders once 
they have been before the court is not without difficulty. Some of the more common 
problems are around neighbourhood concerns about the potential risk arising from 
offenders physically remaining in localities to do community service orders or undergo 
treatment when they might otherwise have been incarcerated. Other problems relate to 
the legal and social service professions both expanding their roles into areas they have 
not previously worked in or, in fact, the simple task of working together for a single 
goal when they have both come from quite different disciplines with different 
philosophies and goals. 

Drug courts in the United States 

All of these problems and all of these principles are to be found within the drug court 
movement in the United States. Although some types of drug courts predate the main 
community court movement, it is reasonable to describe drug courts as a special subset 
of community courts since they have adopted many of the same core operating 
principles. 

Although many of the activities that drug courts manage are typical of the way drug 
related offenders are managed in courts, they are a significant departure from the 
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conventional role of the court in a number of specific ways. Traditionally, the court 
referred selected offenders out to treatment as a condition of probation. In the drug 
court, treatment is anchored in the authority of the judge who holds the defendant or 
offender personally and publicly accountable for treatment progress (NIJ, 1995). The 
key component of a drug court is the collaboration between criminal justice agencies, 
courts, treatment agencies, and community organisations to work with an individual to 
reduce their drug dependence and hence break the cycle of drug related crime. It is a 
deliberately constructed problem solving tool based around the institution of the court 
and using a mix of agencies and forms of leverage that has not readily occurred within 
a court setting previously. 

However, as with community courts more generally, it is important to recognise that 
there is no one thing that can be described as a 'drug court'. Throughout the United 
States, there are numerous variations dealing with people with varying levels of drug 
involvement and using different mixtures of treatment regimes and judicial sanctions. 
This is an important point, because although it is possible to describe the core 
characteristics of a drug court, one of those core characteristics is that it should be 
organised in such a way as to reflect the community it is operating in and the 
population of drug related offenders that are coming before it. It also needs to reflect 
the range of appropriate treatment and other social services available. 

So, while in the United States drug courts will mostly deal with offenders who have 
been picked up for simple use and possession of a drug such as crack cocaine, the pilot 
project being implemented in New South Wales will be dealing, for the most part, with 
heavily dependent heroin users who have been charged with serious, but non-violent, 
property offences. 

The New South Wales drug court 

I would now like to spend the final part of this paper outlining the New South Wales 
Drug Court trial as the type of interventionist crime-preventing court that we might see 
as a model for future problem solving courts. The aim of this new initiative is to break 
the cycle of drug addition and criminal activity which many substance-abusing 
offenders become involved in. 

The programme targets repeat non-violent property offenders who engage in criminal 
activity to support a drug addiction. These types of offenders currently commit an 
average of 13 offences per month. To be eligible to participate in the programme, the 
offender must admit to his or her guilt, be drug dependent and be prepared to 
participate in one of the range of drug treatment programmes the court will be able to 
refer offenders to. The offender must also be facing imprisonment for the offences he or 
she has pleaded guilty to. 

While the offender participates satisfactorily in the drug rehabilitation programme, his 
or her prison sentence will be suspended. During this time, the offender will be 
supervised by the court and face mandatory drug testing. Sanctions will exist for any 
treatment lapses or any absences from the programme. These sanctions will be 
graduated, with the final sanction being exclusion from the programme. In the event 
that an offender is excluded from the programme, he or she will be required to 
commence serving his or her sentence. 

Under the New South Wales pilot, a central Drug Court will be established at 
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Parramatta to receive referrals from local courts in Western Sydney. This court will be 
responsible for assessing the suitability of the referrals and admitting offenders into the 
programme, as well as monitoring the progress of participants. It is expected that the 
pilot project will be ready to launch in February 1999. 

The approach of the Drug Court is to prevent crime by forcing the offender to deal with 
his or her addiction. It recognises the underlying social problems associated with 
substance-abusing off enders and responds to those problems in a co-ordinated way. It 
brings together prosecutors, defence lawyers, probations officers and drug treatment 
specialists to collectively help break the cycle of drug addiction and criminal activity. 
At the same time, the programme will seek to address other life skills problems being 
experienced by the offenders by helping them to access employment, educational, 
housing and other services to stabilise their lifestyles so as to maximise the possible 
effectiveness of the drug treatment programmes. 

The pilot scheme is designed to run for two years and up to 300 people will be under 
the court's supervision at any one time. The scheme is to be evaluated by a special team 
within the New South Wales Bureau of Crime Statistics and Research. The evaluation 
will examine the cost effectiveness of the scheme as a crime reduction tool and the 
levels of improved health and social outcomes as well as looking at the factors 
contributing to successful outcomes. 

Conclusion 

The challenges facing us in setting up this scheme are not small. For example, we are 
operating with the clear goal of ensuring that the provision of access to drug treatment 
services for this population does not · detract from the capacity of non-offending 
populations to obtain suitable treatment. At the same time, we are talking about 
putting in place a style of court which has not existed in New South Wales before, with 
all the attendant scepticism that this attracts from a traditionally conservative legal 
fraternity. 

We also had to make an early decision to exclude juvenile offenders from the scheme at 
this stage, not for any other reason than that to include them in the trial would have 
compromised the long standing practice of not mixing juvenile and adult offenders 
together in the same court room. Indeed, if this trial proves successful, there is an 
expectation that a similar scheme will be developed for young offenders who have a 
significant drug involvement. 

The experience of countries overseas indicate that Drug Courts can offer a long term 
solution to drug related crime. The New South Wales drug court trial is an attempt to 
put in place a model system through which our courts may be able to play a more 
active and positive role in getting at the root causes of offending. In New South Wales, 
we will be looking to the evaluation of this trial to help us think about other issues that 
might benefit from this sort of court focused approach - just as we will be careful to 
exclude those which are inappropriate. My challenge to you is to look at how the 
problem solving principles and experience of drug courts and the community court 
movement more generally may become a significant part of providing an answer to the 
question 'So here we are again: What now?' 
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Workshop - Early Intervention 

Early Start/New Start 

Dave Fergusson 

The roots of the Early Start programme in New Zealand are to be found in research by 
the Christchurch Health and Development Study (Fergusson et al, 1993) which showed 
very high levels of family dysfunction amongst multiple problem children. In 1994, 
there were two important developments: the Mental Health Foundation Conference (in 
Auckland) concluded that home based visitation methods may provide an important 
approach to dealing with multiple problem families; and representatives of the 
Christchurch Health and Development Study and Family Help Trust met to discuss 
developing a Christchurch based home visitation service modelled on the Hawaiian 
Early Start programme. In 1995, a consortium was formed with Southern Regional 
Office of the Royal New Zealand Plunket Society to develop Early Start. Seeding 
funding was provided by the Trustbank Community Trust. Later that year, Early Start 
staff received training, additional funding was provided by the Southern Health 
Regional Authority and the consortium was expanded to include Maori representation 
and general practitioners. In October 1995, the pilot study to evaluate the new project 
began. 

Overview of Early Start 

Client Identification 

The programme has a two stage client identification/ screening process to identify client 
families. 

• In the first stage, Plunket Nurses make an assessment of the extent to 
which client families meet 11 risk criteria. Any family meeting at least two 
criteria, or any family that the Plunket Nurse believes will benefit from 
Early Start, is offered a referral to Early Start. · If the family consents to this 
referral, the Plunket Nurse advises Early Start. 

• Families are then contacted by Early Start and enrolled (subject to signed 
consent) into the programme for a one month probationary period. 
During this period, an in depth assessment is made of family needs. This 
assessment is then used to complete the Kempe Family Stress Checklist 
(KFSC). Families with KFSC scores of 25 are offered long term entry into 
Early Start. Those with scores of less than 25 are visited at 3 monthly 
intervals. 

This client identification system is designed to steer a middle course between the 
population-based screening methods used in Healthy Start and client-based assessment 
methods. 

Service Provision 

Early Start services are provided by family support workers who visit families at home. 
Each worker has a case load of 15 families. Home visitation centres around the 
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following areas of family and parental functioning: 

• child health: ensuring children have adequate and timely access to child 
health services for both illness an~ preventative health care; 

• maternal wellbeing: ensuring that the physical, social and emotional 
health of the child's mother is supported, protected and sustained; 

• parenting skills: assisting parents acquire effective and nurturant 
parenting skills; · 

• family economic functioning: providing parents with assistance and 
support to improve family economic functioning; 

• crisis management: supporting families during times of social, 
emotional, legal or financial crisis. 

Pilot study results 

Client Families 

The pilot study involved a series of 55 families who were identified using the client 
identification method applied to the Eastern districts of Christchurch during the period 
from October 1995 to February 1996. This screening process identified 69 eligible 
families of whom 80% agreed to enter the programme. 

Table 1 sets out the demographic background of the client families. 

Table 1 Demographic background of client families 

Mean age of mother 

% Mother left school with no formal 
educational qualifications 

% Mother of Maori/part Maori ethnicity 

% Single parent family 

Median family size 

% Home ownership 

23.5 years 
(range: 16 - 39 years) 

70.9% 

14.5% 

67.3% 

1 child 
(range: 1-5 children) 

10.9% 

It shows that the age range of mothers varied from 16 years to 39 years with an average 
of 23.5. Nearly three quarters of the mothers had left school without formal educational 
qualifications; one in seven were Maori or part Maori; two thirds were single parents; 
and family size ranged from one to five children with a median of one. 
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Table 2 provides information about the mother's childhood. 

Table 2 Maternal childhood 

Measure 

Family Stability 

Raised in single parent family 

Parents separated/ divorced 

>2 Changes of family situation 

Parental Conflict/Substance Use 

Ongoing parental conflict 

Witnessed violence between parents 

Parents frequently drugged or drunk 

Child Abuse/Neglect 

Frequent beatings, physical ill treatment 

Mother subjected to child abuse 

Witnessed physical abuse of sibling 

Constantly scapegoated as 'black sheep' of family 

Lack of parental care 

Mother left alone to look after herself 

Mother taken into welfare care 

Mother placed in foster home(s) 

Mother placed in children's home(s) 

Economic Hardship 

Family very poor 

Often not enough food in the house 

At least one of the above 

N 

29 

16 

25 

37 

21 

24 

19 

32 

14 

28 

15 

12 

12 

13 

12 

18 

10 

52 

%of 
Mothers 

52.7 

29.1 

45.5 

67.3 

38.2 

43.6 

34.5 

58.2 

25.5 

50.9 

27.3 

21.8 

21.8 

23.6 

21.8 

32.7 

18.2 

94.5 

It shows that nearly all the mothers had experienced adverse factors in their childhood 
background. In particular, half had been raised in single parent f arnilies and had been 
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constantly scapegoated as the "black sheep' of the family; two thirds had known 
ongoing parental conflict; and nearly three out of five had been abused by their mother. 

Table 3 sets out the types of problems the mothers had. 

Table 3 Maternal adjustment 

%of 
Measure N Mothers 

Problems with alcohol 17 30.9 

Problems with drugs 21 38.2 

Problems with offending 17 30.9 

Mental health problems 21 38.2 

At least one of the above 39 70.9 

It shows that seven out of ten of the i;nothers had current problems with alcohol, drugs, 
offending or mental health. Some had problems in more than one area. 

Table 4 sets out information on the families economic circumstances. 

Table 4 Family economic circumstance 

% Families in receipt of Social Welfare benefits 

Median net weekly income 

87.3 

$293p.w. 
(range: $135 - $830 p.w.) 

Average proportion of weekly income spent on 43.5 
rent/mortgage (range: 0%- 97%) 

% Families with current debts in excess of $500 
(excluding mortgage or hire purchase) 60.0 

% Families rating current income as: 

Barely adequate 

Inadequate/very inadequate 

% Families rating current accommodation as: 

Barely adequate 

Inadequate /very inadequate 
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It shows that the families were also socio-economically disadvantaged. Nearly nine 
out of ten were beneficiaries. On average, they spent nearly half their income on 
accomodation costs. Over half had current debts over $500 and rated their income as 
barely adequate or inadequate to meet their needs. 

Programme Experience 

Table 5 describes the experiences of clients on the programme. 

Table 5 Client contacts 

Family Support Worker home visits 

Mean number of visits 

Family Support Worker direct client 
contacts (meetin~s, hospital visits, 
phone calls, etc) 

Mean number of contacts 

Family Support Worker indirect 
contacts on behalf of clients 

Mean number of contacts 

Time 

0-6 
months 
(N = 48) 

21.4 

18.9 

15.1 

6-12 
months 
(N = 44) 

18.2 

23.0 

13.7 

12-18 
months 
(N = 36) 

15.5 

17.7 

10.3 

Overall 
0-18 
months 
(N = 36) 

52.8 

62.3 

38.4 

The data in Table 5 show that, on average, the families were visited 53 times over 18 
months. Counting all contacts, there were on average 62 contacts and another 38 
contacts were made by the family support workers on behalf of their clients. 

Programme outcomes 

Tables 6 to 11 describe the outcomes of the programme. 

Table 6 Preventative child health care 

% up to date with immunisation 

% up to date with well child checks 
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Time 

6 months 12 months 18 months 
(N = 48) (N = 44) (N = 36) 

100 

100 

97.7 

95.5 

100.0 

97.2 



It shows that the programme was almost totally successful in terms of achieving 
immunisation and well child checks. 

Table 7 shows that success in other areas of child health practice was more mixed, but 
generally good. 

Table 7 Positive child health practices 

Time 

Practice 6 months 12 months 18 months 
(N = 48) (N = 44) (N = 36) 

% Breastfed (ever) 87.5 

% Breastfed for 3 months or longer 54.2 

% Non prone sleeping 100.0 

% Smoke free environment 39.6 34.1 47.2 

% Age-appropriate car seat always used 81.2 81.8 91.7 

% Safe storage of household poisons 62.5 84.1 97.2 

% Hazard free home environment 47.9 72.7 63.9 

% Safe play area for child 52.3 66.7 

-: Missing data occurs when the statistic is not applicable to the age range being studied. 

Half the mothers breast fed their child for 3 months or more, all put their babies to sleep 
in a non prone position, car seats were nearly always used, and the homes of most were 
safe and hazard free. On the other hand, smoke free environments were harder to 
achieve. 
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Changes in mother-child interaction are reported in Table 8. 

Table 8 Changes in mother child interaction 

Time 

Measure 3 months 6 months 12 18 
(N = 48) (N = 48) months months 

(N = 44) (N = 36) 

Warmth 

% of mothers rated as distant, cold or rejecting 
20.8 14.6 13.6 5.6 

Competence 

% of mothers rated as inexperienced or 
incompetent 27.1 12.5 15.9 2.8 

% of mothers not able to cope 29.2 27.1 27.3 8.3 

Adequacy of Care 

% of children receiving inadequate or barely 
adequate care 25.0 22.9 22.7 13.9 

Overall 

% of families with at least one of the above 
41.7 41.7 36.4 16.7 

Again the results are largely positive. Only one in six rated negatively on indices of 
warmth, competence and adequacy of care at 18 months, although this was true for 
over 40% in the first 3 months of the programme. 
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Table 9 sets out information on child abuse and neglect. 

Table 9 Child abuse and neglect 

Time 

Measure 6 months 12 months 18 months 
(N=48) (N=44) (N=36) 

% for whom concern existed about possible 
abuse/neglect 45.8 

No. of families notified to Children and 
Young Persons Service because of concern 3 
about abuse/neglect 

No. of children admitted to hospital because 
of abuse I neglect 2 

38.6 27.7 

4 0 

0 0 

Concerns about possible child abuse and neglect were noted for nearly half of the 
children in the first six months but this figure had been reduced to just over a quarter at 
eighteen months. 

Maternal adjustment indices showed more mixed results. These are set out in Table 10. 

Table 10 Maternal adjustment 

Time 

Measure 0-6 months 6-12 months 12-18 months 
(N = 48) (N = 44) (N = 36) 

% Mothers with depression 72.9 29.5 5.5 

% Mothers with alcohol problems 14.6 25.0 11.1 

% Mothers using illicit drugs 14.6 18.2 11.1 

% Mothers with a significant drug 
problem 12.5 13.6 13.9 

% Mothers arrested or convicted 6.2 11.4 0.0 

The percentage of mothers seen as depressed reduced from 73% in the first six months 
to only 6% in the 12-18 month period. However, the proportion with drug and alcohol 
problems was little different at 12-18 months from the first six months. 
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Economic conditions were particularly intransigent, as Table 11 shows. 

Table 11 Economic conditions 

Time 

Measure 6 months 12 months 18 months 
(N = 48) (N = 44) (N = 36) 

% Dependent on welfare benefits 93.8 

% Family having difficulties making ends 
meet 91.7 

% Family unable to save 89 .6 

% Families with debts in excess of $500 68.7 

% Families with below average living 
standards 75.0 

% Family obviously poor 20.8 

* Number not recorded. 

* 

95.5 

88.6 

59.1 

75.0 

18.2 

83.3 

91.7 

88.9 

63.9 

66.7 

16.7 

There was little change in the difficulties with dependency on welfare, difficulties in 
making ends meet, saving, reducing debts and achieving average living standards. 

Major conclusions 

The major conclusions of the pilot study can be summarised as follows: 

• The rate of client recruitment (80%) was acceptable but could be 
improved. 

• Children in Early Start had high rates of utilisation of preventative health 
care and also high exposure to positive child health practices. 

• With increasing programme participation, there was evidence of 
improved parenting and declining child abuse risk. 

• With increasing programme participation, there was a clear decline in 
rates of maternal depression. 

• However, there was no evidence of improvements in maternal alcohol 
problems, illicit drug use or family economic circumstance. 
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Pathways to prevention - early intervention 

Ross Homel1 

Much scientifically persuasive international evidence has emerged over recent years 
that interventions early in life can have long term impacts on crime and other social 
problems. Overseas research also indicates the effectiveness of early intervention 
strategies when compared to the long term costs of crime and the criminal justice 
response. Little was known about Australian early intervention programmes, their 
impact, and whether they had crime prevention as a specific objective. Therefore, the 
Commonwealth Government commissioned a report' which consisted of: 

• an international literature review; 
• identification and collection of detailed information on a sample of 46 

early intervention progranunes in Australia; and 
• analysis of such programmes. 

A framework for the improvement and evaluation of existing services is also presented 
in the report. 

Key findings 

The likelihood of an individual becoming involved in criminal activity and or 
substance abuse is influenced by the existence of risk and protective factors in their 
family, school and community environments. Risk factors include family violence and 
disharmony, poor supervision and monitoring of children, and social or cultural 
discrimination. Protective factors include social skills, a sense of belonging and a 
positive school environment. A table describing these is attached. 

• Important findings include: 

• Risk factors can operate cumulatively: 
Child abuse and neglect are of particular significance. 
Existing programmes do not adequately address key risk factors 
occurring prenatally and perinatally (during birth). 

• Very few early intervention programmes and services explicitly have 
crime prevention as an objective. Better health, improved education and 
better employment opportunities have been their primary focus. 
Interventions, such as home visiting, family support and parenting 
education, can have a major impact on at risk families and children to 
improve quality of life and prevent future offending. 

• Each of us passes key milestones on the path from birth to maturity
infancy, the preschool years, the transition from primary to high school 
and the transition from high school to higher education or the workforce. 
Early in life interventions such as around birth or in the preschool years 
are identified as being particularly important, but so too are interventions 
at other crucial transition points in life. 

• Problems arising during these critical periods are often neglected. 
Coordination of programmes and service delivery needs 
improvement, and more attention needs to be paid to evaluation. 

1 This article is based closely on the overview of the Pathways to Prevention project available on the 
website: www .ncavac.gov .au 
2 The research was carried out by the Developmental Crime Prevention Consortium. 
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The future 

The Commonwealth Government is strongly committed to early intervention as an 
effective method of preventing future crime and violence. National Crime Prevention 
(formerly known as the National Campaign Against Violence and Crime) funds and 
promotes ways of preventing violence, crime and fear of crime in Australian 
communities. 

This report provides a framework to guide organisations in developing, implementing 
and managing intervention programmes so that crime prevention objectives are 
recognised and maximised. In some instances, crime prevention will become a new 
objective of early intervention programmes. In others, more emphasis will need to be 
placed on the evaluation and effectiveness of a programme's stated crime prevention 
objective. 
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Risk and Protective factors associated with antisocial and criminal behaviour 

CHILD FACTORS 

prematurity 

low birth weight 

disability 

prenatal brain damage 

birth injury 

low intelligence 

difficult temperament 

chronic illness 

insecure attachment 

poor problem solving 

beliefs about aggression 

attributions 

poor social skills 

low self esteem 

lack of empathy 

alienation 

hyperactivity/disruptive 
behaviour 

impulsivity 

CHILD FACTORS 

social competence 

social skills 

above average intelligence 

attachment to family 

empathy 

problem solving 

optimism 

school achievement 

easy temperament 

internal locus of control 

moral beliefs 

values 

self related cognitions 

good coping style 

RISK FACTORS 

FAMILY FACTORS 

Parental characteristics: 
teenage mothers 

single parents 

psychiatric disorder, 
especially depression 

substance abuse 

criminality 

antisocial models 

Family environment: 
family violence and 
disharmony 

marital discord 

disorganised 

negative interaction/social 
isolation 

large family size 

father absence 

long term parental 
unemployment 

Parenting style: 
poor supervision and 
monitoring of child 

discipline style (harsh or 
inconsistent) 

rejection of child 

abuse 

lack of warmth and 
affection 

low involvement in child's 
activities 

neglect 

SCHOOL CONTEXT 

school failure 

normative beliefs about 
aggression 

deviant peer group 

bullying 

peer rejection 

poor attachment to school 

inadequate behaviour 
management 

LIFE EVENTS 

divorce and family 
break up 

war or natural disasters 

death of a family member 

PROTECTIVE FACTORS 

FAMILY FACTORS 

supportive caring parents 

family harmony 

more than two years 
between siblings 

responsibility for chores or 
required helpfulness 

secure and stable family 

supportive relationship 
with other adult 

small family size 

strong family norms and 
morality 

SCHOOL CONTEXT 

positive school climate 

prosocial peer group 

responsibility and required 
helpfulness 

sense of belonging/ 
bonding 

opportunities for some 
success at school and 
recognition of achievement 

school norms concerning 
violence 
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LIFE EVENTS 

meeting significant person 

moving to new area 

opportunities at critical 
turning points or major life 
transitions 

COMMUNITY AND 

CULTURAL FACTORS 

socioeconomic 
disadvantage 

population density and 
housing conditions 

urban area 

neighbourhood violence 
and crime 

cultural norms 
concerning violence as 
acceptable response to 
frustration 

media portrayal of 
violence 

lack of support services 

social or cultural 
discrimination 

COMMUNITY AND 

CULTURAL FACTORS 

access to support services 

community networking 

attachment to the 
community 

participation in church or 
other community group 

community/cultural norms 
against violence 

a strong cultural identity 
and ethnic pride 



Workshop - School Initiatives 

Social Workers in Schools 

Michael Belgrave 

The Social Work in Schools Programme was developed in three North Shore City 
schools and was aimed to ensure that problems facing children and their families could 
be dealt with promptly, before they reached crisis point (Belgrave and Brown, 1996). 
Social workers were placed in schools to work with families holistically long before 
their difficulties brought them to the attention of other social service agencies. The 
model recognised that recent trends in social policy was placing greater attention on 
children in serious need, and that there was a major vacuum emerging in preventative 
services. Since the mid-1980s and, more strongly, after 1990, social service delivery has 
been dominated by the ideas of effective targeting and contracting in a social service 
market or quasi-market (Easton, 1997). Efficiency in social service delivery, it has 
increasingly been argued, can only be achieved if the resources are subject to 
competitive forces through contestability and to a process that divides funders and 
providers, policy makers and funding agencies. The general impact of these two new 
paradigms had been to place the state's responsibility firmly with those most in need. 
Improvements in statistical, recording and accounting regimes have given social policy 
planners much more confidence that they could identify those populations that are 
most at risk. The result, to use a popular cliche, is that government is primarily 
concerned with providing resources to those at the very bottom of the cliff. 
Community, whether this is a local community, the private market or iwi or Pacific 
Islands groups, has to be responsible for preventative and other kinds of programmes 
that deal with relatively low levels of risk. 

The Social Work in Schools programme attempts to find a balance between dealing with 
those most in need and providing preventative programmes. The model aims to ensure 
that children and families who may be on the slope towards higher levels of risk can 
receive intervention and effective servicing before their difficulties become so 
exacerbated that they come to the notice of state agencies with high thresholds of risk 
such as Care and Protection and Youth Justice. 

Antecedents 

In the United States, where social workers in schools are a more common phenomenon, 
the provision of social workers within a school environment is aimed primarily at 
ensuring that the learning needs of children can be better met (Hare, 1994). Social 
barriers to learning are recognised and social workers work with children and families 
to ensure that the learning goals of children can be met and that their educational 
objectives are not handicapped by difficulties that their families are experiencing. 

The model that has been developed at Massey, and which has been borrowed 
effectively on a number of other sites, takes a slightly different tack (Prasad, 1994). 
Social workers are in schools not just to meet the educational needs of schools and their 
pupils. They are to provide a site for working with students and families that is 
accessible, local and to ensure that the vast majority of families in a particular 
community can have access to personal social services. 
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The North Shore pilot programme 

When the scheme was first developed in 1993 and 1994 there was some opposition from 
the schools and from parents who had a very negative perception of social work. We 
were often asked - why use the term social work? It sounds like a good idea to have a 
service that we can use and that is available but surely you can call it something else -
say school support or community development? Social work carried connotations of 
poverty, surveillance and moral policing that were linked to public perceptions of the 
role of the New Zealand Children and Young Persons and their Families Service. As a 
social work department, we had a very strong belief in the effectiveness of the kinds of 
models that trained social workers can bring to social services. We, therefore, persisted 
with the term Social Work in Schools and persisted in describing our professional 
workers as trained social workers. Social workers have strong theoretical skills and 
knowledge bases of working with families, they have ethical guidelines which govern 
professional practice and their work is covered by international codes of practice and is 
part of an internationally recognised model for providing social services in schools. 

The social work programme was based in three North Shore schools, Birkdale North, 
Birkdale and Beac Haven School. It was funded by the 1994 International Year of the 
Family Trust, by the North Shore Safer Communities Council, and by the Roy 
McKenzie Foundation and Trust. It ran in a full mode for just over 12 months with two 
social workers and then in a reduced level because of lower access to funding for a 
further 12 months with a single social worker. 

The programme was based upon a number of assumptions. First was that there was an 
increasing level of need. The schools were telling us that they were dealing with a 
larger number of disturbed children, a larger number of children from families facing 
some kind of emotional or economic crisis and that more and more of their staff's time 
was being spent dealing with such issues. At the same time, while the need was 
increasing, there was reduced access to effective services. Many of the social services 
that had been around (either community-based services or those services that were 
provided by the state) were being increasingly rationed, were less accessible and were 
subject to significant delays, even when situations had reached crisis point. Teachers 
themselves were finding that they were spending more time dealing with problems for 
which they had no training and little experience. Finally, the problems of children 
could not be isolated to children. Family crises and ongoing difficulties facing families 
impacted on children. Dealing with children's issues in isolation from those of their 
families raised real risks of dealing with symptoms, and not causes. 

The approach used by the model developed by Dr Rajen Prasad was ecological in that it 
placed children within a broad social and familial context and tried to deal 
systematically with various issues impacting on them and their families (Belgrave and 
Brown, 1996; Prasad, 1994). Empowerment was stressed as a means of ensuring that 
families remained and developed skills of independence and self-reliance and to ensure 
that families did not become dependent on the social workers and the services that they 
provided. It was strength based and emphasised the abilities of families rather than 
their weakness (Rapppaport and Seleebey, 1992). The programme aimed to be 
culturally centred and anti-discriminatory, particularly given the very wide range of 
cultures within these schools and obligations under the Treaty of Waitangi. 
Intervention was knowledge-based in that it drew on the wide body of theoretical 
literature and skills developed within the social work profession and also drew on the 
experience of some of the social work programmes abroad. 
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The schools 'owned the programme' and the social workers were part of the schools, 
although the social workers had administrative and managerial independence. These 
were both essential because of the cluster of schools brought together under a single 
programme, but it was also important because this independence allowed the social 
workers to be less constrained in their dealings with principals and teachers. On 
occasions, the social workers could act as advocates on a family's behalf while at other 
times they acted as mediators between families and the school. The programme tried in 
a number of different ways to emphasis that it had a degree of independence and could 
be relied upon to maintain confidentiality in sensitive areas in its dealings with the 
schools. The records of the programme were not part of the school records and the 
office had its own separate entrance. The practitioners were professionally trained and 
skilled and this was a major factor in the programme's ultimate success. All work with 
students and families was on the basis of informed consent. If families did not want to 
work with social workers, and this occurred very rarely, then the social workers had no 
further professional contact with the child. This, of course, did not preclude any 
ref err al to the New Zealand Children Young Persons and their Families Service 
(CYPFS) if this became necessary. 

The model was developed for primary and intermediate schools rather than for 
secondary schools. It assumed children's almost complete lack of independence from 
their family. Should the model be applied in a secondary environment it would need 
significant review and modification. There were three schools and two social workers, 
the two social workers provided combined services to one of the schools and then 
individual services to two others. There were 650 families in the schools and 901 
children, a ratio of 1:450, which placed it in the middle range of schools in the American 
experience. The schools themselves were decile three to six schools, not the schools in 
the poorest of areas. Finding space for the social workers to work provided an ongoing 
problem in two of the schools. An independent space was essential, where social 
workers could meet clients and one that students and parents identified with the 
programme. 

A wide range of services were provided: 

• assessment 
• counselling 
• anger management 
• group work with children 
• classroom observation 
• parenting skills development 
• crisis management with clients 
• mediation between schools and clients 
• advocacy on behalf of clients 
• investigation of abuse and neglect 
• referral 
• liaison between social services 
• conjoint work with other agencies 
• providing advice to principals and teachers on issues within the school 
• providing information about social services. 

Social work services aimed at being accessible. Referrals were divided into four classes 
from crisis to early warning. Half the referrals were early warning and therefore 
preventative. Two per cent of the referrals were crisis and involved immediate 
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intervention by the social workers and around 20 per cent had a high level of urgency. 
The social workers spent considerable time at schools and were known by the children 
and their families by sight. They were also known by their first names and were seen as 
being a resource available not just to the school but to the community as a whole. There 
were a variety of different referral issues, the most common being behavioural 
difficulties followed by separation and relationship and emotional difficulties. After 
assessment, the issues addressed by the social workers were often quite different. 

Outcomes 

An unexpected but extremely pleasing result of the programme was the very high level 
of parental, pupil and caregiver referral. Forty per cent of referrals came from these 
sources, showing a very high level of acceptance of the programme. Although all of the 
initial referrals were to children in the participating schools, and children remained the 
primary client throughout the intervention, the social workers worked with a larger 
number of other clients once the assessment had been completed. There was a 
predominance of male children, which is consistent with the common findings that 
male children are more likely to present with social difficulties. On the other hand, the 
71 per cent of other clients were female, largely caregivers. Sixty-one per cent of the 
referrals were Pakeha, 31 per cent were Maori and only 6 per cent were from Pacific 
Island nations. Pakeha and Maori generally reflected the social conditions and 
demography of the area. Pacific Island and other groups had a relatively low 
represention (Belgrave and Brown 1996). 

One of the real difficulties with preventative programmes is that, if they are working 
properly, the results may not be noticed for some years. On the other hand, successful 
short term interventions may not necessarily improve situations long term for children 
and their families. It might be worthwhile noting that this evaluation difficulty poses a 
real problem in the demonstration of the effectiveness of programmes. Long term 
preventative programmes will always leave a question mark as to their success. 
Nonetheless the short-term impact of the model was significant. 

The principals and teachers were delighted with the programme. They felt that they 
had a resource that was essential and effective. The evaluation of the programme also 
showed an enormous enthusiasm among parents for the scheme. We were genuinely 
surprised at the extent to which those parents interviewed and surveyed recorded 
positive change as a result of the intervention and were enthusiastic for the 
continuation of the scheme. In dealing with other agencies, the situation was slightly 
less clear cut. Some other agencies had significant reservations about the impact of the 
scheme on their work. It was believed by one or two local agencies that the scheme had 
referred too many clients into their workloads. Given the relatively low level of referral 
from the programme, we had to seek an alternative explanation for the concerns raised 
by these agencies. The very success of an early intervention programme like this, far 
from reducing the need for social work services, actually created a greater demand for 
those services. As families became familiar with social workers and saw advantages in 
dealing with social services when facing particular difficulties they turned this 
acceptance into independent referrals to other social service agencies. 
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Subsequent Developments 

While the North Shore pilot was completed in 1996, there have a been a number of 
related or parallel programmes, including those run by the Presbyterian Support in 
Hamilton, secondary programmes at Penrose, Otahuhu and a major primary and 
secondary integrated model in Christchurch. Some of these directly involve CYPFS. 
Until recently, government response has been luke-warm. Pilots have struggled to 
survive on limited and short term funding. The general model of social service 
funding, based on contracting, has proved corrosive to co-operation and integration of 
services. Education would say, 'it's a social welfare issue, don't talk to us'. Social 
welfare would refer to education or health. Health funders have proved more 
responsive, although health issues are only a part of social work role. While social 
workers can assist in the integration of services, they cannot be a substitute for public 
health nurses. More recently, government has sensibly begun looking to co-ordinate 
agency responses more effectively - most significantly in the Strengthening Families 
programme. Co-ordinated social service delivery that is accessible, non-discriminatory 
and owned by communities is essential in dealing with issues facing families that can 
contribute to youth offending. Government commitment to a 14 school, two year, 
Social Work in Schools programme by June next year is a step in the right direction. 
There is, however, one major note of caution. The North Shore schools project, along 
with all the other pilots, has generated a tremendous amount of experience and 
knowledge. Establishing completely new pilots, without ensuring the survival and 
integration of existing programmes, provides the danger of jettisoning much of that 
existing knowledge and experience. There have been enough pilots already. 
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Overview 

Tu Tangata 

Kara Puketapu 

The Tu Tangata Way was created because of parent concern that their children be given 
a better chance in life through a high quality education. The team that developed the 
strategy and pilot programme agreed that better utilisation of community life skills was 
essential. They saw this as a substantial gap in children's daily routines. They decided 
that rather than dwell on the negative impact of crime, drug use, youth suicides and 
disorderly behaviour, we would hold fast to the belief that every young person wants a 
place in the world for themselves, a life of happiness and good health, a good job and a 
peaceful existence. They were driven by this positive belief. Their belief that 'our 
children need us, everyday, while at school' helped them identify the existence in the 
community of a powerful resource: the communities from which the children come 
each day and into which they had been born and raised. Why were those communities 
not playing an active part in the classrooms in our schools? 

In April 1995, the first Tu Tangata programme was launched at Parkway College, 
Wainuiomata, with 400 community leaders and parents. It was an inspiring and 
emotional day with a clear message: collectively, we could change the environment of 
the school and bring in new life and energy. Since then the Tu Tangata Way has 
become a confirmed partner in the school community. It has been fully accepted by the 
students, the principal and the trustees. This has taken time, but gradually confidence 
grew in each other as a school community of teachers, students, parents and others 
began to work together with great effect. 

Tu Tangata now operates in 27 New Zealand schools and three in Hawaii, United 
States. It is a community owned and financed programme which takes place in schools. 
The 'model' was commenced in April, 1995. It grew rapidly in 1998 with 20 
communities beginning programmes and another 43 schools are looking to start it up. 
However, the government has not as yet recognised the programme for funding 
purpose. 

Today, Tu Tangata offers a simple and common sense set of working tools that allow 
parents and other members of each local community to become involved daily in the 
learning activities of their children. Tu Tangata calls for a new 'community workforce' 
to be placed in every New Zealand school classroom. It aims: 

• to bring their personal life skills, experience and commitment into the lives 
of children; 

• to bring a change in our thinking so that we and our children use our 
schools as a real 'community place' instead of using it only as a place for 
teachers and students; 

• to create a highly skilled young generation of New Zealanders strong in 
social and cultural values. 
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Outcomes of Tu Tangata 

The success rate of Tu Tangata can be gauged in a number of ways: 

• A substantial reduction in student absenteeism. 
• Students are clearly more motivated and confident - this is confirmed by 

an Education Review Office report and an evaluation by government 
Health Consultants. 

• Concerns about social problems such as drugs, suspensions, and 'students 
falling behind' are being addressed on an immediate basis involving 
parents, Tu Tangata staff, and other support people. 

• Suspension levels are lowered to an acceptable state. 
• Monitoring and pursuit of any 'drug use' is operated both inside the 

school and in the wider community. 
• Parents are more visible at school in classrooms and attending the Tu 

Tangata Centres. 
• Teachers and Board of Trustees support the programme and in many 

cases are personally involved. 
• Senior political leaders, and various social agencies such as the police and 

youth health organisations have a high regard of the programme. 

Particular features of Tu Tangata programme include: 

• Homework and catch-up sessions are organised for lunch time and after 
school by parents. 

• Daily assessments of students are available by way of a computer 
database designed for the review of academic programmes. 

• Information is available on demand to parents, students, teachers, and Tu 
Tangata staff. 

• Community workers are taking national education examinations. 

Critical features 

The critical questions that must be asked before beginning a Tu Tangata programme in 
a local school are: 

• Does the local community possess sufficient of its natural and traditional 
power to reconstruct itself? 

• Do the local people accept their school as a community place? 

These are fundamental issues that each local community must deal with themselves. 
They should be debated and understood so as to encourage a shift away from the in
built dependency on government sources to deliver solutions to youth problems. 

After four years of progress, several key elements have contributed to Tu Tangata 
success. Common features in each of the 30 operations now underway are: 

• the ability of the programmes to win the trust and co-operation of 
teachers; 
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• a Tu Tangata team, with strong community networks and support 
resources; 

• an emphasis to ultimately have a paid community work force on campus 
in the classrooms every day, all day; 

• Tu Tangata working in harmony with the existing school operation with 
its established timelines, disciplines and professional educationalists to 
deliver quality learning to all students; 

• Tu Tangata doing its job with personal passion, persistence and 
professionalism; 

• students and teachers becoming intimately involved and part of Tu 
Tangata; 

• each education support person developing a successful working 
relationship with teachers and students. 
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Community conferencing in schools 

Margaret Thorsborne 

This paper will explore the benefits of community conferencing for school communities 
wanting a comprehensive and effective response to incidents of serious wrongdoing. It 
will examine briefly the outcomes of two conferencing experiments in Queensland 
(Australia) schools and address a number of implementation issues upon which the 
success of the process has been found to hinge. It will take the view that schools are 
communities of young people and adults whose understanding of the importance of 
their connections to each other will determine whether or not difficult and harmful 
behaviours are addressed in ways which produce emotionally, procedurally and 
substantively satisfying outcomes for those involved. The twin aspects of collective 
responsibility and collective accountability, hallmarks of the conference process, are 
elements of a healthy community. The practice and philosophy of conferencing will 
give school communities an opportunity to strengthen the connections which, in the 
long term, will tum young people away from behaviours which harm themselves and 
others. A case study is included to illustrate the impact of a conference on a challenging 
set of circumstances in a Queensland high school. 

History of community conferencing in Australian schools 

Community conferencing is not new to Australia. Introduced from New Zealand in 
1992, the first (police) experiment was based in the New South Wales town of W agga 
Wagga where conferences were facilitated by police to divert youth entering the justice 
system away from court (Moore 1995). In 1994, I was working as a guidance officer in 
the Queensland education department and sought help from the Wagga police to run 
the first school based conference in Australia. Eventually funding was made available 
to conduct a twelve month trial of the process as an additional tool for managing 
behaviour in a supportive school environment. Completed in 1996, the trial was an 
outstanding success and resulted in the uptake of conferencing across the state. Schools 
in New South Wales, Tasmania and South Australia have now embraced conferencing 
as one of a number of processes in their continuum of behaviour management 
strategies. 

Summary of outcomes of formal experiments in Queensland schools 

Findings from the first Queensland Education Department trial (Department of 
Education, 1996) included: 

• participants were highly satisfied with the process and its outcomes; 
• a high compliance rate with the terms of the agreement by offenders; 
• low rates of re-offending; 
• the majority of offenders felt they were more accepted, cared about and 

more closely connected to other conference participants following 
conferencing; 

• the majority of victims felt safer and more able to manage similar 
situations than before conferencing; 

• the majority of conference participants had closer relationships with other 
conference participants after conferencing; 

• all school administrators felt that conferencing reinforced school values; 
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• most family members expressed positive perceptions of the school and 
comfort in approaching the school on other matters; 

• nearly all schools in the trial reported they had changed their thinking 
about managing behaviour from a punitive to a more restorative 
approach. 

A further pilot by the Queensland Education Department in 1997 (Education 
Queensland, 1998, forthcoming) has confirmed that conferencing is a highly effective 
strategy for dealing with incidents of serious harm in schools. It has also served to 
highlight implementation issues which will be discussed later in this paper. 

In the course of both experiments, a total of 89 conferences were conducted across 
primary and secondary schools. The majority of conferences were in response to 
assaults and serious victimisation, followed by property damage and theft. 
Conferences were also used to address incidents involving drugs, damaging the 
reputation of the school, truanting, verbal abuse, persistent disruption in class, and, in 
one case, a bomb threat. 

A significant number of incidents (similar to those outlined above) were not 
conferenced by these same schools but were dealt with by traditional approaches, 
which included suspensions, interviews with parents, counselling and detentions. 
Reasons given by schools for choosing not to conference, in order, were: 

• the incidents were not considered appropriate; 
• staff perceived a poor attitude on the part of the offender and/ or offender 

supporters; 
• it was seen as too time consuming; 
• it was not considered as an option; 
• positive outcomes were not guaranteed. 

These reasons certainly contradicted schools' assertions that their experience of 
conferencing changed the way they thought about and managed wrongdoing. I will 
return to this in the discussion on implementation. 

Aboriginal and Torres Strait Islanders, non English speaking (requiring interpreters) 
students, Samoan and Maori students and their families attended conferences as 
offenders, victims and/ or supporters. Both experiments have revealed disappointingly 
low participation rates of these and other culturally diverse groups, possibly reflecting 
a lack of courage on the part of schools to risk the conference process or their inability 
to persuade key parties to participate in the face of difficult home-school relationships. 

The community conference process 

Community conferencing is a process which brings together, in the wake of a serious 
incident of wrongdoing, the 'offender' and his or her victim(s) along with their families, 
and appropriate school personnel. The purpose is to explore the harm done to all those 
affected, decide what needs to be done to repair that harm, and how to minimise the 
chance of it happening again. The conference is conducted, usually, by a school-based 
facilitator or behaviour management consultant who has undergone appropriate 
training. 
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The underlying principles of community conferencing derive from a range of 
disciplines including biology, psychology, political philosophy and social, 
organisational and management theory. We call these underlying principles a theory of 
transformative justice (Moore, 1998). This work has brought us to a deeper 
understanding of our emotional needs when we have been violated and hurt. In 
particular, the work of Tomkins (1962, p92), Nathanson (1992, p96) and Kelly (1996) in 
the fields of neurobiology and psychology of emotions (affect theory) have led us to a 
clearer understanding of emotions and how fundamentally important they are to 
relationships with others. When we examine who is hurt (harmed) when a student or 
adult perpetrates an act of wrongdoing, we come to realise that the hurt is widespread. 
Not only is the victim diminished in some way, but so too are his or her family and 
friends. The family of the offender is deeply shamed by what their child has done. So, 
everyone understands that they too have become a victim to some extent and shares the 
shame of that status. Shame, if viewed according to affect theory as a biological 
response to a relationship breakdown, is a great motivator to put things right, to restore 
relationships, to mend the breaks. The presence of shame in such a situation is a 
positive indicator that healing is possible. The conference allows the deeply negative 
feelings to be transformed into those of co-operation. 

Braithwaite's (1989) sociological view of the shame evident in conferences relies on his 
theory that when offenders are 'shamed' (the result of disapproval of the behaviour) 
within a continuum of respect and support (in the conference process), a process of 
reintegration for the offender can begin, lessening the likelihood of his or her re
offending as they become connected again to their families, school and wider 
community. 

Conferences are designed to provide all those affected with a chance to tell their stories 
about the harm that has been done. Being able to talk about deeply negative feelings is 
a great relief. Having those feelings acknowledged and validated is even better. Seeing 
young people and their families finally understand the hurt, be genuinely remorseful 
and offer an apology from the heart does something fundamental for those affected - it 
allows them to forgive. This does not mean letting the individuals off easily. Indeed, 
they are often asked to do any number of things to repair the harm. The conference is 
very demanding on those responsible. It is more demanding than a suspension, 
detention or some other sanction which does not necessarily make the young people 
involved feel directly accountable to those most hurt. But it is demanding for a reason: 
to help repair the damage, and to minimise further harm, and to do so by helping the 
perpetrators and others to a deeper understanding of how harmful their behaviour was. 

As our experience in facilitating conferences grew, we were able to tackle more 
complicated cases. Where it was no longer perfectly clear who was the victim and who 
was the offender, but it was clear that enormous harm had been done, the conference 
was able to achieve outcomes that other, more familiar interventions could not. The 
mechanics and practice of coping with the intricacies in these complicated cases has 
been informed by work in the adult field of workplace conflict. Conferencing is, 
perhaps, in these complicated cases, more appropriate than mediation because of this 
focus of accountability for, and recognition of, harm done, and because a wider 
community of people are identified as needing to be involved. 
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Case Study 

The following case illustrates a complex, though typical, school scenario (Thorsborne, 
1998). 

Background 

The precipitating incident was an assault on a female Year 12 student (Myriam) one 
afternoon in the school car park by three Year 9 girls (Rebecca, Linda and Sarah) as 
Myriam was preparing to drive home. She was accompanied by her boyfriend, Peter, 
also a Year 12 student and his younger brother, Brendan. During the assault, she was 
punched, kicked in the back and pushed to the ground by two of the girls, Rebecca and 
Linda. Linda also damaged the front of the car by kicking in the car radiator. Myriam 
sustained suspected spinal injuries and was hospitalised overnight for X-rays and 
observation. Fortunately, her injuries were limited to bruising and she was released the 
next day with a neck brace. Her parents reported the matter to the local police who 
recorded the complaint. 

School intervention 

The three girls responsible for the assault were not officially suspended but were asked 
to stay away until the school had dealt with the matter. The school guidance officer 
appealed to Myriam's parents and the local police to allow the school to deal with the 
incident by way of a conference. They agreed, reserving their final decision on formal 
action on the final outcome of the conference. The school had previously attempted to 
solve the conflict which~ had arisen between the girls by mediation on a number of 
occasions. The principal had also attempted to keep the parties apart by designating 
'no go' areas in the school grounds. The girls were very resistant to these interventions, 
and over a period of time the situation became explosive. 

Conference participants 

The following people attended the conference which was held in the teaching area of 
the school library: 

• Myriam and her parents; 
• Rebecca (the main protagonist), her mother, grandmother and two aunts; 
• Linda, her parents and older brother who was a student at the school; 
• Sarah, her mother and an off-duty police officer who was a friend of the 

family who had a close relationship of respect and influence with Sarah; 
• the principal and deputy principal who had both, over time, been 

involved in disciplining the girls and attempting to problem solve; 
• Peter, his mother, twin bother and a couple of school friends as supporters 

for both him and Myriam; 
• the conference facilitator who was the school guidance officer who, 

because of the size and complexity of the situation, was assisted by this 
author. 
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Description of the con/ erence 

The conference was extremely emotional from the beginning. No sooner had the 
facilitator finished the introduction and preamble, than Myriam's parents began 
abusing Rebecca for her part in their daughter's injury. This, of course, produced a 
strong reaction from Rebecca's family, who countered with abusive accusations, 
particularly from the younger of the two aunts. Both facilitators recognised the need for 
those present to voice their strong feelings, and after an appropriate length of time to 
'let off steam', refocused, and moved through the scripted questions designed to get the 
young girls publicly owning their behaviour by telling the story of their individual 
involvement. 

It became clear that the origins of this conflict were in the distant past, but it was very 
important for all those present to hear the beginnings and how the conflict had 
developed over time. It also became clear very quickly that Myriam was by no means 
innocent in the situation. 

The following facts and issues emerged as the facilitators asked first the 'offenders', 
then the 'victim' and then the supporters of both 'sides' to tell their stories: 

• The original falling out between Myriam and Rebecca was a result of Peter 
transferring his affections from the younger to the older girl early in the 
year. 

• Myriam, who drove her boyfriend and his younger brother home every 
afternoon, was in the habit of driving dangerously down the street which 
housed one of Rebecca's aunts who became fearful for the safety of her 
young children. 

• Peter's younger brother had been screaming obscenities out of the car 
window on these occasions and this had greatly upset the aunt who 
thought it was Myriam (this was news to all people at the conference and 
certainly had a huge impact on Rebecca's family and calmed them down 
considerably). 

• The parents of the three girls were very angry with the principal for 
'suspending' their daughters because of the incident. They felt they had 
been treated unfairly. Rebecca's mother had requested that a 
departmental official be present during the conference so the principal 
could be admonished (this did not eventuate). 

• On the afternoon in question, Myriam had made an arrangement with the 
three girls to stay behind in the carpark after school to fight it out. This 
again was news to those present, especially to Myriam's parents, who up 
to that point had been very defensive about her involvement. The 
principal stated that, had he known that fact at the time, Myriam too 
would have been 'suspended'. 

• Rebecca's father (who could not attend) on the morning of the conference 
had told her to 'sort it out once and for all'. Rebecca had thought he 
meant to fight it out. 

• Linda, who had a reputation in the school yard as a thug, had been 
recruited to assist with the assault in the car park. 

• Sarah, who had been peripheral in the final incident, had nevertheless 
been instrumental in keeping the conflict escalated on the day. 
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Once the facts emerged, and those present had the advantage of the whole picture of 
what had unfolded, the anger settled and they were able to take stock of their 
individual responsibilities and contributions to the harm that had been done to them, 
their families and the school community. 

The following were highlights among the responses from the whole group: 

• Peter's mother undertook to deal with her younger son (who was not 
present) who had been responsible for shouting obscenities from the car 
window at Rebecca's aunt. She was appalled when she discovered what 
he had been up to and how his behaviour had contributed to the 
escalating conflict. She also wondered out loud and with wry humour 
what both girls saw in her older son, Peter. She simply could not 
understand how they could have come to violence over such a poor 
example of sex appeal! (It was also interesting to note that this boy who 
had been the centre of the storm at no stage offered an apology or 
acknowledgment for his part in the deteriorating relationship between the 
two girls.) 

• Linda's father (a Vietnam Veteran in a wheelchair who had brought his 
family over from New Zealand) spoke with great dignity and eloquence 
about the shame his daughter's behaviour had brought on the family and 
how they were horrified by stories of her reputation around the school. 
This speech had a profound effect on the rest of the group and especially 
on Linda. 

• Rebecca, when it became clear that she had totally misinterpreted her 
father's advice, sobbed in anguish and embarrassment at her actions. Her 
family responded in a loving way, but reinforced the need for her to let go 
of her original hurts and become a responsible citizen. Both girls 
apologised for their behaviour. 

• Sarah, surprisingly, the least involved on the day of the assault, offered 
the most resistance, claiming that she had been treated unfairly by the 
principal. Her mother and the off-duty police officer prevailed gently on 
her, appealing to her better nature, and she eventually conceded that she 
had indeed contributed, and offered her apology. 

• The principal and deputy told of their frustrations with the refusal of the 
girls to let go of the conflict over time and how much time and energy had 
been taken up dealing with the ongoing issues. (It is worth noting here 
that the school, situated in a high unemployment, low income, high 
violence area, has taken a strong stand on conflict, and developed a 
whole-of-school approach to conflict management. This meant that the 
administrators involved had the appropriate skills and were using them). 

• Myriam also acknowledged how her behaviour had contributed to the 
harm and apologised to the three girls, their families, and the school 
principal and deputy for the harm she had done. 

The conference took some four and a half hours, with a break for morning tea. The 
conference broke at the point when the girls had apologised and by then the tension 
which had characterised the early part of the proceedings had dissipated. 
Conversations were generally cheerful and friendly. 

117 



Conference outcomes 

When the conference resumed after the break, the group was asked what needed to be 
done to repair the harm done and minimise the chance of further harm. The following 
is a summary of the agreement which was reached and signed off by all key parties: 

• all four girls promised not to repeat the abusive, violent behaviours which 
had lead to the conference; 

• if any uneasiness did arise they were to seek help from school staff 
immediately; 

• parents promised to report early warning signs of any trouble to the 
school. The school likewise agreed to notify parents; 

• the three year 9 girls assured Myriam that she would be safe in and out of 
school; 

• Myriam agreed to stop driving dangerously in the street where the aunt 
lived; 

• all students present agreed to defuse any rumours concerning these 
incidents which continued in the school community; 

• Myriam agreed to drop the charges of assault provided all parties adhered 
to the agreement; 

• the principal agreed to extensions of assignments and exams missed by 
the girls while they were away from school; 

• follow-up was to take place one month after the conference. 

It is also worth noting that Rebecca's mother, in the period immediately after the 
conference, stayed on to chat with the deputy principal for some time and offered her 
services as a volunteer in the school. 

Some months later 

The school guidance officer, who facilitated the conference, and who had a major role in 
following up with the four girls and their families, reported how much his relationship 
with them had improved. Around the school, the students greeted him with affection 
and respect, and at the school's graduation ceremony he was greeted warmly by one 
family, with handshakes all round. 

He reported that in the wake of the conference an air of calm descended over the girls 
and their friendship groups. Linda, the school 'thug', who previously had been on 
report to the office almost daily, was nowhere to be seen and had settled quietly back 
into her school work. While Myriam and the three younger girls were never great 
mates, there were no further incidents. 

Analysing the case 

In analysing this case, it becomes apparent that there are a number of issues that make 
these types of incidents challenges for schools: 

• a blurring of the line between victim(s) and offender(s), with all parties 
bearing some responsibility for the escalation of the conflict ( community 
responsibility); 
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• the conflict was exacerbated by the rumour and gossip mill which 
pervades all such institutional settings; 

• separate, small scale interventions involving only the key protagonists 
were not effective enough to de-escalate the conflict; 

• despite careful, thorough investigations by teachers and administrators, 
the whole picture did not emerge until all parties had gathered together to 
participate in the problem-solving; 

• the agreements which have held to the date of writing were made with all 
those affected having a stake in the process and its outcomes (community 
accountability); 

• the precipitating incidents had something to do with a rejection in a close 
relationship. 

Implementation issues 

Experience in schools and other jurisdictions have indicated a number of areas which 
need to be addressed for conferencing to be effective. Some of these have to do with the 
technical side of conference facilitation and include such areas as: 

• how the decision is reached to convene a conference; 
• inviting the ,.right' combination of people to a conference; 
• making sure participants understand the purpose of the conference; 
• comprehensive preparation by the facilitator; 
• writing the agreement in a way that quantifies and qualifies behaviour 

change in specific, realistic and measurable ways; 
• planning for comprehensive agreement monitoring and follow-up; 
• the ability of conference facilitators to handle the sometimes high levels of 

emotion which arise in conferences. 

These issues should be addressed during comprehensive facilitator training workshops. 

Technical expertise, however, will not overcome the difficulties of a whole-of-system 
resistance to the philosophy of conferencing. Terry O'Connell, Head of the Restorative 
Justice Group of the New South Wales (Australia) Police Service, lists some 
fundamental elements which will maximise the chance of implementing conferencing in 
any setting (O'Connell, 1998). These are: 

• visionary leadership - any system (especially a school) needs the sort of 
leadership which includes such characteristics as moral courage, a vision 
about what needs to happen (what behaviour will look like in our school), 
and the willingness to follow that vision despite the risks; 

• a principled framework - change which is to occur must take place 
within a framework of values and principles that guide discussion, policy 
development and practice - in this case, the values and principles of 
restorative justice and behavioural change; 

• sound theory - the theories proposed by Braithwaite (1989), Tomkins 
(1962; 1963; 1987; 1991; 1992), Nathanson (1996) and others have given us a 
sound basis on which to apply and adapt the model to all situations where 
relationships have been adversely affected. This includes insights into 
why some of our behaviour management practices, particularly in schools, 
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are limited in their effectiveness in creating the kinds of communities we 
want; 

• whole-of-system approach - even with high quality training in 
conference facilitation, very few organisations progress to the point of 
achieving any significant change in practices. This can be explained by the 
failure to adopt a whole-of-system approach which has the enormous 
benefit of overcoming the resistance of the organisational culture to any 
fundamental change. 

Schools are a classic example of this, with a long entrenched retributive approach to 
behaviour management ('command and control'). Another example is the situation 
which arises in a school where the designated conference facilitators are in direct 
conflict with the school leadership over their approach to dealing with incidents of 
wrongdoing. For conferencing to take root in the daily practice and policy of school 
life, the conferencing (restorative) approach has to be adopted to deal with all matters, 
not just isolated incidents, and by all those with a responsibility for promoting 
behavioural change. In the Queensland schools which have adopted such an approach 
on a large scale, there is evidence of wrongdoing being handled in classrooms, 
playgrounds and deputy principals' offices in a way which reflects a fundamental 
change brought about through an understanding of the conference philosophy. 

Formal training in conference facilitation is only the beginning in a long journey of 
experiential learning. Administrators in schools who want to encourage conferencing 
must provide an environment which supports risk taking and allows people to learn 
from their mistakes without fear of reprisal or embarrassment. 

It has certainly been the case that some schools have been reluctant to attempt a 
conference because they are unwilling to take the risk associated with uncertain 
outcomes. These outcomes are usually restricted to whether or not the offender will 
'deliver' genuine remorse and apology and be likely to change usually deeply 
entrenched behaviour in the wake of a single conference. They have failed to 
understand that the conference is less about the offender than about the opportunity the 
incident presents to work through a host of issues to do with the context, individuals, 
groups and the system in which the wrongdoing occurs. 

Building cohesive communities 

According to Kay Pranis, Restorative Justice Planner for the Minnesota Department of 
Corrections (Pranis, 1998), every conference is an opportunity to: 

• demonstrate setting limits on behaviour while loving (respecting) and 
supporting the off ender; 

• clearly articulate norms and expectations for behaviour for the entire 
community; 

• reinforce' a sense of mutual accountability, our responsibility to care about 
and take care of one another; and 

• practice a new form of democracy which gives all present an equal voice 
in decision making. 
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Pranis (1998) argues that: 

Relationships are the threads of community. Mutual responsibility is the 
loom on which the fabric of community is woven. Crime represents a 
failure of responsibility - often on many different levels, individual, family 
and community. Our response to crime must strengthen or build 
relationships and emphasise and reestablish mutual responsibility on all 
levels ... Setting limits in a loving way, articulating norms of behaviour, 
and reinforcing responsibility are critical functions of healthy communities. 
Conferencing can contribute to the care and maintenance of those 
functions in communities. 

Pranis (1998) also argues that the 'crackdown approach' by police in such communities 
as New York which are beset by 'quality of life' crimes, simply suppresses behaviour in 
an attempt to enforce community standards. The suppression strategy also relies on the 
'enforcers' - in schools, usually administrators - to solve the problem. This does provide 
short term relief, but does not change behaviour in the long term. Similar dynamics are 
at work in schools which have a heavy handed approach to discipline and which seek 
to maintain control at the expense of community responsibility and accountability. 

The conference process, however, allows the community (the school in this case) to 
reach out and weave the offen~er into the community fabric with a development of 
shared, voluntary commitment to community standards. Our schools need then to 
embrace an approach which is more about changing behaviour and less about 
managing behaviour, which is epitomised by the conference process and is reflected in 
practices which place a value on wholesome relationships. 

Conclusion 

The success of conferencing in schools in dealing with incidents of wrong doing 
illustrates the effectiveness of a restorative, transformative philosophy which underpins 
these practices, namely: 

• a philosophy of participation, political equality, non-tyranny and 
deliberation (in other words, the process is fully democratic); 

• the community of those most affected is the best placed to determine how 
to repair the harm caused by inappropriate behaviours (that is, those who 
did it and those who had it done to them); 

• an acknowledgement that victims, offenders and their respective 
communities of care need to be given the opportunity to talk about the 
impact of those behaviours on them; 

• a belief that offenders and victims and their communities of care have a 
right to learn from the experience and failing to confront them with the 
consequences of their actions does them a disservice; 

• having those affected present to talk about the impact on their lives is 
essential to that process of learning for offenders and other participants; 

• offenders more readily comply when an agreement is reached within and 
involves their community of care; 

• the community of people brought together in a conference bear a 
collective responsibility for supporting that agreement; 
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• resolutions should involve school and community resources. 

While it could be said that not all wrongdoing in schools is criminal, the seeds of later 
crime are evident in school incidents and in school communities. We do not need 
reminding of the social and economic cost of social dysfunction and more serious 
criminal activities. Schools carry an enormous responsibility to influence the behaviour 
of young people so they can participate in healthy ways and contribute to community 
cohesion and wellness as individuals, in their families and other groups, at work and at 
leisure. Schools are more likely to build that sense of responsibility for, and 
accountability to, each other when their . attempts at behaviour change reflect a 
philosophy of restoration rather than retribution. The success of conferencing in a 
school community to rebuild community cohesion depends without a doubt on the 
preparation and technical skills of the facilitator, but more importantly on the school's 
willingness to embrace the values, beliefs and practices to build and rebuild 
relationships. Conferencing is a philosophy, not a programme. 
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Workshop - Local Solutions 

Local Solutions in Waitakere City 

Penny Hulse 

The Auckland region is a City of Cities. Waitakere with a population of 164,200 is one 
of 5 cities (Rodney, Manukau, North Shore, Auckland, and Waitakere). We are a fast 
growing city with the growth rate over the last 10 years of more than 25%. We are also 
a young city with one third of our population under 20. For us, that means 50,000 
young people. Currently about half our Maori and Pacific Island people are under the 
age of twenty. 

More than 3000 new Waitakere City residents are born each year. Our population is 
growing because people are actually staying and having their children - so some things 
must be going well. With such a young population, we as a council have had to look 
closely at what this means for our community. 

• What services are needed? 
• What problems arise? 
• What will future growth mean? 
• What can we do to actively improve life in our city 
• for our precious young people? 

Our city's future rests with them, after all. 

But what does it mean to be a young person living in Waitakere City today? I guess it 
depends on what TV programme you watch or what part of the newspaper you read. 
The media, I would argue, has a lot to answer for when it comes to how young people 
are seen in our society. 

Take, for example, our local newspaper, the Western Leader. Maybe starting at the 
back pages would give us a reality check on our young people. There we see · 
competition leaders, sports achievers, and winners on the netball court, the rugby field 
and in the diving pool. Successful young people, focused, committed, dedicated and 
deserving of our praise. But if you -start on the front page, it's all about taggers, bag 
snatchers, knife wielding gang followers and glue sniffers. The stories are generally 
bleak, depressing and pretty much all bad news. We see young people as losers, in 
crisis mode, and as scary layabouts. What's real? What's to be done? 

As a lot of people probably do not reach the good news back pages of the Western 
Leader, it really concerns me that people only hear the bad news stories. They don't 
give a balanced or fair picture. I am not saying that problems do not exist, but we really 
do need to get things into perspective - by taking a real good look at young people in 
our City, while at the same time taking a look at ourselves. We are their parents, 
grandparents, family and whanau. We must also take responsibility in finding out 
what is fact and what is fiction about young people and their issues. 

We need to look at what is happening to and for our young people, why they are 
happening and then look at what we should be doing. We owe it to our children, our 
grandchildren and our great great grandchildren to open our eyes in W aitakere and 
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take a good look round, and to create positive opportunities for forthcoming 
generations. If we throw our 50 000 babies out with the bath water now, where will our 
City be in 5, 10, 50 or 100 years time? It is up to all of us to take the reins of our City 
and guide our conununity, young and old, into the 2l5t century. 

So we put young people firmly on our Council agenda by the adoption of the principle 
of 'first call for children', recognising that children and young people were often unable 
to speak for themselves and so needed specific consideration to ensure decision-making 
took into account their needs. This translates into practical action, with Council pro
actively involving young people in decision making through the establishments of a 
Youth Council. The creation of the project leader for children and youth was for a 
dedicated staff member to implement 'first call' actions across the Council and to co
ordinate the Youth Council and the creation of a role for an advocate for children who 
can speak out and highlight youth issues. 

So how does all this relate to youth at risk and justice issues? As a Council, we have 
made a decision to actively work on improving social well-being in our City. By 
adopting an Agenda 21 approach, we have undertaken to work on environmental, 
social and economic issues as a whole. You cannot have one without the other. For us, 
that has meant the Council taking an active role in supporting many initiatives that deal 
with youth and supporting those who work with young people. 

We do not see ourselves as traditional social service providers, but we have interpreted 
our Council's social well-being role to mean a: 

• monitoring 
• advocacy 
• facilitation 

role for Council, as well as improving social outcomes from Council's own services and 
projects. 

We believe (as our Mayor Bob Harvey says) cities can make a difference and that by 
being pro-active and working responsibly alongside agencies and the community, local 
government can both broker and foster local solutions to local problems. 

Or, as Nie Mason, our Project Leader for Children and Youth puts it: 

We can show our young people that we actually do care and as a Council 
and a community we can model the sort of behaviour that we would hope 
that the wider community and other agencies might adopt. 

These are: 

• respecting and valuing our young people; 
• listening to their needs; 
• planning with them; 
• protecting their future; 
• being pro-active in putting in place projects and support systems which 

will either prevent problems occurring or stop them from escalating if 
they have started. 
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In this paper, I will cover briefly just some of the things that are happening in Waitakere 
that are hopefully of benefit to our young people. The thread that runs through all 
those projects is the way the Council has had an involvement in supporting the project. 
The initiatives that I'll talk about briefly are unique and special to Waitakere. Each 
community is unique and I am just bringing a 'basket of Waitakere ideas' to share with 
you, and not to try and set about proving that these are the only answers. Most of these 
initiatives are community-based and have been initiated by the community. I am not 
able to fully comment on results and detail - I do, however, have contact details for all 
the groups I'll mention. 

I would like to start with the effective practice model which I'll go into in some 
detail. I will also pass on some community comments and criticism of the process 
which may be useful, in case any of you are considering a similar approach. I would 
then like to briefly touch on some excellent initiatives currently underway in Waitakere. 

Waitakere effective practice model 

Much has been hailed nationally about the Waitakere model for interdepartmental 
service co-ordination, and it seems that in the last eighteen months the Waitakere 
model, or the Waitakere way, is flashing in neon lights as a huge government success 
story. But whose model and whose agenda was it? In this paper I want to focus on this 
initiative, the Waitakere City Council experience, and the issues it raises for us in terms 
of partnership. 

In 1995, Waitakere City council and our local Waitakere Children and Young Persons 
Co-ordinating Group (of which the Council is a member) made a joint presentation to 
the then Minister of Social Welfare, Peter Gresham, outlining concerns about the way 
our young people were falling through the gaps between government departments and 
how Waitakere would like to be given the opportunity to devise some solutions to 
ensure that the needs of our young people were more effectively met. 

Early in 1996, the Co-ordinating Group heard it had the go-ahead from the Chief 
Executives of Health, Education and Social Welfare to come up with a model to 
improve social service co-ordination for high-risk young people in Waitakere City. We 
were provided with a part time policy analyst from the Department of Social Welfare 
and away the working group went. Within the process, the Council provided 
workspace and support for the policy analyst and facilitated the local community and 
interagency working group. After significant community consultation and dialogue, in 
early 1997, the Working Group presented two reports to the Chief Executives of Health, 
Education and Social Welfare - which incidentally was the first time that these 
Ministerial heads had collectively appeared together outside of Wellington. 

The first report outlined the parameters of the Waitakere effective practice model, 
which is essentially a tailored case management plan, involving the appointment of a 
lead agency, where more than one agency is working with a troubled young person and 
his or her family. The second report highlighted local resource gaps. The Working 
Group asked the Chief Executives to trial the model they had developed. The response 
received was that there would be no trial - that effective practice would happen 
tomorrow and would then be implemented elsewhere in the country shortly after. 
Limited resourcing for a local effective practice co-ordinator was provided by the Chief 
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Executives, for three months, in which time a manual for service providers was written 
and training programmes for service providers devised. 

Whose agenda?: What started out as a local initiative was in effect subsumed within a 
national policy agenda with demanding timeframes and political expectations for 
instant results. As a result, local ownership of the project has been affected. Locals 
know the difference between what is (or in this case is not) happening on the ground 
and what is being hailed and paraded by Wellington-based decision makers. Hence 
some of the integrity which was central to the development of effective practice model 
has been lost. 

Need for resourcing: Resourcing for community groups and agencies to participate in 
the ongoing issues in Waitakere have yet to be addressed. Devolution of responsibility 
without resources is just not an option. The 'there are no more resources, Waitakere' 
catchcry does not go down well, especially when, at a similar time, a new multimillion 
dollar wraparound service for at risk young people was announced for Manukau City. 

Honest and accurate communications: We were amazed to see the way that milestones 
and outcomes for effective practice were noted in the Department of Social Welfare's 
annual 'Welfare to Wellbeing' Report, along with Waitakere City Council's role in the 
development of afterschool programmes. As a result, we have now established an 
'information protocol' with the Department of Social Welfare Corporate Office, a 
process through which both sides now have the opportunity to check and amend the 
message before it is publicly communicated. 

Council's role: Mid way through the effective practice project, the Council's role 
changed. Having participated actively in the compilation of the effective practice 
model and thinking that the local management group could go ahead and get on with 
implementation on its own, the Council stepped back from its facilitation role. In 
hindsight, it was probably the wrong move to make. And, indeed, many people in the 
community mark that point as where the model became Wellington's rather than 
W aitakere' s. This is an interesting point to reflect on and I believe this highlights some 
important strengths that local government involvement can bring to a partnership 
initiative. 

Independence: Waitakere City Council speaks for Waitakere City- we are not part of, 
or beholden to, any one Government department. 

Local focus: The glasses we see through are defined by a city-wide catchment, 
meaning the Council's prime focus is always on making connections and progressing 
the local 'big picture'. 

Advocacy: Because we are not part of central government machinery, local authorities 
have the ability to say things to Ministerial decision makers that central government 
bureaucrats and the community are often unable to. 

Community empowerment: One of the strongest roles local government can play is to 
increase the ability and opportunity for communities to participate. Being the layer of 
democracy closest to the people, local government is in touch with local issues and 
networks and can facilitate an increased level of community involvement. It is 
important to note that the Council does not see itself as a proxy or a replacement for 
wider community involvement. 
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Providing a link between policy and implementation: No two communities in New 
Zealand are identical. Different demographics, histories and modus operandii mean 
that a 'horses for courses' approach does need to be taken in terms of central 
government policy implementation. Local government can act as an advisor in that 
regard, offering recommendations on local conditions, local networks and local 
strategies to enhance policy success. 

Roles and responsibilities: It is critical to state the parameters of partnership from the 
beginning and to update them throughout the process. This involves outlining the 
realms of local and central government and community participation and partnership -
including roles, responsibilities, resourcing and relationship management. It is also 
important to clarify just what kind of a partnership we are really seeking to develop. 

Many agencies are now using this model or have adapted some of their practices to 
adjust to it. Some said - 'that's what we've always done, but now it's got a name'. In a 
nutshell, this model endeavours to ensure a co-ordinated approach to dealing with 
young people. This involves requiring support from more than one agency to avoid the 
sort of cases we hear about where 10 people were all visiting and working with one 
family, but had no contact with each other. 

Kelston Youth Projects 

Kelston is an area in Waitakere that has many young families and a high percentage of 
Pacific Island families. It has been identified as an area of need within Waitakere. · A 
programme called KUDOS (Kelston Upgrade and Development by Our Schools) has 
been launched and many are initiatives planned. Issues of safety, crime prevention and 
creating a better place for children to play and grow up in have been developed by the 
children, young people and parents of a group of schools. Council is supporting this by 
funding playground improvements, slow streets and footpath improvement. A number 
of other projects include: 

Kelston Girls Youth Suicide Intervention and Support Group: To support young people 
at risk of suicide and to support their peers. 

Kelston Girls School Youth Suicide Support Group: As a result of a suicide at the 
school, a group of girls contacted Nie Mason and she supported them by obtaining 
training from Youth Line for the wider peer support group. About 30 young women 
participated in the training and support programme and they have held ongoing fund 
raising programmes to continue the process. 

Graffiti: Council has a graffiti co-ordinator who, with vision and passion, has worked 
with young people to turn around the groups involved in this activity. He works with 
young offenders who paint out the graffiti and who have gone on to produce some 
fabulous murals in Waitakere. Mayor Bob Harvey recently participated in a 
programme where some young taggers designed artwork and made all the decorative 
tiles for a public toilet close to sports grounds which were well used and well tagged. 
As a result, this wonderful public artwork has remained unmolested and untagged. In 
return, the Mayor presented the young men who worked on the project with rings 
designed by a well-known Waitakere artist. 
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Rail Safe Group:1 This is a joint initiative between the Council, the police, the Fire 
Service, local high schools, the media and local businesses. It is aimed at reducing 
injury and accidents on the railway tracks. Many local young people were risking their 
lives by crossing tracks to get to and from school, to the shops and so on. This project 
aims to reduce risk-taking behaviour. 

Ways: This is a one stop shop community initiative jointly run by Te Whanau o 
Waipareira Trust and Pacifica Health Care wrap around services for youth. The 
Waitakere City Youth Council and Project Co-ordinator for Children and Youth were 
very much involved in the initial stages of this project. 

WIN - Waitakere Youth Network: This brings together people with focus on youth in 
the city; sharing and co-ordination is vital. The Council acts as a clearinghouse for 
much information. It co-ordinates, facilitates, offers legal advice and provides meeting 
places. 

Finally 

Our children and young people are the future of Waitakere and we must put 'our 
money where our mouth is' and ensure that their needs are met now and that their 
future is safeguarded through our actions and policies as a Council. I would ask all of 
you here today to ask your Council what it is doing to support its young people. It is 
critical for local government to actively promote their role in this area. 

1 For further information contact Kitch Cuthbert- Road Safety Co-ordinator. 
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Workshop - Government Initiatives 

Crime prevention packages 

Annette Dixon 

I have been asked to talk about the Crime Prevention packages of government. I am 
going to provide some information about a particular package - the 1997 Youth at Risk 
of Offending Crime Prevention package. Then I will update you on where things have 
got to with one particular aspect of the Crime Prevention Package - the Conservation 
Corps Prison Pilot. In doing this, I hope to share some of the thinking we have been 
doing at the Ministry of Youth Affairs about the kinds of interventions that work for 
young people and the government's role in those interventions. 

By way of background to the Ministry of Youth Affairs: 

• it is a policy Ministry; 
• it also runs youth development programmes called Conservation Corps 

and Youth Service Corps programmes; 
• its client population is extremely diverse. It has to focus on those issues of 

youth development where it can make a difference; 
• its greatest challenge is to treat young people as stakeholders in today's 

society, as citizens now and not just adults in waiting. If we can find ways 
to empower and engage young people in decision-making processes then I 
believe it has a greater chance of increasing their sense of self-esteem, their 
sense of responsibility for their actions, and of maximising their positive 
contribution to New Zealand's economic, social and cultural development; 

• this challenge faces us in relation to all young people - including those 
young people who offend. 

Background to 'youth at risk' crime prevention package 

New Zealand released a Crime Prevention Strategy in October 1994 to improve co
ordination of government activities and develop partnerships with the community. The 
strategy was to be delivered principally through the safer community councils. The 
Crime Prevention Unit, which is based in the Department of Prime Minister and 
Cabinet, had the overall responsibility for facilitating and co-ordinating the strategy. 
Part of the Unit's functions are to assist in the budget process and assist in co-ordinating 
departmental crime prevention initiatives and influence departmental funding priority. 
The 1997 budget package focused on youth at risk of offending. The project group was 
convened by Youth Affairs. 

Research in New Zealand and in similar societies overseas indicates that offending by 
young people is strongly associated with a number of indicators of social disadvantage 
and family dysfunction. The implications of these factors for crime prevention 
programmes are that: 

• interventions targeted on families and young people with multiple 
disadvantage are likely to be the most effective; 

• children at risk of becoming offenders and developing other serious 
behavioural problems can be identified at a very young age; 

• using indicators of social disadvantage geographical areas can be 
prioritised for crime prevention programmes. 
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There is no single factor which explains variation in crime rates but a range of factors 
which, together, make up a pattern of social disadvantage. 

The Youth At Risk of Offending Crime Prevention package was, therefore, designed to 
improve outcomes for young people identified as at risk of offending. The package 
built on the government's Responses to Crime Strategy which emphasised the need for 
a co-ordinated approach across a broad range of justice and social poli_cy issues to 
address the circumstances that are associated with offending. 

A strategic response to offending by young people needs to be multi-faceted, involving 
the individual, the family, the school, the community and other key points of contact. 
The package was, therefore, designed to assist communities to provide appropriate 
support for their young people whilst also focussing on those young people already 
involved with the youth and criminal justice system. 

The package has a broad focus across the cycle of offending, targeting . ear 1 y 
intervention, community development, reducing the opportunity to commit crime, and 
effective rehabilitation of current offenders. The goal is to ensure that there are co
ordinated services for those young people identified as 'at risk' or disconnected from 
their school, family, community, and peers. 

The key aims of the package were to: 

• improve education and health outcomes for young people; 
• improve communities ability to help their young people at risk; 
• reduce recidivist offending. 

The package is a mixture of initiatives targeting different age groups in different 
geographical areas. It was decided that several age groups needed to be targeted across 
the 10 to 20 age streams. The package involves $8.67 million over three years and 
followed on from the Budget 1996 package which focused on Family Violence. 

Police Youth Aid 

$3.131 million was allocated over three years for police youth aid community-based 
programmes. These programmes are based in Mount Roskill, Ponsonby and Dunedin 
and the five target areas of Kaikohe, Otara/ Mangere/ Glen Innes, Hamilton East, 
Gisborne and Christchurch East. Additional programmes are also being funded in 
Rangiora, Nelson, Wainuiomata and Tauranga. · 

Wraparound services 

The Wraparound concept is based on the notion of literally 'wrapping services' around 
a young person. Individualised, needs based plans are developed for children and their 
families to provide intensive individual care and therapy for high-risk teenagers with 
multiple problems. Te Whanau o Waipereira Trust have been contracted to run the 
programme in South Auckland. The cost of developing the programme is $3 million 
dollars. 

Suspensions and expulsions 

$130,000 of the package was set aside to develop initiatives aimed at reducing the 
incidence of suspension and expulsion from schools. This money is being used to trial a 
family school community group conference approach to suspensions. The project is 

131 



being developed from the Hamilton office of the Ministry of Education and will be 
trialed next year. 

Youth workers 

The Department of Internal Affairs Community Workers Project Scheme was extended 
by $552,000, over three years, to provide for five additional workers to develop 
programmes targeting young people at risk of offending. 

Maori community initiatives 

$1.06 million was provided for the development of preventative programmes aimed at 
young Maori at risk of offending. Waitomo Papakainga in Kaitaia is providing 
counselling and support for 18 young people and their families. Te Kotahitanga e Mahi 
Kaha Trust in Kaikohe is providing counselling and support for young people not 
attending school. Te Moemoea a Te Rangatahi Trust is running programmes in 
Mangere and Pukekohe involving the use of theatre techniques to explore issues related 
to offending and building self-esteem. Te Waiariki Purea Trust (Rotorua) is running 
courses for ten weekends for young people at risk of offending. The programme 
retraces the travels of ancestors of the Te Arawa Waka. Te Runanga O Turanganui A 
Kiwi (Gisbome) is running a range of services including counselling, workshops and 
week-end wananga for young people. 

New Zealand Conservation Corps Prison Pilots 

Funding of $423,000 was made available to extend the New Zealand Conservation 
Corps programme into prisons on a piloted basis. The prison pilots are taking place in 
Rimutaka, Rolleston and Invercargill prisons. 

Employment advice for young inmates 

$162,000 was allocated to provide employment planning and advice for young prison 
inmates. Pilot programmes have been established in Auckland and Christchurch. 

Evaluation 

Each initiative is being evaluated by the government agencies responsible for 
implementing the programmes. In addition, the overall impact of the package is being 
evaluated by a team of researchers. This evaluation process will monitor the 
establishment of the projects in each of the five sites and assess how well they have 
achieved their goals. Its cost is $207,000. 

The five sites involved, and the programmes they offer, are: 
• 

Otara/Mangere 

• wraparaound service; 
• police youth aid community-based programme; 
• crime prevention focused worker; 
• Maori community initiative; 
• school, family, community, group conference (starting in 1999). 
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Kaikohe 

• police youth aid community-based programme; 
• crime prevention focused youth worker; 
• Maori community initiative. 

Christchurch East 

• police youth aid community-based programme; 
• crime prevention focused youth worker. 

Hamilton 

• police youth aid community-based programme; 
• crime prevention focused youth worker. 

Gisborne 

• police youth aid community-based programme; 
• crime prevention focused youth worker; 
• Maori Community initiative. 

The Conservation Corps Prison Pilot 

The project in the Crime Prevention Youth at Risk package which the Ministry of Youth 
Affairs has been most involved with has been the Conservation Corps prison pilots. 
These pilots involve the extension of the Ministry's existing Conservation Corp 
programmes to prisons. Available to young inmates just prior to release, the 
programme offers them opportunities to develop their work skills, self-esteem, 
confidence and qualifications. 

Projects are run by Youth Affairs in partnership with sponsor organisations that have a 
track record in running Conservation Corps. Each project places importance on 
practical education and involving participants in challenging recreation. There is a 
focus on Te Ao Maori and work experience. Evaluation of the project is underway. 
While the results are not available as yet, early indications are that the pilot is having a 
significant impact on the motivation, skill and self-esteem levels of participants. 
Although it is early days, I would like to use this opportunity to offer some initial 
reflections on the Conservation Corps Prison Pilots and some issues I think they raise 
about government Crime Prevention Packages, especially those targeted at young 
people. 

The Ministry of Youth Affairs has been running Conservation Corps programmes in 
partnership with community organisations for 10 years now. It is this partnership with 
community that has proved to be a real strength of the programmes. This is also the 
case with the prison pilots. While the Crime Prevention Package tags funding for the 
Ministry of Youth Affairs, considerable input has also been provided by the community 
sponsor organisations, in terms of both project work and programme costs, and the 
participating prisons who had to work to enhance security. The partnership approach 
means that all the agencies involved collectively 'own' the project and work together to 
resolve issues and strengthen project delivery. 

First and foremost, Corps programmes are youth development programmes. They aim 
to develop young people's life skills, improve their prospects of getting.a job, lift their 
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self-esteem, provide them with an opportunity to contribute to tangible community or 
conservation projects, teach them about teamwork, extend their personal boundaries 
and help them build a positive outlook on life. The programme model blends 
conservation or community projects work, practical educational activities and 
challenging recreational activities with Maori cultural awareness and a work experience 
placement (although, for security reasons work experience is not part of the prison 
pilot). 

This youth development focus results in an holistic approach to enhancing a young 
person's well-being, which, as the Crime Prevention package recognises, can be an 
essential first step in preventing offending. To illustrate I would like to share with you 
some comments from participants in the first pilots: 

As a result of undertaking the course, I am at ease with myself and even 
though we worked very hard at times, it was a lot easier than staying in 
jail and doing nothing. I am super-charged on skills that I had forgotten 
that I had. I would not change anything in the course ... it was great. Even 
though I had a job in the laundry I was freed from the repetition and the 
routine. 

Excellent!! Very, very nervous at the beginning. Very self-motivated as a 
result. I feel nothing is a problem. I can do anything. A really good way 
to bring protection inmates together with Unit 2 and Unit 3 inmates. 
Thank you to the supervisors. 

I have just completed the Conservation Corp programme through 
Rolleston Prison and have no doubt in my mind that this programme has 
been a very positive and motivational experience. I highly recommend 
this programme to any young offenders who want to change their way of 
life. During the programme, I was faced with challenges, both mentally 
and physically, and worked with myself and others to overcome them. 

I learnt new things about myself and to work co-operatively with others. 
It helped to get into a routine of work, and gave me a new outlook on life 
and future job perspectives. Before I did this course, I had reasonably low 
self-esteem and not a lot of confidence in my abilities. Working on 
projects which benefit ourselves and the community is a good idea, 
because it gives a bigger feeling of achievement knowing you've done 
something worthwhile. 

The chainsaw, first aid and course completion certificates will be a big 
advantage in future job opportunities. I thoroughly enjoyed the 12 week 
programme and hope it carries on strong, to give more young offenders 
who want a change, a better chance to make some positive moves to a 
better life - 'not behind bars'!! 
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This contrasts with the thoughts from one young person who responded to a survey 
conducted by Linda Gilbert with support from Youth Affairs and the Office of the 
Commissioner for Children: 

In this place we have no say because they say we are criminals and we 
can't decide for ourselves. 

The prison pilot has also raised some questions for us, some of which we hope will be 
answered as we get further down the track. 

Where to from here? 

The Conservation Corps prison programmes are pilots. Their pilot status has enabled 
us to work through issues as they have come up. For example, the participating prisons 
have put a lot of effort into working through security issues involved in taking young 
inmates outside of prisons on development programmes. As the pilot continues, Youth 
Affairs will work closely with the Department of Corrections and others to assess the 
information gathered through the evaluation process and decide whether or not the 
programmes should be expanded and mainstreamed. Similar processes will be 
necessary for other parts of the package. 

How does a programme like the Conservation Corps Prison programmes fit in the 
youth justice system? In my view, the features of the Conservation Corps programme 
that have made it so successful for the general youth population are the same factors 
that bode well for its success with young offenders: in particular, the programme's 
youth development focus and its potential for reconnecting young people with their 
community and peers. Secondly, our success to date in running this programme within 
an institutional setting raises the question of whether it could also be extended to other 
settings. For example, it may be possible to run it within, or alongside, schools for 
young people at risk of early leaving or other risk factors. This year is the tenth 
anniversary of the Corps programmes and it provides an opportunity to consider the 
next generation of youth development programmes. 

Conclusion - Crime prevention and youth development 

Adolescence and late adolescence is a critical stage of human development. The 
contexts in which youth development takes place can enhance, inhibit or otherwise alter 
young people's development. The Ministry of Youth Affairs is thinking about youth 
development in terms of the connectedness of young people with four social 
environments peers, family /whanau, community and culture, 
education/ employment. 

Restorative interventions with young people can enhance their development. On the 
other hand, interventions that do not take into account youth development factors can 
have a disproportionate impact on young people. As already noted, this is a key to the 
success of the Corps programmes in general and we expect it to be an important factor 
in the Conservation Corps prison pilots. 
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Offender profiles suggest that serious young offenders are likely to have personal 
histories that reflect an already disrupted personal development. Initiatives for young 
people should, therefore, be designed: 

• to minimise any negative impact on young offender's development; 
• to be restorative; 
• to enhance a young offender's development. 

If we are to see results from interventions aimed at reducing offending by young 
people, we need to use careful research, good analysis, proper problem identification 
and measured consideration of options to identify the best solutions. A co-ordinated 
and comprehensive response to the circumstances that give rise to offending by young 
people is also required. But more than anything else we need to improve our responses 
to young people who offend so that their total development is enhanced. It is not a 
matter of 'fixing' the young people involved, but working with them to assist them to 
create the circumstances which allow them to reach their full potential. 
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Strengthening families strategy 

Richard Wood 

Strengthening Families is a strategy which began within the Health, Education and 
Welfare sectors but which now applies across government life outcomes for children 
such as: improved health; better educational attainment; reduced incidence of 
persistent offending or of abuse and neglect. The strategy aims to strengthen families 
whose children are at risk of poor outcomes as a consequence of their family and social 
circumstances by: 

• improving services through effective interagency collaboration; 
• co-ordination of policy, funding and purchasing across relevant 

government sectors (but particularly health, education and welfare); 
• improving the outcomes and opportunities for children with a focus on 

good parenting. 

The strategy arose out of: 

• concern about intergenerational cycles of disadvantage; 
• local concern about gaps in services and poor intersectoral co-ordination; 
• recognition by CEOs in Health, Education and Welfare that many of their 

concerns about outcomes were shared: they worked in common areas of 
New Zealand; and often they had common clients; 

• research findings, for example, New Zealand research into links between 
teenagers' problems and life experiences; 

• the concerns of Ministers. 

The strategy is intended to ensure that: 

• life outcomes of children in families at risk are identified and improved; 
• social services to families at risk are well co-ordinated; 
• parents are aware of, and meet, their responsibilities to their children. 

Local Collaboration 

A key element of the Strengthening Families Strategy is the aim of improving 
collaboration at the service delivery level between government's various agencies. The 
process for initiating this is to arrange: a personal briefing by CEOs of Health, 
Education and Welfare to the local city mayors or mayor of district Territorial Local 
Authorities (TLAs ); a meeting with local government sector managers; and to establish 
a Local Management Implementation Group. The local implementation group then sets 
up a co-ordinated and collaborative case management approach for cases held in 
common; identifies gaps and overlaps in local services; and identifies local joint 
preventative initiatives, for example, it locates workers in schools. 

The initiative began with a pilot in 1996, and will progressively roll out to cover the 
country by early 1999. Local implementation groups have now been established in 
communities covering every part of the country. The response from local communities 
has been very positive. 

137 



Key elements to the success of initiatives are: 

• intersector collaboration; 
• leadership from centre (from CEOs) and locally (from Mayors); 
• getting a change in attitudes amongst government agency staff; 
• getting changes in practice established as part of the normal response. 

Finally, I present a case study which illustrates what can be achieved. 

Allan was a 9 year, who had been suspended from school after repeated incidents of 
verbal and physical abuse - despite having had a full-time teachers aid for the past 
year. The eldest in a family of three boys, he had also been increasingly out of control at 
home, and had been diagnosed as having Attention Deficit with Hyperactivity some 
years before. Since that time, numerous agencies had been involved with the family, 
including the children having some time in Children, Young Persons and Their Families 
Service custody. Allan continued to be placed in emergency short term care when 
things fell apart at home and, as the situation deteriorated, institutional care seemed the 
most likely outcome. 

As a trial of the Strengthening Families concept, the Children, Young Persons and Their 
Families Service Youth and Community Team initiated a co-ordinated interagency 
approach to working with Allan and his family. Key players and agencies were 
identified, an holistic assessment of issues was developed with strong family input, and 
possible positive options were rehearsed. A multi agency/ family meeting was then 
held and information, both good and bad, was shared with a clear focus on issues and 
possible solutions. The mood of the meeting was of equals working together for their 
mutual advantage, seeking a win-win solution. Thus the family would regain 
appropriate control of their lives, while the agencies would be investing their resources 
in expectation of progress and disengagement, rather than dependency and likely 
decline. The positive partnership produced a synergy that became quite infectious. 

The case plan that emerged was both positive and comprehensive. Health would 
continue to provide counselling, and, widened the focus to the whole family. Education 
found a new school for Allan and provided the resourcing for a teachers' aid, but the 
Children, Young Persons and Their Families Service would actually provide the 
teachers' aid - using a worker skilled both in restraint and communication with the 
young person (Allan had a reputation of destroying his class). As a Premier rugby 
player, this worker had huge kudos both with Allan and his new class mates. The 
Children, Young Persons and Their Families Service would also supply Trackers for 
Allan; one of his brothers would take the lead role in case co-ordination with frequent 
family support meetings being held; would provide funding to make a time-out safe 
space at the school; and would transport Allan and his teachers' aid to school for the 
first critical week. Transport thereafter would be met by the Ministry of Education. 

After one term, the results were stunning. The teachers' aid and guidance support was 
withdrawn as Allan was now totally re-integrated, learning well, doing homework and 
smiling. Home was now coping without emergency respite care, stress levels had 
dropped and both parents were actively engaged in counselling. They were also 
greatly relieved to be off the round-about of agency visits. 

138 



Good analysis, creative planning, sound professional relationships, and an 
interagency / family sense of partnership produced a plan which has gone a long way to 
help Allan and his family regain their dignity, and independence. The family are very 
positive about a process which was both inclusive and supportive of their needs, and, in 
the words of Allan's parents, (who have both read and endorsed this account): 

Everybody pulled together as a team, were there to find solutions and not 
to blame. 
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Workshop - Anti-violence Initiatives 

Family violence: Child witnesses 

Paula Shepherd 

The main focus of this paper is the recent initiatives for child witnesses of family 
violence provided by the Domestic Violence Act 1995. These initiatives are examined in 
terms of their effectiveness and barriers to access. The paper also briefly outlines, by 
way of an introduction, the experiences of children who witness family violence and 
describes the possible consequences of these experiences. 

The experience of child witnesses of family violence 

For the period July 1997 to June 1998, protection orders under the Domestic Violence 
Act 1995 were made for over 10,000 children (Moore, J, personal communication, 
October, 1998). This is only a fraction of the number of children experiencing family 
violence in New Zealand. Estimates of the number of families affected by family 
violence range from 3% to 14%, depending on the methodology and definitions used 
(Shepherd, 1995). 

Contrary to many parents' beliefs, violence is not hidden from children. Overseas 
research shows that children are very likely to witness the assault of their mothers 
Gaffe, Hurley & Wolfe, 1990b). This is consistent with New Zealand research (Maxwell, 
1994; Shepherd, 1995). As well as the risk of witnessing serious acts of violence, family 
violence may place children at risk of physical and emotional abuse (Hughes, 1988). 
Furthermore, children may be living in an atmosphere of constant fear, anxiety and 
emotional distress. They may endure physical and emotional neglect. They may be 
isolated from sources of support due to the transient nature of some families and the 
'secret' nature of family violence. They are also likely to be exposed to maladaptive 
beliefs about relationships and violence. Children may learn that violence is a valid 
method of conflict resolution and a normal part of family interaction. 

Adjustment of child witnesses 

Research has consistently shown child witnesses to be more likely to exhibit emotional 
and behavioural problems than children who have not been exposed to family violence. 
Specific difficulties include anxiety, depression and withdrawal. Problems also include 
aggression and antisocial behaviour (for example, destroying things, running away, non 
compliance to parental requests). 

A significant proportion of child witnesses have been shown to have adjustment 
problems of a clinical nature, some children reaching the criteria for severe disturbance. 
Furthermore, recent research has revealed that Post Traumatic Stress Syndrome may be 
experienced by child witnesses of family violence Gaffe & Sudermann, in press). 

Research also points to long term consequences for these children in terms of criminal 
offending and family violence. Children exposed to family violence who had become 
involved in delinquent behaviour were more likely to offend again and more severely 
than those who had not experienced family violence (Kruttschnitt & Dornsfield, 1993). 
Children in homes characterised by family violence may become physically abusive as 
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adults. Research suggests that violence in the family of origin is predictive of both 
marital and parental violence (Doumas, Margolin, & John, 1994). 

In summary, children are victims of family violence even if they are not the direct 
victims of violence. Children need protection from family violence and its associated 
experiences. Failure to protect children places them at risk for serious and long term 
consequences. 

Domestic Violence Act initiatives 

Developments in domestic violence legislation 

The Domestic Violence Act 1995 was implemented to respond to the needs of victims of 
family violence. There have been some important developments from previous 
domestic violence legislation that directly affect children and young people who have 
experienced family violence. 

Firstly, the definition of domestic violence has been extended to include psychological 
abuse. Importantly, the definition includes 'causing or allowing the child to witness 
(see or hear) the physical, sexual, or psychological abuse of another person'. This 
enables protection even if children are not the direct recipients of domestic violence. 

Secondly, the definition of domestic relationships has been extended. To obtain 
protection under the Act, the perpetrator of the domestic violence may be a partner, a 
close family member, a person who shares the household or a person who has a close 
personal relationship with the applicant. The impact of witnessing violence may differ 
depending on the relationship the perpetrator has with the applicant; however, the 
child's need for protection from violence is the same. Any children of the protected 
person are automatically protected under the same order. This includes any children 
that 'ordinarily or periodically' reside with the protected person. This ensures that a 
greater number of child witnesses are eligible for protection under the Act. 

Thirdly, since 1 July 1998, children and young people who experience family violence 
can access Family Court funded 'educational' programmes under the Act. These 
programmes aim to assist children to deal with the effects of family violence. Children 
who are protected persons are referred by the Family Court to access the programmes 
at no cost. The programmes are available to children and young people under the age 
of 17 and must be used within three years of the protection order being in force. 

Overall, these developments result in increased legal protection and the provision of 
programmes for children and young people who have experienced family violence. 

Available programmes 

As of 17 August 1998, there were programmes for child witnesses of family violence 
available at 67 locations in New Zealand - 55 in the North Island and 12 in the South 
Island (Moore, J, personal communication, October, 1998). There are a mixture of group 
and individual programmes provided by a number of different services, agencies and 
individuals. National organisations providing programmes at a regional level include 
Barnardos, Early Childhood Development, and Specialist Education Services. 
Currently, the programmes primarily cater for the 3 to 12 years age range; a few 
providers are focussing specifically on programmes for Maori. 
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Provider and programme requirements 

To receive referrals from the Family Court, providers must be approved by Approval 
Panels. The Panels are independent statutory bodies that examine and approve 
applications to provide programmes under the Act. To be approved, programme 
providers must meet the Domestic Violence (Programme) Regulations. The regulations 
set out a number of requirements for providers and for protocols for programme 
management. These are summarised below and are described more fully in Appendix 
1. 

Programme content and structure 

Both the individual and group programmes must use educational and therapeutic 
strategies to deal with issues relating to family violence. The programmes do not 
provide intensive child psychotherapy. Neither do they provide family therapy or 
parenting courses. 

The programmes' goals are specified by the regulations and are summarised as: 

• to assist children to understand what has happened; 
• to help children understand that they are not to blame; 
• to help children develop safety plans and support networks; and 
• to assist children to build relationships and to learn non violent methods 

of conflict resolution. 

The regulations also prescribe the structure of the programmes. The maximum 
duration of a programme is 20 hours for group sessions and 10 hours for individual 
sessions. In addition, there is an initial assessment that must not exceed two hours and 
a final session involving caregivers, family and whanau as requested by the caregiver. 

Effectiveness of the court funded programmes 

Will these programmes work? At present, there is limited research about which models 
work best or which programme features will best meet the needs of child witnesses. 
The research available has primarily assessed interventions in terms of whether or not 
specific objectives were achieved by children, such as increased knowledge about 
family violence and the development of safety plans. 

What we do know is that group interventions (for example Jaffe, Wolfe & Wilson, 1990; 
Peled &Davis, 1995) very similar to the court funded group programmes have been 
successful in terms of increasing children's knowledge of safety strategies, improving 
their knowledge about and attitudes to family violence (for example, Marshall et al, 
1995), reducing children's feelings of responsibility about family violence, improving 
their knowledge of non violent peer conflict resolution strategies (for example, Wagar & 
Redway, 1995) and strengthening their self esteem (for example, Peled & Edelson, 
1992). 

Further research is required to determine whether or not these improvements translate 
to behavioural changes, specifically, a reduced likelihood of future violent behaviour 
and fewer emotional and behavioural problems. Research that has examined children's 

142 



emotional and behavioural adjustment following group intervention failed to find a 
significant improvement (Jaffe, Wolfe & Wilson, 1990). 

This type of group intervention is believed to be most suitable for children with mild to 
moderate difficulties. Children who have experienced severe and repeated family 
violence are likely to require intensive individual counselling (Jaffe, Wolfe & Wilson, 
1990). Certainly, it can not be expected that an educational group could adequately 
assist child witnesses with severe and multiple problems. Yet it is likely that children 
who are protected persons are those who have experienced some of the most severe 
violence and who are, therefore, likely to experience the most serious problems. 

At this point, it is unclear whether or not the research findings can be generalised to the 
court funded individual programmes. The individual programmes are the same as the 
group programmes, but are delivered to an individual child in fewer sessions. There 
could be advantages and disadvantages to both formats. For example, groups may 
provide additional support to children and help them to understand that 'they are not 
the only ones'. In comparison, the individual programmes may be better able to 
respond to individuals' needs and to respond to those in isolated areas. 

Another possible limitation of the court funded programmes is the failure to provide 
concurrent interventions with parents. It is suggested (for example, by Graham
Bermann, 1998) that greater gains will be made by children whose parents are involved 
in parenting courses or in other parent-child treatment. The reasons for this may be 
twofold. Firstly, mothers' wellbeing is related to children's adjustment so that 
counselling for mothers may indirectly improve children's wellbeing. Secondly, the 
effectiveness of children's intervention is likely to be improved if mothers are also 
learning about issues related to family violence such as alternatives to physical 
punishment. 

Key features identified in other research areas 

In other related areas (for example, youth offending), research has identified a number 
of important characteristics for successful programmes (OECD, 1996; Sherman et al, 
1996; Utting, 1996; Yoshikawa, 1994; Howell, 1995). These emphasise the importance 
of providing interventions that are holistic, long term, on different levels (for example, 
involving the community, school and family), and combine different interventions or 
strategies. 

These features cannot be provided by the court funded programmes and could be 
considered for future developments to the programmes. In particular, it needs to be 
recognised that, for many children, a short term intervention of 10 or 20 sessions will 
not meet their needs. In addition, the programmes should be part of wider plans that 
complement the aims of the specific interventions: for example, school based anti
violence programmes, community initiatives, child advocacy and individual and family 
therapy. 

What children want 

Useful information about future directions for programmes can also be obtained by 
asking children for their views. For example, in the U.K., child witnesses were asked 
about what sort of help children like themselves needed (McGee, 1998). Children 
reported wanting the adults in their lives to talk about the family violence. In addition, 
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older children, who were able to understand the concept, talked about the desire for 
counselling about their experiences of family violence. 

Barriers to accessing court funded programmes 

Finally, in examining the effectiveness of the initiatives, it is also necessary to consider 
the barriers to accessing the court funded programmes that affect children. These 
include: 

Cost: Currently, few child witnesses are obtaining protection orders and few are being 
referred from other paying sources. Therefore, the majority of families that want to 
obtain help for their child must meet the cost themselves. Many families are likely to 
find the cost prohibitive. 

Location: In many areas, there are no programmes available. In addition, transport is 
often cited by families with high need children as a barrier to seeking or getting help 
(Maxwell, Robertson & Shepherd, 1996). 

Age and Ethnicity: There is also a lack of programmes for adolescents or for those from 
diverse ethnic or cultural groups. 

A lack of information and lack of awareness of children's needs: People are often 
unaware of what is available in their community and do not know who to turn to in 
order to find the help their children need (Maxwell, Robertson & Shepherd, 1996). 
Furthermore, parents who are dealing with the effects of their own victimisation may 
not be able to recognise their children's needs for help. 

These barriers limit the number of child witnesses who can access programmes. 
Solutions to barriers need to be considered. The Department for Courts anticipates that, 
as more organisations obtain approval, gaps in programmes' locations and the type of 
client group targeted will be filled (Moore, J, personal communicatioh, October, 1998). 
It is likely, however, that these issues will continue to affect some areas. 

Access may be improved by increasing publicity for families affected by violence and 
for professionals involved in the health and metal health areas about: 

• the effects of witnessing family violence; 
• available children's programmes and protection orders. 

Children's responses to questions about the help they require confirms the need for 
information and publicity (McGee, 1998). Children reported wanting action to be taken 
once they had disclosed family violence to an adult. Some children wanted adults to 
approach them and to ask them what was wrong rather than the child having to make 
the first step. To meet these needs, adults in children's lives (such as teachers and 
family members) need to know about family violence and its effects on children. It is 
important that adults know how to respond to children who disclose violence or how to 
approach a child they suspect needs help. 

Increased funding could overcome some of the barriers discussed. For example, in 
areas where there are no programmes, extra funding would allow children to travel to a 
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suitable programme and would enable children without protection orders to attend 
programmes. 

Conclusion 

In New Zealand, thousands of children see and hear family violence. Even if they are 
not direct victims, children are the indirect victims of family violence. Moreover, they 
may be exposed to various other detrimental experiences such as physical and 
emotional neglect. Research has confirmed that many children will be seriously 
affected by these experiences. The effects may stay with them for a lifetime and may 
also affect their partners and even their children. 

The increased protection and the provision of programmes under the Domestic 
Violence Act are a very important first step towards an integrated response to children 
who witness domestic violence. Research suggests that the programmes are likely to be 
effective in terms of improving children's knowledge about and attitudes to family 
violence. These programme will be most effective for children with mild to moderate 
adjustment difficulties. It is unknown if these types of programme outcomes will 
reduce the risk of adult abusive behaviour. 

To meet the needs of those who have had severe and ongoing exposure to family 
violence, further developments are needed. Intensive, long term therapeutic 
interventions which address emotional and behavioural deficits as well as the specific 
needs of child witnesses are required for these children. In addition, greater parental 
involvement is required in the form of counselling or parental education. Programmes 
need to be part of wider interventions: interventions with children should not be 
isolated from the family, school, or the community. 

Unfortunately, not all children can access the programmes at no cost. In addition, other 
barriers may affect children's access such as transport and a lack of information. If 
these barriers could be overcome, it would enable a greater number of children to 
attend the programmes. 

Protecting children from violence and enabling them to attend effective programmes is 
an investment in the future. Further research is required to determine key variables 
that improve the effectiveness of programmes. This information will enable the 
reduction of children's risk of maladjustment and the risk of abusive behaviour as 
adults. 
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Appendix 1 

Approval requirements summarised from the Domestic Violence (Programme) 
Regulations: 

Providers are required to: 

• belong to or be accountable to a professional body or organisation; 
• have a code of ethics; · 
• have protocols for obtaining consent and securing confidential 

information; 
• have a complaints procedure; 
• continue educating and training staff and have supervision and peer 

review protocols; 
• have protocols for inter agency information sharing, particularly in regard 

to safety issues such as child abuse; and 
• provide evidence of their competencies. 

Programmes are required to: 

• meet the safety needs of children; 
• monitor and review the ongoing needs of children; 
• monitor and evaluate their effectiveness in meeting children's needs; 
• respect the cultural values and beliefs of children attending the 

programmes; and 
• take into account tikanga Maori. 

Programme goals prescribed by the Domestic Violence (Programme) Regulations: 

• to help children express their feelings about the family violence; 
• to assist children to build a 'healthy self image, and to build self esteem'; 
• to assist children to come to terms with family break ups and parental 

separation; 
• to assist children to understand what has happened in relation to the 

family violence and the protection order application, what has happened 
since the protection order and plans for the child's future; 

• to assist children to understand that they are not responsible for the family 
violence or subsequent events; 

• to help children develop safety plans and to build support networks; 
• to assist in building child-caregiver relationships; 
• to assist children to improve their social relationships; and 
• to help children to learn non-violent methods of conflict resolution, 

anxiety management and anger management strategies. 
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The eliminating violence - managing anger programme 

Marin Adams 

A brief history 

A Team of Specialist Education Service (SES) personnel from Manukau North SES 
initiated the development of the Eliminating Violence - Managing Anger (EV-MA) 
Programme in 1993. The need for such a programme developed from a substantial 
body of research in a number of countries during the late 1980s and early 1990s. The 
research highlighted the impact of school violence on individuals in the short, medium 
and long term. It impacted on students' ability to learn, their level of confidence, self 
esteem and quality of life, their health and mental health status, and their potential for 
criminal offending. Other correlates of school violence include truancy, suspensions 
and expulsions, graffiti and vandalism, and suicide. There are major economic costs 
incurred as a result of all of the above. 

The results of the Manukau North Bullying Survey (1993) confirmed that the levels of 
violence that exist in New Zealand schools are similar and, in some cases, exceed those 
found overseas. There was a growing recognition amongst reseachers and practitioners 
that there was a need to address problems of violence and anger in schools at the 
systems level, as interventions focussing on individual students were usually 
unsuccessful. The Eliminating Violence programme was developed and implemented 
by SES in 3 pilot schools and was subsequently extended to include a further 12 schools. 
In 1996, the Ministry of Education contracted SES to implement the programme in a 
further 67 schools nationally over a 3 year period. The level of funding provided 
allowed the establishment of a National Eliminating Violence Team based at 
Papatoetoe, Auckland. 

School violence - a conceptual model 

School violence is a complex phenomena that relates to personal safety, both physical 
and psychological. School violence occurs when members of the school community 
(staff, students, or parents) suffer injury, hurt or distress as a result of the behaviour and 
attitudes of others. The subjective meaning constructed by the victim is important in 
determining whether or not violence has occurred. The violence may be intentional or 
unintentional. 

The Eliminating Violence programme recognises three distinct forms of violence 
displayed in schools: 

• bullying/ harassment; 
• hurtful behaviours; 
• out of control behaviour. 
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The three types can be distinguished as follows: 

SCHOOL VIOLENCE 

Bullying I harassment is characterised by the dominance of an individual or group (the 
victim/ s) by another individual or group (the perpetrator/ s). The power differential 
between those is such that the victim/ s are effectively disempowered and unable to 
defend themselves. 

Hurtful Behaviours are characterised by the interchangeability of the roles between 
those who are hurting others and those who are being hurt. They are often 
spontaneous and opportunist and one incident may involve many students. They are 
often considered as 'play fighting' and, therefore, as acceptable behaviour to adults. 
The power relationship between those involved is approximately equal. 

Out of control behaviour refers to unacceptable behaviour that is displayed by one 
individual and may a~fect others (staff and students) with whom the individual 
happens to interact. The behaviour is often triggered by events in the environment and 
often involves students who have significant behavioural ( often psychological) 
problems. The individual who is out of control may 'lash out' at anyone, even those 
bigger and stronger, with little regard for the consequences. 

Ano'ther type of violence that may also arise in schools is institutional violence. This 
refers to the oppression of individuals by systems that have power over them. For 
example, victims may be hurt, intimidated or distressed by unfair or demeaning 
punishments, practices that conflict with their cultural or religious values, or policies 
that are discriminatory. The role of institutional violence is often not recognised and 
may have very insidious effects on the confidence and self esteem of students, 
especially those belonging to minority groups. School violence is not just a 
phenomenon involving students. School staff, parents and school systems can also be 
involved. 
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Describing Eliminating Violence - Managing Anger 

The EVMA vision statement is: To assist schools to develop a prosocial 
environment where staff and students feel safe, welcome and respected. 

The programme has four key components: 

• values and beliefs; 
• ethical considerations; 
• pro-active strategies; 
• re-active strategies. 

What individuals believe, and the set of values they hold, will determine the way they 
will act. If, for example, a school or an individual believes that verbal put-downs are a 
bit of fun then they are more likely to find such behaviour acceptable. 

Ethical considerations are important in making choices about how one should intervene 
or manage any violent situations. If the desired outcome is the development of 
enduring and transferable prosocial skills, the strategies selected will differ 
considerably from those strategies that will ensure suppression and containment of any 
problem. 

Pro-active strategies are those strategies that are preventative: that is, they try to 
anticipate problems before they arise. They involve identifying and addressing factors 
in the physical, educational and interpersonal environment of the school which either 
encourage or inhibit violent behaviours. A very powerful factor in reducing school 
violence is the way staff react to student behaviour. If they are consistently positive and 
recognise prosocial behaviour, students will respond in a positive way. 

Re-active strategies are those strategies necessary to deal with incidents of violence or 
abuse as they occur. For individuals who repeatedly lose control and are unable to 
control their anger, focused support is required. This involves obtaining an assessment, 
setting up special programmes and/ or involving outside agencies. 

Programme delivery includes five distinct phases: 

Getting started: 

• Presentations about EV are made to the school staff and the Board of 
Trustees. 

• Commitment is made by the whole school, including staff and the Board 
Of Trustees. 

• A Steering Group is formed to organise the two day workshop. 

Collecting data: 

• Student, staff, and parent questionnaires are distributed and collated. 
• Direct observations in classes and playground are made. 
• Any ecological/ environmental features are recorded. 
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Training, sharing information and planning: 

• A two day staff workshop is held. 
• The core group is elected. 
• An initial presentation to parents is made. 

Maintaining the momentum: 

• A plan by the core group is formed and implemented. 
• School policy isreviewed and developed. 
• Information is disseminated to pupils. 
• Further meetings and activities are arranged with parents. 
• Further staff development workshops are held. 
• Enthusiasm is maintained. 

One year post data and final report. 

The programme focuses on assisting schools to develop a prosocial school ethos. That is 
an ethos characterised by: 

• cohesive collegial staff support; 
• open communication, consultation, participative structures and power 

sharing; 
• inclusive practices, appreciation of diversity and valuing minorities; 
• consistent policies and procedures; 
• whole school involvement; 
• focus on school-wide systems and processes; 
• acceptance of a broad definition of violence; 
• a recognition that before school staff can address issues of violence and 

anger in students they may need to address those same issues in school 
structures and/ or themselves; 

• collection of school data to assist in the identification of areas for action, 
setting priorities and monitoring progress; 

• a commitment by the schools involved to implementing the programme 
over a period of at least 12 months. 

Conclusion 

Parents have shown strong support for the programme. "I am delighted that there is 
this initiative - I commend this positive approach to such an unnecessary aspect 
of school life'. Post-programme observations have been completed in schools ranging 
from decile 1 to 10 with positive results. After a year of the programme, EV schools 
have shown dramatic reductions in observed physical violence and rates of bullying. 
There are improved responses by both pupils and teachers when incidents do occur. 
For example, students are more likely to report incidents and teachers are more likely to 
intervene. Staff report a marked increase in trust, caring and support within the school 
and a moderate to significant effect on the school climate. EV is a programme that is 
positive, preventive and achieves change. 
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Workshop - Maori/Indigenous Initiatives 

Tu Rangatahi: A programme for Maori youth 

Allan MacRae 

Tu Rangatahi is focused on bringing the young people known as the Black Power 
Movement under appropriate adult guidance. Most of the group are between 14 to 16 
years, but there are some younger children who are also likely to benefit from the 
programme. The programme aims to provide activities that will enhance the self 
esteem of the young people and will increase their cultural links and awareness of 
support within the community. Tu Rangatahi is provided by Mokai Kainga Maori 
Centre, a professional marae-based centre that provides facilities and services in health, 
welfare, education and employment. 

The programme provides activities over the summer for a period of 26 weeks. It 
comprises: 

Stage one: Building a rapport. This includes an outdoor adventure holiday 
programme. 

Stage two: Building on the gain. This stage places them either in education or work 
experience programmes and provides the young person with support throughout. · 

Stage three: Graduation. At the end of each programme, all the participants are given 
a record of their progress and a I certificate of achievement'. 

Evaluation 

The programme has been an outstanding success when it is measured against the 
evaluation criteria in the original proposal. The proposal was to be deemed a success if 
the offending of the target group was significantly reduced. Most of the target group 
joined the programme and the group of youth who joined the programme have not 
come to the notice of the youth justice system. 

This is better than expected. I was expecting some of the youth to be referred for a 
youth justice family group conference. The original aim was to reduce the offending 
over the summer holiday period, when there is normally a considerable increase in 
referrals from the Youth Court and police because many homes are left vacant and are 
therefore prone to burglaries, and because many youth become bored and get involved 
in inappropriate activities. 

For the first three months of this year, 10 family group conferences were held; in the 
first three months of 1996 when 31 family group conferences were held. This represents 
a decrease of 68%. Other significant statistics are that during the first six months of 
1996, 18 of the youths who were referred for a family group conference were considered 
recidivist offenders; for the first six months of 1997 only seven could be identified: a 
reduction of 61%. For the 1996 period, six young people required more than one family 
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group conference; in 1997, it was four. This equates to a significant reduction of the 
people who have been the victims of youth offending. 

In 1996, before Tu Rangatahi, and other similar innovations, I dealt with 554 charges 
through family group conferences; many of these were for repeat offenders. In 1998, 
after Tu Rangatahi, the figure was 215; almost none of these were for frequent repeat 
offenders. These figures speak for themselves. 

Conclusion 

The Tu Rangatahi programme has been an outstanding success for the community, for 
those who participated in the programme and, I believe, for those who made this 
programme work. I congratulate Eugene Ryder, Solomon Simmons, Helen Scott and 
Nga Taurahere Ki Poneke for their remarkable achievement. 
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Initiatives for Aboriginal youth 

Trever Aldenhoven 

_In this paper, I will provide a brief overview of Aboriginal involvement in the juvenile 
justice system in South Australia. I will explain the history of the Metropolitan 
Aboriginal Youth Team (MA YT), a targeted indigenous Aboriginal programme 
developed in South Australia ten years ago. I will also identify what the team has 
learnt over the past ten years in trying to deliver effective preventative programmes in 
the juvenile justice system in South Australia. I will discuss issues that are relevant for 
an Aboriginal team operating within a government context and briefly outline what has 
been identified as a positive direction for future programme delivery for Aboriginal 
youth involved in the justice system. 

Current context for Aboriginal involvement in the juvenile justice system 

The welfare and juvenile justice portfolio in South Australia is the responsibility of the 
Department of Human Services. This recently established department comprises of 
three previous organisations: 

• the Department for Family and Community Services; 
• the Housing Trust of South Australia; 
• the South Australian Health Commission. 

South Australia has a population of 1.086 million. Aboriginal people comprise 1.2% of 
that population, but Aboriginal youth represent approximately 28% of the youth in the 
juvenile justice system. In 1987, a national Royal Commission into Aboriginal Deaths in 
Custody formulated 339 recommendations to assist in addressing Aboriginal 
involvement in the justice system. Of the 339 recommendations, a review conducted, in 
July 1996, for the Department for Family and Community Services identified that 97 of 
those recommendation were relevant to the department. The majority of these had 
been implemented: for example, in respect to such matters in detention centres as the 
screening of hanging points and the installation of cell alarms. Many other examples, 
however, are the subject of ongoing recommendations: for example, the provision of 
cultural awareness training and the development of preventative interventions with the 
community. 

In 1996; a report into the juvenile justice system in South Australia revealed that there 
had been no improvement in lowering the incarceration rates or contact rates of 
Aboriginal youth with and in the juvenile justice system in the last ten years. This 
report and other literature carry a consistent message that Aboriginal youth are over
represented in the system and, in particular, are 'over-represented at the point of entry 
into the system, and are more likely to receive the harsher outcomes of those available' 
(Wundersitz, 1996). 
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History of the metropolitan Aboriginal team (MAYT) 

Over ten years ago, in 1985, the then Department for Family and Community Service 
developed an Aboriginal Consultation and Training Group which discussed and 
supported the development of an Aboriginal Youth Team. This development arose 
from concerns about the continuing rates of Aboriginal young people involved in the , 
justice system. A proposal was submitted and approved to establish the team. The 
proposal considered the history of Aboriginal youth and statistical data that highlighted 
that they were highly over represented in the juvenile justice system. 

It further examined areas of concern regarding the lack of Aboriginal representation in 
departmental decision-making with and for Aboriginal offenders and proposed that the 
team: 

• reduce the numbers of Aboriginal youth in the juvenile justice system; 
• develop strategies to increase Aboriginal representation on Departmental 

panels, and within relevant decision making processes; 
• ensure that decisions and programmes affecting young Aborigines are 

culturally sensitive. 

The client group identified to be serviced by the team through programmes and who 
needing assistance were Aboriginal young people:-

• in crisis; 
• offending; 
• in a state of neglect and/ or abuse; 
• at risk of being placed in secure care. 

The proposal outlined responsibilities in relation to providing a varied programme 
range and recommended that the target group of clients be 10 to 18 years of age. 

In summary, MA YT commenced as part of the tertiary level of systems support for 
Aboriginal young offenders. Over its life span, the role of the team in relation to 
programme function has undergone a variety of shifts from the original concept. It has 
moved from providing programmes, advice and participation in staff selection 
processes to a brokerage role and back again to a programming role. These shifts 
tended to be reflective of the leadership of the team at any given time, the focus of the 
management team and changes in the department's approach to Aboriginal service 
provision over the years. 

What has been learnt since the inception of MAYf 

Over the period since its inception, the role and focus of the team slowly became more 
and more clouded. This was reflected in the myriad of roles and functions it was asked 
to undertake for Aboriginal youth and their families. The team had varying levels of 
credibility within the department and the Aboriginal community. The credibility shifts 
were attributable to a number of factors. Within the department, it was dependant 
upon the contact MA YT had with individual areas and departmental employees, the 
role MAYT had been asked to play, and the contact and the perception that individual 
departmental employees had when in direct contact with MA YT staff on what the role 
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of the team was when servicing Aboriginal people. The clouding of the role and focus 
of the team contributed to some expectations within the department being too high. 

Without defined boundaries, mixed perceptions of what could or could not be delivered 
by the team added to the frustration of MA YT staff, individuals and specific areas in the 
Department as well as Aboriginal community members. Departmental areas and staff 
expectations and understanding of what the team should provide or contribute to a 
situation was, at times, directly related to their understanding of or lack of 
understanding of cultural issues, the history of the client involved and the desired 
outcome. In many instances, the team was seen to be all things to all people because of 
its specific Aboriginal staff and focus. 

As the team is fully staffed by Aboriginal people, it was often perceived that they 
should have the knowledge, know-how and resources to address any problem or issue 
simply because of their Aboriginality. The number of contributing factors and at times 
the complexity of those factors needing to be considered when dealing with Aboriginal 
youth, however, means that this is an unrealistic perception: it is not a simple process. 
Addressing the needs and requirements of Aboriginal youth has to be done on an 
individual basis. 

For example, the requirements for a traditional youth living a traditional lifestyle, in a 
traditional community, will differ dramatically from an Aboriginal youth who has 
spent his or her life in an urban environment. The diversity and similarities of cultural 
aspects for both traditional and urban Aboriginal youth that need to be considered add 
to the complexity of establishing services or programmes for them. Being Aboriginal 
does not mean that answers are on tap. 

In many instances, the team was asked to become involved or to contribute at the end of 
a young person's encounter with the justice system, when it was apparent that the plan 
for the individual was not going to work. The team's focus in the past has been in 
programme delivery and, as such, was asked only to contribute for a short period of 
time in a case plan for a young person. 

In South Australia, there are identified Aboriginal communities such as Point Pearce 
Community on the Yorke Peninsula, Kooniba Community in the west and Mimili in the 
north of the state. There are clearly identified geographically and Aboriginal clan 
groups belonging to those communities, and they are recognised and acknowledged by 
Aboriginal people, governments and the wider community. Significant Aboriginal 
people or elders can also be identified within these communities. However, there is no 
clearly defined make up or geographical area of an Aboriginal community similar to the 
previously mentioned communities within the metropolitan area of Adelaide. There 
are Aboriginal organisations that work in specific fields of service. There are significant 
Aboriginal people who the department and MA YT consult when addressing specific 
Aboriginal issues. However, there is no one Aboriginal community or source for 
advice. 

MA YT has, therefore, become one of the primary sources of advice and answers for 
Aboriginal young offenders. Consequently, over the years, Aboriginal organisations 
and individuals who have knowledge and access to information have become either 
supportive or damming to the team. They have judged the team's performance in some 
instances on the impact it has had on the percentage of Aboriginal youth in the juvenile 
justice system. As this percentage has not significantly changed in the past decade, the 
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team is often questioned about what it is doing. In some eyes, the team evolved as a 
main factor in influencing that percentage of contact and was not seen as only one of the 
mediums in contributing to reducing the percentage (for example, through changes in 
police arrest rates or in the use of diversionary programmes). 

What the team has learnt about being effective 

In the last two years, MA YT has reflected on its strengths and weaknesses as a 
programmer for Aboriginal young people involved in the justice system. The following 
points are observations about what can be effective and what may need to be 
considered. 

The staffing of an Aboriginal team is a prime element in its ability to contribute to 
Aboriginal people as well as governments and departments who provide services to 
Aboriginal people. There is without doubt the need to have Aboriginal staff working 
with and for Aboriginal youth and their families. The history of MA YT has been one of 
constant turnover of staff, youth workers and managers. As with many government 
staff, there are varying degrees of skills and abilities amongst Aboriginal staff. The 
development and training of existing staff is a critical component in the delivery of 
services to Aboriginal people. In some government organisations and especially in 
departments involved in the justice system in South Australia, they are able to recruit 
Aboriginal people into the workforce, but have difficulty in retaining them. Reports 
and research on the poor retention rates of Aboriginal youth in the education system 
may indicate that training and development will be an even greater issue in future in 
skilling Aboriginal adults to work in government. 

It is unrealistic to expect that when employing staff for any position that you are going 
to get the ideal applicant who neatly fits the job and person specifications. For teams 
such as MA YT, it is fundamental that they have certain abilities that are essential in 
order to deliver key components of the service delivery of the team. A primary ability 
for MA YT in the past has been the individual youth worker's interpersonal skills that 
engaged the young people. The interaction that members of the team have had with the 
Aboriginal community has also enabled the team to build a significant knowledge base 
of individual clients' families, personal history and networks~ In addition, the 
management or leadership of a team such as MA YT or similar teams is a crucial 
component in assessing their ability to function in a government context. 

Primarily, the management of the team is to create a balance or understanding from a 
number of perspectives. MA YT is an Aboriginal organisation that needs to service and 
operate in a culturally sensitive manner for a client group whose cultural components 
do not, at times, coincide with predominantly non-Aboriginal government systems. 
Management needs an understanding of both cultures and government systems. This 
understanding allows for the process of managing up and down. An effective balance 
allows proficient service delivery between an Aboriginal context and meets government 
requirements. There are dynamics that are unique to an Aboriginal service provider 
functioning in a government environment. For example, Aboriginal employees often 
live and interact within the Aboriginal community. Employment for Aboriginal people 
at times is not a 9 to 5 proposition; it extends into their private lives. 

The spread of Aboriginal youth in the justice system means that Aboriginal staff may 
come in contact with their own family members as part of their work role. As well, 
youth workers often have contact with clients involved in the justice system during 
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their private life. At times, the young people do not differentiate between a work 
relationship and a private relationship. To some Aboriginal young people, the value of 
the impact that Aboriginal youth workers has on them leads to demands for after hours 
contact and help. Managing the needs of the staff to address issues that may arise in 
this area is critical to the overall context of the team's performance as well as staff well 
being. Direct management of the team needs to be Aboriginal to fully understand the 
complexities and to balance or address some of these issues. 

Current realities, ideas and direction 

For many non Aboriginal people, a culturally appropriate programme conjures up 
visions that have elements of dance, song, language, paintings and Dreamtime. It is not 
pertinent to deliver this except on an individual basis because of the diversity of 
Aboriginal culture. There is no one Aboriginal culture. The cultural appropriateness of 
a team such as MA YT stems from its staff members. They are Aboriginal, and through 
their interaction and contact with the youth, they pass on their individual learning and 
values in the pride of their Aboriginality. They provide good role models that many 
clients may be lacking. They pass on elements of their own culture and values to the 
young people that are similar to all Aboriginal cultures. These elements include 
respect, caring, pride and specifically respect for the land or area in which a particular 
programme may be delivered. 

The team comprises a number of Aboriginal people, with varying degrees of knowledge 
and status of their own and within their own clan groups and culture. Established 
networks and the ability to network with new Aboriginal spheres by individuals and 
the team is a primary component of its ability to impact on Aboriginal young people. 
There is no cone of culture that is dropped over Aboriginal young people when they are 
engaged by the team that can instil culture which may be applicable to them and their 
heritage. The impact on the client is greatly dependant on the trust that is established, 
the client's openness to learn and to listen to Aboriginal people, who know what its like 
to be Aboriginal in the wider community. However, the accumulated worth, 
knowledge and abilities of a team like MA YT working in a government context is not 
yet fully realised in its current model of service delivery. 

To go forward, the MA YT has had to delve into its past. The past reveals a fragmented 
service and direction with a diverse client group. The resources of the team have been 
utilised and channelled in many directions with little effect on Aboriginal 
representation in the juvenile justice system. 

To consolidate MA YT'S position, a consultative process was entered into in late 1997 
with key stakeholders of the team. The process involved the development of a direction 
paper proposing a number of possible models of service delivery and target groups for 
MAYT. The result of that process culminated in a change for the team to an early entry 
model of service delivery. 

The direction is consistent with juvenile justice reports and recommendations which 
identify that to make a difference to the over - representation of Aboriginal youth in the 
justice system they must be engaged at the earliest possible point of their entry into that 
system. The early entry model for MA YT contains a holistic approach, by the team, of 
youth work engagement and specialised programmes and services. 

158 



The service model identifies a specific target group. Through a controlled referral 
process, MA YT will provide assessment, case work support or planning, a number of 
placement options, programmes and interventions for the Aboriginal young people 
engaged by the team. This service model will be evaluated by an outcomes hierarchy 
framework designed to measure the effectiveness of the team's service and programmes 
to Aboriginal young people. 

The future for Aboriginal teams like MA YT is in establishing a clear direction and 
concentrating its services and resources for a realistic period of time. It also includes an 
education process involving the key stakeholders which would explain the role and 
responsibilities of a specialised Aboriginal team. The process will reduce any mixed 
perceptions and unnecessary criticism. 

Conclusion 

Ten years of operation in the juvenile justice system has provided the MA YT with a 
degree of knowledge in establishing and operating an Aboriginal youth work team in a 
government context. The decade of operation is punctuated with considerable learning 
about what works and what does not from an Aboriginal team perspective. This period 
of learning has culminated in a suggested plan and direction that may address what an 
Aboriginal team believes to be a workable solution to some flaws in the current system 
of working with Aboriginal young people. 

The practical solution suggests that any Aboriginal team working with Aboriginal 
young people must be staffed and managed by Aboriginal people. The leadership and 
management of the team is critical in balancing the working relationship between two 
cultures: Aboriginal and non-Aboriginal. The balance is not always equal, but it 
provides a catalyst for accountability to both cultures. 

Aboriginal staff have distinct qualities that enable them to interact and engage with 
Aboriginal young people because many of their life experiences cannot be learnt from 
books or from academic teaching. They are life experiences that come from being 
Aboriginal and living in the wider community. The life experiences are not enough, 
though, to ensure that they are effective. Training and development is a primary 
element for Aboriginal staff and must run parallel and in conjunction with any changes 
that occur in government. 

Clear boundaries must be set for an Aboriginal team to be effective. The boundaries 
must include a specific target group and functions. Over-extending the boundaries and 
functions decreases the qualities a specialised team can contribute to a government 
organisation with statutory obligations to service Aboriginal people. Clear boundaries 
enhance the accountability of the team and other areas responsible for other target 
groups in the system. 

Education within an organisation as to the role and responsibilities of an Aboriginal 
team decreases the confused and blurred expectations on what can be delivered by the 
team. Education must include what is being delivered in the way of programmes and 
the specific meaning of cultural context. The team itself must be clear and precise so as 
not to over-extend itself and its abilities and, in the end, fail to deliver. An evaluation 
framework must be set in place and must reflect the target group, the services and 
functions provided, and outcomes. Regular reviews of the evaluation allow for fine 
tuning of the team's programmes and practices. 
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The above is by no means a blueprint of the right way to establish an Aboriginal youth 
work team in the demanding field of juvenile justice. It is a guide that has credence 
because of the period of time that MA YT has been in existence and the intensive 
learning and commitment to ongoing improvement that is part of the current ethos of 
the team. 
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Successful early interventions: Discussing advances in the 
prevention of adolescent crime and healtli risk behaviours 

J. David Hawkins 

I want to begin by noting that my quest to understand what promotes healthy child 
development begins at home. My wife, Maureen and I have been working on our 
marriage for 29 years. We have a son, Quinn, 18 and a daughter, Nora, 12. We want 
our children to grow up to be productive citizens, who contribute to society and the 
economy, live lives free from violence and drug abuse, and have strong families and 
friendships. It is what all families want for their children. Over the past two decades, 
breakthroughs in research have revealed a great deal about how we, as families, as 
neighbours, and as communities, can come closer to achieving these goals. I appreciate 
the chance to review the progress in prevention and in positive youth development and 
what it means for healthy children and low crime communities. I commit myself at the 
outset to work to transcend the boundaries of culture that separate us in sharing my 
thoughts. I am here because I am concerned about all children, regardless of race, class, 
gender, or country of origin. 

I was not always a professor at the University of Washington. Before that, my work 
was as a probation officer, working with delinquent teenagers. I first became convinced 
of the importance of prevention as a probation officer. I worked daily with young 
people aged 12 to 17 referred for delinquent behaviour and drug abuse. Over time, I 
came to see my job as something akin to operating an expensive ambulance service at 
the bottom of a cliff. We probation staff were the emergency team patching up those 
who fell over the edge. That experience provided my first recognition that if we want 
to reduce crime, we must seriously broaden our work beyond the criminal justice 
systems to include prevention. We must put a barrier at the top of the cliff. 

Please do not misunderstand me. We must protect our communities. We must 
incarcerate serious repeat offenders. But we cannot afford to continue our policies of 
waiting until people commit crimes, then imprisoning them or putting them under 
court supervision for long periods. Why? Huge public investments in prisons are 
required to keep up with rising rates of incarceration. Today in America, we are 
imprisoning people at six times the rate we did from 1929 through 1974. 600 people per 
100,000 are in prison, and the number is rising exponentially. Far too many are people 
of colour. 

To handle the rate of increase, the state of Pennsylvania's corrections budget grew 263% 
from 1981 to 1991, while all other state agencies (transportation, education, health, 
environment, and welfare) increased 75% on average. We cannot expect to control 
government spending while we imprison increasing proportions of the population. 
Only a fraction of those who commit a violent act before age 18 will do so after the age 
of 21. We simply cannot apprehend and arrest all the people who commit violent 
crimes. 75% of the juveniles who commit violent crimes are not arrested! 

Perhaps the most striking evidence of this comes from David Huizinga's work in 
Denver. He focused on the most serious chronic violent offenders by their own self
reports. By age 13, nearly all these young men had already committed a violent crime, 
but less than 30% of them had been arrested. Even by the age of 16, only about two
thirds had been arrested. 
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We cannot arrest and incarcerate our way out of the problem of crime. We need an 
effective strategy for preventing crime in the first place. We must find effective means 
for preventing crimes before they happen. But prevention, historically, has been a 
shaky proposition - good in principle, not much to show in the way of effectiveness. 
The risk in prevention is that it will not work, or worse, that prevention efforts could do 
more harm than good. Good ideas, well implemented, do not guarantee success. In the 
1970s, school-based drug information programmes were the preferred approach. But, 
when evaluated, drug information alone was found to increase drug use among teens, 
perhaps because their interest was aroused. 

Using Prevention Science 

The important breakthrough in the past two decades is that prevention has grown from 
an idea to a science. Prevention science is based on research on malleable risk and 
protective factors that predict crimes. Preventive interventions are targeted at 
identified predictors of crime. Our challenge now is to use prevention science to guide 
policy and action in our states, communities, and neighbourhoods. 

It is instructive to review how prevention science has been applied to the prevention of 
cardiovascular disease. Public health researchers first identified risk factors whose 
presence increased a person's chances of cardiovascular disease: tobacco use, high-fat 
diet, sedentary lifestyle, high levels of stress, and family history of heart disease. 
Equally important, they found that certain protective factors such as aerobic exercise, a 
low fat diet, and relaxation techniques helped prevent the development of heart 
problems. 

Concerned with halting the onset of heart disease so as to avoid it in the first place, 
public health researchers designed strategies to reduce the identified risk factors for 
heart disease in the population, and to promote the adoption of lifestyle choices that 
promote protective factors. Those efforts have paid off. Today, no one smokes in 
public buildings or on aeroplanes. Today, in America, if you do not exercise, at least 
you feel guilty. And we all know how to find the heart healthy foods on the menu. 
Proof that this strategy has been effective is in the numbers: a decrease of over 40% in 
cardiovascular disease in the United States over the past 30 years, due in part to making 
risk and protective focused prevention science a foundation of public policy. The idea 
of reducing known predictors · and enhancing known protective factors in order to 
prevent health and behaviour problems is fundamental to prevention science. We need 
to approach the prevention of adolescent criminal behaviours in this way. 

We have seen a major breakthrough in the development of the research base for 
prevention science in the last 20 years. Longitudinal studies have found that factors 
associated with neighbourhoods and communities, family and school experiences, and 
peer groups, as well as factors in the individual increase the probability of crime in 
adolescence and young adulthood. Many of these factors have been found to increase 
the probability of substance abuse, teen pregnancy, and dropping out of school as well. 

Some youngsters, even though they are exposed to multiple risk factors, do not 
succumb to violent, antisocial behaviour. Research indicates that protective factors 
reduce the impact of negative risk factors by providing positive ways for an individual 
to respond to these risks. Three categories of protective factors have been identified: 
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• individual characteristics: intelligence, a resilient temperament and 
positive social orientation; 

• bonding: positive relationships with family members, teachers, or other 
adults; 

• healthy beliefs and clear standards: beliefs in children's competence to 
succeed in school and avoid drugs and crime coupled with establishing 
clear expectations and rules governing their behaviour; 

• pro-social opportunities and reinforcement for pro-social involvement; 
• competencies and skills. 

Among the most important findings from these studies is the cumulative effect of risk 
exposure. Data from statewide surveys in Kansas, Maine, Oregon, South Carolina, 
Utah, and Washington have shown that an increase in the number of risks is associated 
with an increase in the prevalence of hard drug use and antisocial behaviour by teens. 

The evidence is also clear in these data that building protective factors can help reduce 
the prevalence of crime among young people. At any level of risk exposure, increasing 
protective factors reduces crime. However, these surveys did not find large numbers of 
youths with high levels of protection among those exposed to the greatest numbers of 
risk factors. It is hard to develop high levels of protection in the highest risk 
environments. These risk and protective factors also predict the academic performance 
of young people. 

This evidence about the cumulative effects of exposure to multiple risk and protective 
factors suggests that strategies that include multiple components focused on several 
predictors of youth crime hold most promise for prevention. Single-focused, unco
ordinated, fragmented efforts may not get us to our desired outcome/vision. 

Developing a co-ordinated approach 

How do we develop a comprehensive co-ordinated approach? We need a shared 
conceptual framework. The framework we use is called the Social Development Model 
(SDM). Consistent with recent research, the SDM hypothesises that strong bonds to 
school, family and community serve as protective factors against behaviours that 
violate socially accepted standards for behaviour. Attachment, a positive emotional 
link, and commitment, a personal investment in the group, are the component elements 
of such social bonds. The theory hypothesises that when social groups produce strong 
bonds of attachment and commitment in members, and promote clear standards for 
behaviour, these groups increase behaviour consistent with those standards and 
prevent behaviour that violates them. 

The SDM hypothesises that the interplay of specific factors during development 
influences the degree to which children develop strong social bonds to school. The 
factors that affect children's bonding are the degree of opportunity for active 
involvement available in the family, classroom, and community, the skills possessed 
and applied by children during participation in these settings, and the reinforcements 
provided to children in response to their behaviour in these settings. 

The benefit of having a shared conceptual framework is that it allows all those involved 
with children in the community, from parents to teachers to neighbours to law 
enforcement officers engaged in community policing, to focus on the same goals. Each 
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organisation can ask, each individual can ask: how do I promote clear, healthy 
standards for behaviour, and how does this organisation, or how do I, ensure that 
young people have developmentally appropriate opportunities/ skills to be successful, 
and ensure recognition for their efforts? 

We have seen a second major breakthrough in prevention science. Over the past 10 
years we have seen remarkable advances in the development of effective preventive 
interventions. We now know that prevention actions that seek to reduce risk and 
enhance protection can achieve these goals and can also prevent later health, mental 
health and behaviour problems. A recent report by a committee of the Institute of 
Medicine identified 39 effective preventive interventions that reduce risks for mental 
disorders (Mrazek & Haggerty, 1994). 

There is clear evidence that comprehensive approaches that seek to reduce shared risks 
and enhance protection in a manner consistent with the social development strategy can 
prevent violence, substance misuse and teen pregnancy. There is a growing menu of 
actions that effectively reduce risk and enhance protection. It is possible now to move 
to outcome-focused prevention, that is, to design systems for risk reduction and 
protective factor enhancement to achieve specified prevention outcomes. This 
knowledge comes at a good time. 

Increasingly, as a people, we are coming to understand that communities must design 
and take control of their own strategies for insuring the healthy development of their 
children. Prevention must be owned and operated by the community if it is to work. 
This realisation has led states to the creation of legislation and executive actions, in 
order to allow local communities to develop and implement plans better suited to their 
own needs. 

Unfortunately, the road to this goal has not always been smooth. Often people come 
together, agreeing to collaborate, to work together, until the 'M word' is mentioned: 
money. Then people begin to suggest their favourite preventive actions and 
programmes. Seeing the world from their different perspectives, each trusts best the 
tools they know. Child protective services workers argue for more resources for home 
visitors, teachers request resources for reading tutors, and the police request funds for 
more DARE officers. 

Profiles of protection and risk vary in different communities: that means different 
preventive actions may be required in different communities to promote positive 
development and prevent substance abuse. Each community must match and select 
preventive interventions to address its own unique profile of risk and protection. The 
past four years have produced major breakthroughs in development and validation of 
tools that allow communities to create objective data based profiles of their levels of risk 
and protection, and trends in these over time. 

One collaborative project involving the states of Kansas, Maine, Oregon, South 
Carolina, Utah, and Washington has produced 22 reliable and valid archival indicators 
of 12 major risk factors that predict rates of adolescent drug use at the county level. 
This collaborative effort has also led to the development of a validated school survey 
that measures risk, protection and outcomes equally well across states and ethnic 
groups. It allows a diagnosis of risk and protection levels in any geographical area, 
from a state to a school catchment area. 
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Finally, a household survey instrument has been developed and validated. It measures 
through a 12-minute telephone survey not only self-reported drug use and attitudes, 
but also risk and protective factors reported by adults that predict drug use rates by 
teens in the area. With these tools, communities can organise themselves to engage in 
outcome-focused prevention planning, to objectively assess their own profiles of risk 
and protection, and to choose and implement effective strategies to address their 
unique strengths and needs. 

The Communities that Care system 

My final objective is to illustrate how communities can organise themselves to engage 
in outcome-focused prevention planning, to objectively assess their own profiles of risk 
and protection, and to choose and implement effective strategies to address their 
unique strengths and needs. We call the system we developed for doing this, 
'Communities That Care' (CTC). 

How does CTC work? The process has five phases. In the first two phases of CTC we 
seek to introduce and involve the whole community in the strategy. The goal of the 
early phases of CTC is to refocus dialogue, to reconsider what is our vision for our 
children, as a community. This phase seeks to introduce the whole community to the 
strategy. CTC involves everyone from grassroots mums to key leaders of the 
community in owning and operating the strategy. It provides a framework for local 
communities and government agencies to work together toward common goals, 
mobilises local resources, and, where added resources are needed, government agencies 
and foundations invest in locally developed plans with confidence that they reflect 
what is really needed in each community. 

This phase involves assessing community risks, protective factors and resources, as well 
as the prevalence of crime itself. The result is a complete picture of what is promoting 
healthy behaviour and what factors are contributing to crime risk in communities. Both 
risks and resources are measured using archival records, household surveys, and 
student surveys for community profiling. This requires more than surveys that 
measure crime outcomes. Measures of risk and protective factors must be included to 
identify the appropriate foci for action to prevent crime in each community. 

In the second phase, objective community profiles are obtained. These help develop 
consensus about community action priorities. They also allow comparison of 
prevention needs and levels of risk and protection across communities and states. Why 
is this important? First, prevention planners can focus resources on geographical areas 
where people are being exposed to greatest risk and where protection is least great, at 
any geographic level of planning. To illustrate, data on risk and protective factors from 
school surveys can be used to identify counties in a state where levels of risk are highest 
and levels of protection appear low, as illustrated by the county profiles from Maine. 
Resources can then be focused on counties in greatest need of preventive services. 
Similarly, with these data systems in place, school districts can identify areas or 
neighbourhoods within their boundaries where needs for additional preventive 
resources are greatest. 

Second, community assessment provides a profile of risk and protection that is an 
objective basis for choosing the specific activities and strategies that can make the most 
difference. For example, compare Wabaunsee County, Wyandotte County, and 
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Nemaha County, Kansas: in Wabaunsee County there is a distinctive pattern. A 
number of drug specific risk factors are elevated. Laws and norms favorable to use and 
easy availability of alcohol and other drugs in the community, permissive attitudes 
toward drugs in families, favorable attitudes towards drugs among adolescents, and 
teenage drug use should be concerns to this county. These factors have been effectively 
addressed by the comprehensive drug abuse prevention initiative, Project Star, also 
known as the Midwestern Prevention Project, tested by Mary Ann Pentz and her 
colleagues in Kansas City. The intervention included a community organising 
component, a health policy change component, a parent component built around 
homework assignments associated with a skills training, and normative change 
curriculum provided for two years in middle school, all supported by mass media 
messages. The prevention strategy produced 30% reductions in marijuana use, 25% 
reductions in cigarette use, and 20% reductions in alcohol use, by the end of the senior 
year of high school. 

What is the active ingredient across the interventions? It is changing norms to be less 
favourable to drug use at all levels from mass media to classroom peers. This is an 
important intervention for Wabaunsee County to consider. 

Another example is Wyandotte County. Note that, in addition to being elevated with 
respect to availability of drugs and norms and attitudes favourable to drug use, 
Wyandotte students perceive their communities as disorganised, and feel little 
attachment to their neighbourhoods. These profiles suggest that Wyandotte County 
might benefit from efforts to successfully organise neighbourhoods and to provide 
services, such as community policing activities called 'citizen contact patrols' in which 
patrol officers visit residents at home, ask about neighbourhood crime problems, and 
follow-up on complaints. Such efforts have produced reductions in perceived crime, 
social disorder, and fear of crime and improvements in residents' sense of attachment to 
their neighbourhoods and satisfaction with law enforcement. A wide range of 
preventive interventions may be indicated, such as a school drug curriculum in the last 
example to community policing in this community. 

On the other hand, Nemaha County shows a relatively low risk profile These people 
should keep on doing what they are doing now. But there is room for improvement 
even here: family management problems pose some risk and family attachment is the 
lowest of the protective factors, which are generally strong in this community. This is a 
community that might benefit from a parenting campaign involving parenting training 
supported by media and home-based materials for parents who could benefit. Peter 
Greenwood at Rand has done cost-benefit analyses that have shown that systematic 
training for parents in California could achieve the same long-term crime reduction 
benefits as California's 'three strikes and you're out' statute at a fifth of the cost. 
Nemaha County might consider a series of developmentally adjusted parent education 
curricula that have been shown to positively affect family management practices. 

Finally, profiling risk and protective factors provides baseline data against which 
community progress in reducing prioritised risks and enhancing key protective factors 
can be measured. This is a tool for outcome-focused planning that helps communities 
evaluate their progress in achieving their objectives and be accountable for their use of 
resources. 
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In phases 4-5, communities select specific tested strategies that have been effective in 
addressing and changing the risks and protective factors that characterise that 
community and develop plans for implementing and evaluating them. 

In sum, CTC allows communities to select actions known to be effective, if implemented 
with fidelity, that directly address the community's own profile of risk and protection. 
Accountability is built-in because the CTC process involves a reassessment of the 
community profile every two years to monitor changes in risk and protection profiles 
related to the prevention strategy. 

What have the results been? The United States General Accounting Office (GAO) 
completed an evaluation of CTC in 276 communities funded under OJJDP's Title V 
delinquency prevention funds. 

• The GAO report concluded that use of the CTC strategy leads 
communities to focus on what needs to be done given each community's 
profile. It is flexible! As a result of using the Communities That Care 
process, different communities have adopted different prevention 
strategies to address their own profiles of risk and protection. 

• 84% of communities are addressing and seeking to change community 
risks and enhance community levels of protection. 

• 70% address school risk factors. 
• 68% address family risk factors. 
• 50% address peer risk factors. 
• 65% address individual risk factors. 
• Communities are using multiple strategies focused on multiple domains. 

CTC has allowed local communities to act and federal, state, and local governments to 
support that action with funding, with confidence in what is being done. At the same 
time, the CTC process generates local resources for prevention. 

In conclusion 

We now have the tools to reinvent our communities as protective environments for the 
positive development of all children, so that children grow up free from the scourge of 
violence and crime. It is possible to promote the development of CTC enough to ensure 
that all children, regardless of race, culture, or class are bonded to family, school, and 
community and are committed to the highest st~dards and healthy values for their 
futures, free from the threat of violence. 
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Summary of jurisdictional changes 

International Contributors 

Four speakers from very different jurisdictions spoke at the international breakfast. 
Each presented an overview of specific aspects of youth justice in their country. 

Judge Mark Tay, a District Court Judge Ouvenile Court) in Singapore, spoke of the 
mixed strategy used there which has recently included a strong focus on family group 
conferences, a Youth Family Care (mentoring) programme, community service orders, 
boot camps, a streetwise programme (an intensive six month counselling and activity 
programme), pre-complaint counselling, peer mediation and developing effective links 
with the community. 

Judge Gerald Rouse, from the National Council of Juvenile and Family Court Judges in 
Nebraska in the United States, described the move away from Family Court policies that 
stress the need to reunify families, in favour of policies based on the best interests of the 
child and finding permanent placements for them if this proves necessary. 

John McCartney, the Head of the Juvenile Justice Branch in Belfast, Northern Ireland, 
itemised important changes to the law there that aim to: 

• separate children in need of care from young offenders; 
• remove from custody children whose problems relate to truancy or non

attendance; 
• replace indeterminate sentences with shorter determinate sentences; 
• introduce supervision following release from custody as an integral part of 

the sentence. 

As a result, the number of children in custody has fallen and is expected to decline 
further. To complement these changes much more is now being done to provide 
effective alternatives to custody and to give support to children, and their families, who 
offend or who are at risk of offending. 

Geoffrey Wicks, a Metropolitan Stipendiary Magistrate in London, England, outlined 
recent changes there. Late in 1997, the Crime and Disorder Bill was introduced into 
Parliament and it was passed into law in 1998. This Act rewrites much of the law 
relating to juveniles. It focuses on immediate responses, but longer term solutions are 
also being considered. 

In the short term, some of the most constructive aspects are the concentration on 
diversion, speeding up processes and the formation of Youth Offending Teams with 
mult-disciplinary membership. More controversial provisions include the abolition of 
doli incapax, 'naming and shaming' of offenders and more custody for those under 14 
years of age. In the longer term, he believes that there are prospects of moving towards 
restorative justice solutions. Some models are already being pioneered by the Thames 
Valley police force. The intended focus is on developing strategies for Restoration, 
Reintegration and Responsibility. Overall, he sees the picture as hugely encouraging. 
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Marginalisation, legislation and incarceration: US trends 

James Bell 

When I last saw Judge David Carruthers, I had just taken him on a tour of the juvenile 
remand facility that I have a lawsuit against in my home city of San Francisco. David 
was, indeed, shocked by the way young people were confined and treated in an average 
detention facility in the United States. I have had the opportunity to bring visitors from 
other nations to the American juvenile justice system and many are taken aback by what 
they see. Crowded courtrooms and hallways, judges hearing dozens of cases in short 
periods of time and crowded facilities. As we approach the 100th anniversary of the 
establishment of the juvenile court in the United States, these are not good times for 
those of us in juvenile justice because, at some point that I cannot specify, our society 
turned against young people. 

Recently I reflected on two maxims coming from two sources that seemed totally 
dissimilar at the outset, yet upon further reflections not only had similarities , but also 
said much about juvenile justice. The first maxim came from the student democracy 
movement in China expressing itself in Tienemen Square which stated that 'from every 
new victory arises a new crisis'. The second maxim comes from alternative music lyrics 
which tells us 'It's not the bullet that kills you; it's the hole'. So while alternative 
rockers and Chinese students on the other side of the world do not seem to have much 
in common, both maxims are clearly related because they both speak to cause and effect. 

Cause and effect is one of the major premises of the juvenile justice setting. At the age of 
13, a young man was placed in the Indiana Boys Training School for running away from 
home (this was before the deinstitutionalisation of status offenders). While in the 
training school, he was raped by an older detainee. The young man who had been 
raped, subsequently raped a fellow detainee five years later at the national training 
school for boys in Washington DC and, approximately 25 years ago, gained notoriety as 
an adult for one of the most grotesque and heinous mass murders in United States 
history. The young man who was himself abused and then went on to abuse others was 
Charles Manson. 

The social compact in the United States is changing rapidly and despite rhetoric and 
platitudes about 'children being our future', children are at the bottom of the barrel. I 
suggest for your consideration that the new juvenile justice dynamic for the new 
millennium in the United States will be a continuum and operate in two tiers. Those 
tiers will be divided along class and racial lines. The continuum can be summed up in 
three words: marginalisation, legislation and incarceration or, my preferred time, 
'captivity'. 

Marginalisation 

Unfortunately, one cannot begin a discussion of the juvenile justice system in the United 
States without a discussion of race and poverty. Shortly after the tum of the century, 
W.E.B. Du Bois, one of the most significant American thinkers of this century, said in his 
seminal work 'The Souls of Black Folk' that 'the major problem of the 20th century 

is the problem of the colour line'. African Americans, Latinos, Asians and Native 
Americans are represented in the criminal juvenile justice systems in scandalous 
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numbers. Similarly, Jeremy Rifkin, in his important book 'The End of Work', introduces 
the concept of economic irrelevance. Economic irrelevance refers to those segments of 
our population that have no possibilities of contributing to society because they have 
neither desirable skills nor significant purchasing power. 

This is extremely important because we have created and embraced a society that has 
money as its number one value and a social compact which dehumanises all of us and 
makes us commodities to be bought, sold and entertained. Youth statistics reflect these, 
in my opinion, misguided priorities: a child drops out of school every 8 seconds, a child 
runs away from home every 26 seconds, a teenager has a baby every 5 minutes. We see 
a child arrested every seven seconds for a drug offence. We see 100,000 children who 
are homeless every day. We see the broken lives that result from two and a half million 
reports of child abuse. We know that one out of four public schools are unfit to provide 
education. The connection between this marginalisation and juvenile justice policy, 
legislation and practices is palpable. We are quietly becoming a society of throw away 
people. 

Self destructive behaviour manifests itself in the internalised troika of self-hatred, self
doubt and justifiable rage, which in turn has its own logic. Self-hatred results in 
behaviour that is destructive of young people and all this around them. Self-doubt locks 
young people into a narrow vision of limited possibilities. Young people can never 
envision themselves really living a good life. We are already witnessing the self
destructive behaviour of youth who accurately perceive their own marginalisation. 

Our job is to give these young people a sense of possibilities: that they matter and can 
be full, productive members of this society. These young people are in a lot of pain. 
One by one, slowly but persistently, we must work to rebuild the damages wrought by 
marginalisation. It is in this area that we have much to learn from our approach to 
young people in trouble with the law in New Zealand. 

Legislation 

In the United States, legislatures and intellectuals are tripping over themselves to 
demonise young people. Unfortunately, there, many adults are afraid of teenagers: not 
as individuals, but definitely in groups. Politicians sense this fear amongst adults and 
exploit it. Intellectuals prop up politicians by espousing essentially racist theories about 
criminal predisposition among minority youth. They have coined terms like 
'superpredator' to make these young people seem inhuman. 

All over the country, legislatures are lowering the age that young people can be placed 
in the adult system. In Michigan and Texas, there are young people 11 years old who 
are being tried as adults. California, Florida, Texas, Ohio and Illinois incarcerates 80% of 
all the children securely confined in the United States. The legislatures of those states 
essentially control the juvenile justice agenda in the United States. 

Also, Federal legislation proposed by Senators Hatch and Sessions will require that 
children caught chewing tobacco or smoking on school grounds will be automatically 
suspended for six months. It will require juveniles to be locked in adult facilities and 
will release juveniles criminal records to junior colleges and colleges so that young 
people will not be eligible for school loans. 
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Here in New Zealand you have legislation which is based on and incorporated Maori 
traditions. Its orientation is supportive and rehabilitative and not punitive. This is a 
treasure that you should make sure survives and thrives. 

Incarceration 

Finally, incarceration is the final and most harmful part of this equation. The courts and 
its institutions are disproportionately represented by minority and poor youth in 
numbers that cannot be accounted for by crimes alone. Attitudes that contribute to 
startlingly high incarceration rates are: 

• minority families are so dysfunctional that it is a waste of resources to 
provide them; 

• minority youth are prone towards violent and criminal activity; 
• minority youth are probably not in school nor are they employed; 
• minority youth expect to be incarcerated and therefore and not 

uncomfortable with being locked up; 
• white lads may not be tough enough to survive incarceration. 

Unbelievably, 87% of the young people now subject to the California Youth Authority 
are youth of colour; and a study released by the Sentencing Project reveals that 31 % of 
African American males in Washington DC (supposedly, the centre for worldwide 
democracy) cannot vote because they have been convicted of felonies. 

A national trend involving incarceration is the privatisation of secure confinement: that 
is 'for profit' private corporations running juvenile justice facilities whose primary goal 
is profit not habilitation. Similarly, in this post cold war era, defence firms are turning 
their technologies to incarceration. 

No culture can remain competitive in this global economy when an entire segment of 
the population is written off as unnecessary. There is a tremendous amount of 
creativity, talent and potential being squandered. 

Now, having painted that rather bleak scenario of what faces us, I want to add that there 
are wonderful things happening for youth in trouble with the law in the United States as 
well. There are programmes doing tremendous things with young people and turning 
their lives around. We know what works for young people. What works is a positive, 
caring and consistent adult in the lives of young people. You can take all the research 
and risk factors, but without a positive, caring and consistent adult there is little chance 
of success. 

What so impressed me about the system in New Zealand and other parts of the world is 
the presence of hope. Vaclev Havel said that hope is not optimism over pessimism, but 
is rather orientation of the spirit. What we in the United States can learn from you is 
that orientation towards habilitation and hope: the fact that when a young person is in 
trouble, the family and the community can be involved in restoring fairness and 
achieving justice. As I go around the United States, I often cite what you can do in New 
Zealand as a goal for us to strive for. 

In closing, my commendation to you is to keep your eyes sharp for all things great and 
small that will enhance the lives of young people. Keep your mouth at the ready to 
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advocate on behalf of young people and tell powerful people when they are wrong. 
Keep your minds cocked and fully loaded to create a world that young people can feel 
successful in. It was over two centuries ago that Von Schiller gave us his immutable law 
of events, stating that into today walks tomorrow. Tomorrow is here now. 
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Family group conferences: Revisiting principles, practices 
and potential 

Allison Morris 

In July of this year I attended an international conference in England where the New 
Zealand version of family group conferences was being promoted as a model for dealing 
with young offenders. The speaker, a representative of one of the principal penal reform 
pressure groups in England (NACRO), had never attended a family group conference or 
even been to New Zealand. He had seen the video, however! And, of course, he was 
familiar with the research which Gabrielle Maxwell and I carried out in the early 1990s 
(Maxwell and Morris, 1993). This lack of familiarity with current practice raised a 
question in my mind: have family group conferences in New Zealand actually realised 
their potential? 

Before trying to answer this question, there are three preliminary points I would like to 
make, because represented at this conference are a number of different examples of 
conferencing. First, these different examples may be based on quite different theoretical 
rationales: family decision making, restorative or cultural justice, reintegrative shaming, 
deterrence theory and so on. Sometimes those theoretical rationales are explicit (as in 
RISE in Canberra); and sometimes it just happens (as in the way the New Zealand 
system of conferencing has become a model for restorative justice). 

Second, there are clear and important differences in the ways in which conferencing has 
been translated into practice in different jurisdictions. For example, in some 
jurisdictions, conferencing is managed by the police (Canberra), in some by the courts 
(South Australia), in some by social welfare (New _Zealand) and in some by other 
organisations relying on community facilitators (as in New South Wales). In some 
jurisdictions, conferencing is used for relatively minor or at least non serious offending 
(as in all the Australian examples of conferencing) and in others it is used for medium 
serious and serious offending (as in New Zealand). And, in some jurisdictions, the 
offender is the central focus (as in New Zealand, though I accept that there will be some 
who will disagree with this depiction); in others, the victim may be more central And, 
to make it all more complicated, different underlying rationales can result in similar 
practices and different practices can be premised on similar underlying rationales. What 
I mean by all of this is that the word 'conferencing' does not mean the same thing to 
everybody. But understanding what rationale or rationales underlie a particular model 
of conferencing will help us understand what we are doing, why we are doing it and, if 
appropriate, how to do it better. And understanding the differences in practice will help 
us understand what different examples can offer each other. 

Third, this conference is not about which jurisdiction has the best rationales or the best 
practices: it is not a competition. Rather the conference is an opportunity to reflect on 
these different rati_onales and practices and to draw from them some collectivity of best 
practice which then might be endorsed, irrespective of the particular model, system or 
jurisdiction in which we work. I will begin this process by revisiting the Children, 
Young Persons and Their Families Act some nine years after its implementation and by 
re-examining the principles, practices and potential of family group conferences. 
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Revisiting the principles of the Children, Young Persons and Their Families Act 

The 1989 Act sets out a number of general principles and objects in sections 4 and 5 and 
also sets out in section 208 a number of principles which relate specifically to youth 
justice. In this section, I will remind you of the key principles and objects of the 1989 Act 
as they relate to conferencing.1 I will also briefly remind you why these principles and 
objects are important. In terms of the theoretical rationales I mentioned earlier, it is 
possible through these principles to see family group conferences in New Zealand as a 
case study of restorative or cultural justice. It is also possible to see them as a 
mechanism for effecting change in young people's behaviour (and hearts and minds) 
through their meaningful involvement in decisions about them. 

Involving families and young people in decision-making 

Conventional juvenile (and criminal) justice systems do not much encourage the 
involvement of offenders or their families. Carlen (1976) catches the essence of this 
nicely in her analogy of defendants as the 'dummy player' in a game of bridge. In 
courts, the principal players are the professionals and the legal representative's role is 
expressly to speak for his or her client. In conventional juvenile justice contexts also, 
families are excluded from the process of decision-making. Courts are typically 
described by them as alien and remote, families' participation is typically described as 
rare and their communication is typically described as routine. Families in conventional 
juvenile justice systems tend also to be held responsible for their children's offending in 
an entirely negative way: they may be blamed, even penalised.2 

Contrast conferencing. Offenders are expected to actively participate in discussions 
about how best to deal with their offending. There are good reasons for this. First, 
Article 12 of the UN Convention on the Rights of the Child provides a basis for giving 
young people the opportunity to ·both express their views and to have them taken into 
account in all matters affecting them, but particularly in any judicial or administrative 
proceedings. This sentiment is echoed in Section S(d) of the 1989 Act. Second, a sense of 
control and choice over what is happening is important in any commitment to change 
and hence in any decision to stop offending. And, third, effectively involving young 
offenders in processes is one way of holding them accountable for their actions. 

There are equally strong reasons for involving families in decisions about how best to 
deal with their child's offending: they are the primary mechanism of socialisation for 
their children, they are the primary mechanisms of social control for their children and 
hence it is appropriate that they should take responsibility, in partnership with the state, 
for such decisions. Sections S(a) and 208(c)(ii) of the Act state this principle. 
Conferencing, therefore, offers a participatory option that empowers families and allows 

1 I am not discussing here either diversion or protecting young people's rights: both are key objects and 
principles of the youth justice system as a whole. Clearly conferencing is itself a type of diversion from 
courts, but the most significant forms of diversion in New Zealand are police warnings and police 
diversion. Similarly, though, co-ordinators have a role in ensuring young people's rights are protected at 
conferences, as do youth advocates when they ·are present, the emphasis on protecting young people's 
rights is greatest with respect to the questioning and arrest of young people by the police and in the 
Youth Court. I have also drawn in this discussion from sections 245 to 271 which deal specifically with 
the operation of family group conferences but implicitly relate to the philosophy underlying their 
operation. 
2 In England, parents can be fined for the offences of their children and mandatory classes in parenting 
for the parents of offenders are being introduced in the Crime and Disorder Bill. 
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them, without increasing stigma or blame, to play a pivotal role in arriving at decisions 
about their children. In this way, 'making parents responsible' is given a constructive 
meaning. 

Involving victims in decision-making 

Victims are arguably the parties most affected by offending and are the parties most in 
need of healing for the damage caused by it, yet they have had little direct voice in the 
juvenile ( or criminal) justice system and have received little from it to aid their healing. 
In contrast, victims can be involved in conferences by being present at them, they should 
be consulted about the venue and timing of the conference, and the agreement of 
attending victims should be sought to the conference outcome. Section 208(g) also states 
that in determining outcomes due regard should be paid to the interests of victims. This 
invites consideration at the conference of apologies, reparation and community work. 

Reaching decisions by agreement 

Decision-making in conventional justice systems is hierarchical in the sense that the 
decisions are imposed and they are imposed by 'others' in the sense that they are not 
made by the key parties - offenders, victims and their families - and do not have to be 
agreed to by them. In contrast, it is clear from what has already been said that all the 
participants in conferences contribute to the discussions and to the eventual outcome. 
Each party, at least in theory, has a veto and can register their disagreement. In such 
situations, the police would then have to decide whether or not and how to proceed. 

Holding young people accountable for their offending 

Section 4(f)(i) sees young people's well-being being promoted by holding them 
accountable for their offending and by encouraging them to accept responsibility for 
their behaviour. As noted above, involving young people in the process in a direct way 
is a potentially effective mechanism for achieving this. 

Promoting the well-being of young people who have offended 

Separate systems were created in the 1989 Act to deal with youth justice and care and 
protection issues. However, this does not mean that the well-being of young .offenders 
was intended to be ignored. Section 4 makes clear that one of the objects of the Act is to 
promote the well being of children and young people and section 4(f)(ii) specifically 
states that young offenders should be dealt with in a way which 'acknowledges their 
needs' and which gives them the opportunity to develop in 'responsible, beneficial and 
socially acceptable ways'. 

Providing culturally appropriate processes and services 

Colonisation meant that the customs and values of Maori were marginalised and that 
Maori processes and institutions were largely displaced, at least formally, by processes 
and institutions of European origin (Jackson, 1988). In the 1980s there were influential 
calls for some return to these traditional processes (see, for example, Ministerial 
Advisory Committee, 1986). The 1989 Act, therefore, partly as a result of this resurgence 
of Maori culture and values and partly in recognition of the cultural diversity of New 
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Zealand, specifically advocates the use of culturally appropriate processes and the 
provision of culturally appropriate services (section 4(a)(i) and (iii)). 

Not 'preventing offending' 

Some commentators have argued that the prevention of offending is a 'primary' or 
'fundamental' object (Scott, 1998). However, this is certainly not a stated object and, 
indeed, cannot be realistic as conferences (and the whole youth justice system as 
opposed to crime prevention strategies) only occur after offending has occurred. The 
prevention of re-offending is also not a stated goal. At most, it is an implied 
consequence if - and arguably only if - the objects and principles specified in the Act are 
actually achieved. I will return to whether or not conferences can and do prevent re
offending later. I will also return to the question whether or not the prevention of re
offending should become a principle of the Act, as is currently being proposed. 

Revisiting the practices of the Children, Young Persons and Their Families Act 

Any discussion of practices under the 1989 Act is hindered by the lack of recent or 
national data. In very brief form, the research which Gabrielle Maxwell and I conducted 
in 1990-91 showed that: 

• most families and young people felt involved in the decision-making 
process;3 

• many victims participated in the decision-making and the majority of these 
felt better as a result of their involvement; 

• almost all conferences resulted in agreed outcomes; 
• most families and young people and many victims were satisfied with the 

outcomes reached; 
• young people were being held accountable for their offending - that is to 

say, they carried out community work, made apologies and so on. 

However, our early research on family group conferences also showed that: 

• some young people remained uninvolved in the process of decision
making; 

• parties were not always well briefed about the process; 
• families did not always have the information they needed to formulate 

plans; 
• professionals did not always keep a low profile during the conference; 
• some victims felt worse as a result of their attendance; 
• few young people became involved in programmes; 
• translating culturally appropriate processes and services into a reality was 

only partially achieved; 
• some victims were dissatisfied with the eventual outcomes. 

3 There was also little d0ubt that those families who had experienced both conferences and courts 
preferred the process of family group conferences to the process of courts. Their comments highlighted 
the participatory nature of the family group conference process and the greater degree of support 
available to them at the family group conference in contrast to the stress that accompanied a court 
appearance. As well as feeling more comfortable at the family group conference, families also 
understood more of what had happened and believed that it provided a more realistic forum for 
decision-making. 
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It is likely that the situation will have changed some since 1990-91, though it would be 
difficult for each of these points to be precise about whether this is for the better or 
worse. The annual report and statistics published by the Department of Social Welfare 
offer little help. These tell us little more than the number of young people referred for 
family group conferences, the number of conferences held, the number resulting in an 
agreed outcome and some information on outcomes. Nor do anecdotes from youth 
justice practitioners of individual successes and failures help us appreciate what changes 
may have occurred. 

Recent research (Underhill, 1998) by one of the Institute's students produced mixed 
findings. For example, she found that, in the region she was surveying, 36% of the 
family group conferences held between 1 August 1997 to 30 June 1998 had no victims 
present (victimless offences were excluded from this figure). In one area within this 
region, the figure was 44% - not so different from the 1990/91 percentage. Part of this 
student research project was to collect information from victims through a postal 
questionnaire sent out by co-ordinators. These returns provided more positive findings: 
the majority of victims said they did have enough notice of the conference (though keep 
in mind these are the responses of victims who attended); two thirds thought the 
conference was a positive experience for both them and the offender; 43% said they felt 
better as a result of the conference (that is not very different from the 1990/01 figure 
though very few said they felt worse; the remainder felt neither better nor worse); and 
81 % said they would recommend a family group conference to other victims. 
Unfortunately, these findings are based on only 20 returns (100 were sent out) and so are 
not a solid basis for believing that processes are now working well. We desperately 
need further large-scale research. 

One other point here: whatever the current relevance of the 1990/01 research, it points 
to the continued importance for best practice guidelines of ensuring adequate notice of 
conferences, briefing and preparing the parties to a conference about what to expect at 
it, training co-ordinators to be effective facilitators, ensuring the involvement of all key 
parties, including victims, and monitoring outcomes. 

Revisiting the potential of the Children, Young Persons and Their Families Act 

Conferencing has provided specific benefits to the New Zealand state: there are now 
fewer court appearances than 10 years ago - a reduction by almost two thirds between 
1987 and 1996 - and there are now fewer custodial sentences - a reduction by more than 
50% between 1987 and 1996. But common criticisms are that conferencing has failed to 
reduce offending in general and re-offending in particular: that is to say, it fails to deter 
at both a general and individual level. These criticisms are unfounded. 

First, contrary to public and media perceptions, juvenile crime is not escalating out of 
control. Though it has increased, the rate of increase over the last ten years is much 
smaller than for adults. The fastest growing crime population has been the over 30s: an 
increase of 155% between 1986 and 1996 compared with an increase of 24% in juvenile 
crime! Second, the number of juvenile offenders apprehended by the police tells us 
nothing about re-offending as most young people apprehended by the police at any 
one time are coming into the system for the first time. Third, there is little evidence to 
suppose that conventional systems of justice or conventional sanctions are any more 
likely to operate as a deterrent than being confronted by one's victim and attempting to 

180 



determine an outcome that is acceptable to all the parties. And, fourth, it is, of course, 
impossible to expect a system of processing young people to prevent re-offending. 

Family group conferences are not programmes, interventions or treatment. Rather they 
are a process of decision-making about how best to respond to juvenile offending. As 
such, they have to be judged by different criteria of success (for example, the extent to 
which key parties feel involved) from the criteria used to judge the success of a 
programme, intervention or treatment (for example, preventing reconviction). It is 
possible that a process could lead to an agreement that the young person becomes 
involved in a particular outcome aimed at preventing any further offending (say by 
participation in a programme), but the process could equally well result in an agreement 
to make amends to a victim (say by reparation) or to hold the young offender 
accountable for his or her actions (say by being deprived of his or her pocket money for 
10 weeks). Each of these 'outcomes' may indirectly have an impact on re-offending, but 
that would not have been their direct intention or objective. 

In practice, not many young people are provided with services or programmes as a 
result of a family group conference. This is not the result of poor decision-making by 
conferences, but rather a reflection of the fact that New Zealand has so few specialist 
services or programmes for young people, especially for those who have been involved 
in repeat or serious offences. There are many fine examples of innovative programmes 
on display at this conference and we will hear more about some of these. But the point 
is that these programmes are not always available at local level and often have to 
struggle for funding. Overall, the resources available to family group conferences - both 
human and financial - have declined since their introduction. 

For example, although the number of youth justice co-ordinators and social workers 
managing the process of family group conferencing increased in the early years of the 
system, from the mid 1990s their number has remained stable or declined (Maxwell and 
Morris, 1996). Perhaps not surprisingly, therefore, the number of family group 
conferences has not risen much since 1990 - it was 5851 in 1990 and 6618 in 1996/97 - an 
increase of 13%. At the same time, the number of apprehensions of young people by the 
police has risen: from 31339 in 1990 to in 1995/6: an increase of 38%. This seems to 
indicate either that the increases in juvenile offending relate primarily to minor offences 
- not something that the police are saying - or that there is some ceiling imposed on the 
number of conferences which can be held. 

The same pattern is apparent for financial resources. Maxwell (1995) analysed funding 
available for financing family group conferences and showed a dramatic decline over a 
period when the actual number of conferences had increased. More recent information 
is not available due to changes in financial accounting practices. However, it does seem 
that more and more responsibility, including financial responsibility, is being placed on 
families and whanau. For example, Levine et al (1997) in their report Creative youth 
justice practice suggest that the primary responsibility for resourcing family group 
conference plans should be families. 

It is for all of these reasons that current debates to change the 1989 Act to make reducing 
re-offending a specific objective is misplaced and must be resisted unless it is intended 
to provide good quality and well resourced programmes aimed explicitly at reducing re
offending. To emphasise the point made earlier, conferencing is a decision making 
process which is unlikely to have a direct effect on re-offending (though Gabrielle 
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Maxwell will discuss some possible exceptions to this later in this volume). Gabrielle 
will also make clear then the role in re-offending of early childhood factors and life 
events post-conference as predictors of re-offending. Family group conference processes 
can have little impact on these. The outcomes available to the conference may make a 
difference - for example, by dealing with prior abuse or by providing employment skills. 
But if these outcomes remain limited and under-resourced then the potential in the 1989 
Act is bound to remain unrealised: a poor reflection of what might have been. 

Conclusion 

The New Zealand youth justice system has been the centre of wide-spread international 
interest and has been imitated by other jurisdictions.4 But one has to wonder whether 
the total package would withstand examination. The core characteristics and values 
which underlie conferencing - for example, the parties are the principal decision makers, 
the state's role is facilitative and cultural relativity and sensitivity are valued - are 
distinctive and are worth defending. However, the potential and power of conferencing 
to provide a new and more effective way of dealing with young offenders depends on a 
total system of delivery and New Zealand has not achieved that. The message from this 
paper is that it is important to focus not only on the process of decision-making - the 
conference - but also on the provision of the services needed to ensure good outcomes 
for the young people who offend. Hence the tripartite division of the conference: 
effective prevention, creative conferencing and positive programmes. All three have to 
come together to reduce re-offending. Conferencing - no matter how creative - cannot 
achieve this on its own. 
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The r(evolution) of restorative justice through researcher
practitioner partnerships 

Kathleen Daly and Jan Kitcher 

Some of you, and especially those of you who are practitioners, may have noticed that 
when research is reported on restorative justice, it is normally the researcher and the 
researcher alone who is the bearer of the research news. Where are the practitioners? 
And how does their participation in a research project affect their practices? 

In this paper, we report on the ways in which a research project on restorative justice in 
Australia - the South Australia Juvenile Justice (SAJJ) Research on Conferencing Project -
affected the practitioners and, in particular, those responsible for convening and 
running family conferences, the yout~ justice co-ordinators (YJCs). Kathleen Daly is the 
SAJJ Project Director, and Jan Kitcher is the Head of the Family Conference Team;1 the 
project emerged after two years of planning and working together. Before describing 
the SAJJ project, we sketch the larger picture of restorative justice practices in Australia, 
which are variously termed 'diversionary conferences' (the Australian Capital 
Territory), 'family conferences' (South Australia), 'youth justice conferences' (New 
South Wales).2 

The history of conferencing in Australia is complicated and contested. It was not a 
linear unfolding of one event to the next, but rather several events occurring at the same 
time, and with considerable state variation over time. In 1991, a version of conferencing 
was first introduced in Wagga Wagga (a town in the southern part of New South Wales) 
by members of the police as part of an 'effective cautioning scheme' (Moore and 
O'Connell, 1994: 46). 'Wagga' style conferencing drew, in part, from the New Zealand 
model of 'family group conferencing', enacted in 1989 legislation for responding to 
youth justice and care/protection matters. The general conferencing model involves an 
admitted (juvenile) offender and their supporters, a victim and their supporters, and 
other appropriate people coming together to discuss the crime and how it should be 
dealt with. Conferences normally last about 1 to 2 hours; the purpose is to bring 
offenders to account for their behaviour, to hear victims discuss the impact of the crime, 
and to find a mutually agreeable way to 'right' the wrong, without the case going to 
court. 

Conference models: legislation and practices 

As the conference idea developed in Australia in the early 1990s, two distinctive models 
evolved: the 'Wagga' model, which is lodged in a police organisation, where a police 
officer organises and facilitates the conference, and the 'New Zealand' model, which is 

1 Kitcher, one of the original YJC's when the SA Family Conference Team began in February 1994, 
became the Senior YJC in December 1995. In July 1998, she was seconded to the Justice Strategy Unit, but 
continues to provide coordinating support for SAJJ. 
2 Other terms used are 'community conferences' (Queensland), 'juvenile justice teams' (Western 
Australia), and 'group conferences' (Victoria). Some prefer to use the term 'transformative' rather than 
'restorative' justice to emphasise the need to 'transform conflict' rather than to 'avoid or ignore' it 
(Moore, 1998). Transformative Justice Australia is a private organisation that applies the conference 
process to workplace and school conflicts. 
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lodged in a variety of non-police organisations (such as social welfare or courts), where 
a co-ordinator organises and facilitates the conference with a police officer present. 

There has been sharp debate, especially among academics and those in police 
organisations, on the merits of each (Alder and Wundersitz, 1994), but, by the mid-
1990s, it was clear that the New Zealand model won out, as did a legislative basis for 
conferencing. Having said that, we would add that little of a systematic nature is 
known about practices, and variation in practices, across Australian jurisdictions. 

Drawing largely from legislation and practice or procedural manuals, the following 
characteristics of conferencing can be highlighted:3 

• All eight states and the territories have used conferencing, but there are 
five in which conferencing is 'active'. They are South Australia, Western 
Australia, Queensland and New South Wales, which legislatively 
established conferences between 1992 and 97. The other jurisdiction is the 
Australian Capital Territory, which has no legislative basis, but where 
police have run conferences since 1995 in connection with the Reintegrative 
Shaming Experiment (RISE).4 

For these five more active jurisdictions: 

• Conferences are routinely used only in criminal matters, not in care and 
protection. 

• Some jurisdictions tie their practices to concepts of 'restorative justice,'5 

others to 'reintegrative shaming,6 and others to a mixture of both with 
additional elements.7 These concepts are not explicitly in the legislation, 
but are more often found in procedure/practice manuals, or are implicit in 
the legislation. 

• Cases are referred to conferences mainly by the police, although referral is 
also possible by the judiciary. 

• With two exceptions, referral to conferences is solely for the purpose of 
diversion from court processes. The exceptions are Queensland and New 
South Wales, where conferences can be used as a sentencing option. 

• While conferencing is mainly a state activity and used as a diversion from 
juvenile court, the process is also used in schools and workplace disputes 
in Queensland and New South Wales, as part of a private enterprise 
(Transformative Justice Australia); and in drink driving cases for adults in 
the Australian Capital Territory, as part of RISE. 

3 See Bargen (1996, forthcoming) for a detailed comparison of Australian jurisdictions and New Zealand. 
4 RISE, a major research project based in the Australian National University, is comparing the different 
impact of court and conference on participants. Information about RISE and SAJJ can be obtained on the 
Australian Institute of Criminology web page at: www.aic.gov.au. 
5 In responding to crime, restorative justice focuses on the relationships between offenders, victims, and 
the communities in which they live; the aim is to 'repair the harm' caused by crime. For discussion of the 
history and development of the term, see Daly and Immarigeon (1998). 
6 In responding to crime, reintegrative shaming focuses on censuring an offence, while simultaneously 
supporting and reintegrating the offender in a community of care. The term comes from Braithwaite 
(1989) . 
7 SA: restorative justice; WA: restorative justice, within which reintegrative shaming is embedded; ACT: 
reintegrative shaming; QLD: restorative justice, neutralisation, and other theories; NSW: restorative 
justice. 
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• In one jurisdiction (Queensland) victims have veto power over whether a 
conference can be held. 

• In three jurisdictions (Western Australia, Queensland, and New South 
Wales) victims have veto power over the conference 'agreement' or 'plan' 
if they are present at the conference. 

• In two jurisdictions (New South Wales and Western Australia) the focus is 
not only on 'repairing the harm' but also on providing support or 
assistance for the young person. 

We turn now to one example of the research-practice interface and what happened in 
the SAJJ project. 

The SAJJ project 

The research plan evolved over a two-year period during which Daly had observed over 
30 conferences in the Australian Capital Territory and South Australia. The SAJJ project 
addresses these questions: 

• Are two dimensions of restorative justice, namely, 'restorativeness' and 
'democratic process' (the latter including procedural justice and 
participation) present in conferences? 

• Do judgments of 'restorativeness' and 'democratic process' vary by 
participants' roles, their social locations (for example, gender, 
race/etlmicity), urban/rural contexts, and type of offence? 

• If 'restorativeness' and 'democratic process' are present (defined as a 
'successful' conference), what are the long-term consequences for young 
people and victims? Or, if these dimensions are absent, what are the long
term consequences? 

South Australia's first conference was held in February, 1994. Organisationally placed 
within the Courts Authority, the Family Conference Team has nine YJCs, plus the Senior 
YJC, with varied backgrounds in social work, community work, mediation, corrections, 
and law. Team offices are located in Adelaide and Port Augusta, though coverage 
extends to the entire· state. In Adelaide, there are 12 to 14 specially designated youth 
officers (PYOs), who refer cases and participate in the conferences. 

The Young Offenders Act (1993) contains no reference to 'restorative justice' as a 
conference principle. Over time, however, all the conference co-ordinators have come to 
embrace this idea in their practices. While some police officers also accept the idea, 
there appears to be less unanimity among them. This is not surprising since the 'police 
perspective' is more often associated with ideas of deterrence and protecting the 
community. Also, the Act is ambiguous on the matter, and this has led to different 
interpretations by the police and co-ordinators over which principles should guide 
practice. 

The SAJJ research plan called for: 

• observing conferences over a 12-week period in the Adelaide metropolitan 
region and country towns in the Port Augusta area; 

• focusing on particular offences ( the more serious violent and property 
offences) and excluding drug offences and shoplifting; 
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• gathering information on a relatively small number of conferences (about 
100, with the associated victims and offenders), but in great depth. 

During March through June 1998, members of the SAJJ group observed a total of 89 
completed conferences in metropolitan Adelaide, Port Augusta and Whyalla. For each 
conference, the police officer and co-ordinator completed a self-administered survey. 
Among other items, the survey asked them to make judgments about what happened at 
the conference along dimensions of 'restorativeness' and 'democratic process'.8 

The interface of research and practice9 

On average, South Australian co-ordinators prepare for and run 155 to 170 conferences a 
year,10 and they are responsible for monitoring the compliance of all the young people 
associated with the conferences. The arrival of a crew of four researchers to study 
conferencing was viewed by the co-ordinators, understandably, with a mixture of 
enthusiasm and wariness. 

During January and February 1998 (about six weeks before the start of the formal 
research period), Daly held intensive small-group meetings with the co-ordinators and 
police officers to discuss the content of their surveys. From those meetings, Daly 
learned that co-ordinators and police officers had somewhat different perceptions of 
'practice', and that these differences in conference goals and practitioners' roles needed 
to be structured into the surveys. Daly worked with both groups, in separate meetings, 
to discuss what they perceived to be elements of 'successful' conferences. 

Inside and outside the small group sessions, the co-ordinators expressed particular 
concerns: 

• 'How's this research going to help me (or the team) to do our job better?' 
• 'Does the researcher have unrealistic expectations for 'successful' 

conferences?' Or, in other words, 'Will the evaluation of my work (or that 
of the team) put me in a poor light (and unfairly so)?' 

• 'Is this research going to take too much of my time?' 

8 The 89 conferences had a total of 196 young people/ offenders and victims (this figure includes all the 
offenders and the primary victim, if there was more than one, at the conference). We conducted 
interviews with 172 offenders and victims, for an overall completion rate of 88% (all the interviews were 
face-to-face, except those carried out by phone with those victims who did not attend the conference). In 
March-June 1999, the SAJJ project will conduct a second wave of interviews with the offenders and 
victims. 
9 We depict co-ordinators' reaction to the research by drawing from a discussion at a Team Meeting in 
August 1998, in which Kitcher asked questions of the co-ordinators and administrative staff. Among 
them: (1) 'At the early stages of the SAJJ research there was some concern by the co-ordinators that the 
research may intrude on (or be disruptive of) work routines. What concerns did you have?' (2) 'Co
ordinators say that the SAJJ project gave them a chance to reflect on their conferencing practices. For you, 
what are some examples of that?' It would also be important to poll police officers on their reactions to 
the research. This was done informally and in a police-co-ordinator meeting in July 1998, but not to the 
degree that it was done with co-ordinators in August. 
10 Data for 1997 show a total of 1406 completed conferences (Wundersitz, 1998: 124), whereas data for 
fiscal year 95 show 1559 conferences (Wundersitz, 1996: 107). Each total was divided by 9, with some 
allowance for conferences that the Senior may have conducted, to produce the range. Preliminary data 
for 1998 show a total of 130 completed conferences per month, which is closer to the average for 1995. 
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With respect to time, the research did take up co-ordinators' time because there were 
added tasks associated with SAJJ-eligible cases. For example, as part of the consent 
protocol, when the co-ordinators contacted the young person and victim in preparing 
for the conference, they were to describe the research briefly and seek permission for 
SAJJ observation by a researcher. They were also to alert participants that a SAJJ 
researcher would be contacting them to arrange a follow up interview. Finally, they had 
to set aside time before the conference for a pre-conference briefing with a researcher to 
discuss any relevant case elements or problems they anticipated. This briefing was an 
invaluable element for both researcher and practitioner during the research. 

Before the formal period of the research began, the co-ordinators had other concerns.11 

All believed that the researcher's presence in the conference might affect the 
participants' behaviours and perhaps the outcome of the conference itself. Some 
wondered whether a young person would feel coerced in being asked to be part of 
research project, especially during the interview phase. 

Impact of the research 

So what was the impact of the research? The SAJJ project had a general impact of 
generating more discussion among co-ordinators, and between co-ordinators and police 
officers, about what happened in a conference. This occurred in one-on-one 
conversations and in informal small groups. There were four more specific ways that 
the research affected co-ordinators and their practices. First, the research heightened the 
process: one co-ordinator felt 'more accountable'; another said that he 'sat a little more 
on the edge of my chair.' Contrary to initial fears, the research was less intrusive than 
the co-ordinators expected. The participants' behaviours and outcomes in the SAJJ 
conferences were not notably different than in non-SAJJ conferences. If anything, the 
research project likely affected the conference practitioners (that is, co-ordinators and 
police) more than it did the conference participants (that is, offenders, victims, and 
their supporters). 

Second, the co-ordinators became more aware and self-conscious of their practices. In 
particular, they became more aware of the need to 'get the formalities right' in terms of 
ground rules, legal advice, and general information about the purpose of the meeting. 
However, they said that 'the art' of the process - its heart and soul - remained the same. 

Third, the research gave co-ordinators a framework to discuss the conference process in 
more analytical and 'academic' terms. Here is where we see the interface of practice and 
research most vividly. The survey asked questions that encouraged the co-ordinators to 
think both more broadly and with greater precision about what occurred in a 
conference. They were able to reflect on their practices in new ways and to discuss their 
experiences comparatively with colleagues. This occurred at an operational level ( that 
is, in the 'techniques' used) and at a more abstract level (that is, the justice goals in 
individual cases). 

For technique, some co-ordinators said that they were able to pinpoint more precisely 
what mediation skills they used to move the process along when a conference reached a 

11 Compared to the co-ordinators, the administrative staff did not have many concerns before the 
research began. They too had extra tasks related to the research, but they looked forward to the research, 
seeing it as adding a new dimension to their work. 
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point of impasse. For justice goals, one survey question generated much discussion, 
although the SAJJ group was not aware of it at the time. Co-ordinators (and police) 
were asked to select, from a list of ten aims, the three that were most important to them 
for a particular conference. Among these items were 'appropriately punishing the 
young person, 'deterring the young person from future offending', 'repairing the 
damage caused by the offence', 'using informal social controls, like family ties', and 
'participants, not the professionals, deciding the outcome.' In responding to this item, 
each co-ordinator (and police officer) had to reflect on which justice principles were 
salient to them in a particular case, that is, were they more restorative or deterrence 
oriented?, were they offender or victim-centred?, or were they a combination or these? 

Fourth, the research gave the co-ordinators a revitalised sense of the importance of their 
professional role and of the need to study conference practices in their own right. A 
good deal of researc:h to date on conferencing tends to focus on system 'case flow', 
dispositions, and kinds of outcomes. Such research, though important, provides a 
snapshot of organisational contexts and case outcomes, but ignores the processes and 
group dynamics that take place in the conferences themselves. It also ignores the 
importance of adequately preparing for the conference itself. 

The SAJJ project did not intend to change conference practices, nor even to be a catalyst 
for change. And, as we have noted, the research did not affect 'the art' of the conference 
process i~self. But the process of engagement in doing the research affected the ways in 
which the co-ordinators thought of their work and the ways their practices could be 
improved. 

Summing up 

In comparing Australian jurisdictions, it is difficult to know what is happening on the 
ground by simply drawing from legislation or even practice manuals. To date, we are 
uncertain about the degree to which ideas of 'restorative justice', 'reintegrative 
shaming', or admixtures and other theories guide practitioners - that is, both the police 
and co-ordinators - in their work. 

We have suggested that a good place to see the development and evolution of the idea 
of restorative justice is at the interface of research and practice. Our experience suggests 
that research can play a constructive and direct role in clarifying and improving 
practice. At the same time, by paying close attention to how practitioners are affected 
by the research process, we can see how everyday ideas about justice practices can be 
linked to more 'academic' aspirations and analyses of justice. 
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Research on conferencing: the Canberra experiments 

Heather Strang 

The subject of this paper, 'Research on Conferencing', is a welcome opportunity for me 
to discuss findings to date from the evaluation experiments known as RISE 
(Reintegrative Shaming Experiments) which we are conducting in Canberra. The 
purpose of the study is to compare the effectiveness of conferencing with normal court 
processing of certain kinds of offenders. The subject of this paper will be mainly about 
what we know so far about the differences between court and conference and how 
victims and young offenders feel about the two ways of 'doing justice'. It is based on 
observations so far of around 200 cases involving young people involved in property or 
violent offences randomly assigned to a court or to a conference, and interviews with the 
offenders and victims involved in these incidents. 

But first I want to put our work in the broader context of restorative justice. Restorative 
justice, as a much sought-after alternative to the limitations of both retributive and 
rehabilitative models of dealing with crime, is a social movement riding a wave world
wide at present. This movement in its present form began haltingly in North America in 
the 1970s and, principally in the form of victim-offender mediation, spread through 
W estem Europe in the early 1980s. Its current momentum owes a great deal to the 1989 
juvenile justice reforms in New Zealand where for the first time traditional restorative 
approaches had a major influence on mainstream criminal justice processing. 

We know that the restorative justice model is grounded in traditions of justice stretching 
back to Arab, Greek and Roman civilisations (Van Ness, 1986); we know that it has been 
part of religious traditions in North Asia for millennia (Haley, 1996); indeed, it may 
have been the dominant model of criminal justice for most people through most of 
human history (Weitekamp, 1998). We also know that restorative justice practices 
persist in traditional forms in many parts of Asia (Braithwaite, 1998) and among 
indigenous people in North America and in New Zealand. 

But my contextual question is this: what are we learning from all of this? Research in 
restorative justice generally and conferencing in particular is in its early days. A great 
start has been made in knowledge-building in New Zealand (see for example Maxwell 
& Morris, 1993; Maxwell & Morris, 1996) and we believe that we will be able to discover 
important things about the effectiveness of conferencing compared with court in our 
evaluation experiments in Canberra. Likewise, I expect that much will be learned from 
Kathy Daly's work on conferencing in South Australia. But there are limitations in 
whatever research method is used. In experiments, for example, only a restricted 
number of variables can be examined. In RISE, we selected what we considered 
important variables - perhaps the most important, as far as we could tell when we were 
designing the study - and we believe that what we learn will be of value to the whole 
restorative justice community. 

But there are other dimensions of knowledge that we cannot address in RISE, and a 
nuanced understanding of the power of the restorative approach will come only from 
plural understandings of this way of 'doing justice'. It follows that research in 
restorative justice ought to combine the perspective of the ethnographer, the historian 

192 



and the qualitative field-worker with the quantitative assessments of the kind we are 
undertaking in Canberra. 

A fascinating example of the value of the ethnographic approach is found in the work of 
Hong Lu (1998) who shows that Confucian practices of restorative justice persist in 
Shanghai today, and she provides insights into the ways in which traditional techniques 
are being applied in new settings. In the West, we know something about the excesses 
of the Chinese Cultural Revolution and the dangers of informal justice; ethnographic 
studies of this kind can show us the fuller picture of the lived experience of the 
restorative approach. 

On the historical front, interesting work has been carried out by scholars such as 
Weitekamp (1997), whose research provides a broad sweep of the history of restorative 
justice, mainly from a European perspective. But we need historians to connect the past 
with the present. It is powerful to realise that the roots of restorative justice are so deep 
in the past, but what can we learn for present purposes, for example, about restorative 
practices in Scotland which survived into the nineteenth century before being 
extinguished? 

Likewise, qualitative studies can broaden our understanding and fill the gaps between 
the numbers in quantitative empirical research. Carol LaPrairie (1995), for example, tells 
us about the perils for victims of unmediated and emotional discussion in Canadian 
sentencing circles where communities are small and people talk. We need more of this 
sort of knowledge, more about subjective levels of participants' satisfaction as well as 
more about objective outcome measures. 

In summary, I suggest that progress towards finding out the best ways of doing 
restorative justice will come through knowledge combining quantitative outcomes, 
historical analysis and interview-based qualitative work. Let's have more of all of them 
and let's have each inform the design of the others. 

So, in the context of the limitations of our understanding about restorative justice 
interventions in addressing crime, now let me discuss what our randomised controlled 
experiments have revealed so far about police-led conferences compared with court 
processing of young offenders. This summary relates only to the two experiments 
involving young offenders and reports on observations of approximately 100 court cases 
and 100 conferences and interviews with around 200 offenders and 100 victims. 1 

The diversionary conferences consisted of a meeting between the offender and at least 
some family or friends of the offender, the usual presence of the victim, and a police 
officer who facilitated the meeting. These often highly emotional meetings, which took 
roughly 90 minutes (compared to around ten minutes for court cases), addressed these 
issues in this order: 

• what the offender did; 
• the harm it caused; 
• the worse harm it could have caused; 
• ways to repair the harm; 

1 The full report from which this summary is drawn was published in June 1998 and is available on 
the website at www.aic.gov.au/links 
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• a written agreement between police and offender on exactly what the 
offender will do to repair the harm. 

These are the three central hypotheses of the experiment: 

• Both offenders and victims find conferences to be fairer than court. 
• There will be less repeat offending after a conference than after a court 

treatment. 
• The public costs of providing a conference are no greater than, and 

perhaps less than, the costs of processing offenders in court. 

The following summarises the key findings from the RISE study so far. More detailed 
results can be found in the RISE reports published to date: these can be found on the 
Web at www.aic.gov.au/rjustice. 

• The experimental sample is a highly active group of repeat offenders: the 
drink drivers admit to an average of 19 occasions of drink driving in the 
year preceding their RISE offence and 80 percent of them admitted to at 
least one occasion. The juvenile property offenders admit to around 50 
prior offences in the year preceding their RISE offence with an average of 
two police contacts. The violent offenders admit to about 20 prior 
offences in the preceding year, including two violent offences, and they 
average one prior police contact for violence. 

• These offenders use alcohol and marijuana at high rates: the average 
blood alcohol reading of the drink drivers was .12 and around half of the 
young property and violent offenders report using alcohol at least 2-3 
days per month. Around half of offenders in each offence category report 
using marijuana at least occasionally and a substantial minority are daily 
users. 

• Victims suffered substantial harm: almost two-thirds of the violence 
victims required medical and/ or hospital treatment for their injuries. 
Over two-thirds of property victims suffered financial loss and the great 
majority report increased levels of suspicion and fear as a result of the 
offence. 

• Conferences treat victims better than court: victims report that they were 
better informed about the processing of their case if it was to be dealt with 
by conference. Over 80 percent of property victims attended their 
conference (compared with only five percent of those whose cases went to 
court) and over 90 percent of violence victims attended their conference 
(compared with 13 percent of victims of court-disposed cases). 

• Most victims say conferences are fairer than court: a sense of restorative 
justice was higher among conference victims than court victims, and a 
sense of procedural justice was very high among conference victims but 
not measurable among court victims because so few of them attended the 
disposition of their case. Healing of emotional harm was substantial 
among conference victims. Reconciliation between victim and offender 
was far greater in conference cases and those victims were much less 
likely to fear repeat victimisation. 

• Most offenders say conferences are fairer than court: offenders in each 
offence category reported a sense of both restorative and procedural 
justice being higher in conference than in court. Offenders reported more 
dimensions of reintegrative shaming after conferences than after court, 
including greater feelings of forgiveness. A perceived deterrence from the 
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threat of punishment appears greater among offenders sent to conference 
than those sent to court. 

These findings suggest that the first central hypothesis of the RISE study - that both 
offenders and victims will find conferences to be fairer than court - is supported. It is 
anticipated that preliminary data on the remaining hypotheses concerning re-offending 
behaviour and the relative costs of the two procedures will be available towards the 
end of 1999. These reports will be available on the Web as they are published. 
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Research on con£ erencing: Researching re-off ending 

Gabrielle Maxwell 

The task of researching re-offending is deceptively simple. The most obvious approach 
is to measure the re-offending of a group who have had a family group conference and 
compare that with another group dealt with in other ways. But, setting aside issues of 
what to measure and how to do this, there are a number of fundamental problems with 
this approach. Questions must be asked about: 

• What comparison group should be chosen? 
• What happened before the conference? 
• What happened in the conference? 
• What happens after the conference? 

In this paper, I describe the approach that Allison Morris and I have been taking to 
examining re-offending and indicate some of the early results. 

The model and the method 

We have previously reported (Morris and Maxwell, 1996) on the conviction records of a 
number of young people1 who were first contacted in 1991 as part of our research on 
youth justice in New Zealand (Maxwell and Morris, 1993). This paper relied on the 
limited data on offending obtainable from police files together with the data on family 
group conference process obtained in 1990 and 1991. 

The next stage of the research was to contact these young people and their families to see 
where their lives had got to some six years on and to collect further data from them. We 
were able to interview 108 of those who had had family group conferences (67% of the 
original sample of young people) and 98 family members. Overall, this means that we 
were able to collect information on 72% of the young people in the original sample. 

In developing our interviews, we were guided by previous literature on factors 
associated with offending and re-offending. We organised these variables into a model 
that is set out in Figure 1. 

1 Throughout the rest of this paper, this group are referred to as 'young people' to distinguish them 
from their parents. However, it is important to remember that they are really young adults aged 20-24 at 
the time that the interviews were carried out. 
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Figure 1: A conceptual model of factors affecting re-offending 

The above model is organised around four main groups of variables: those that relate to 
early life experiences; those that relate to youth justice processes; those related to the 
provision of effective programmes; and subsequent life events. Our data throws light 
on some aspects of three of these factors: early life experiences; youth justice processes 
(in particular, the impact of the family group conference); and subsequent life events. 
We were not able to assess the impact of effective programmes because of the limited 
provision of rehabilitative services to the sample but it is important to bear in mind that 
these too may be crucial in affecting the probability of re-offending. Nor were we able to 
explore the differences between penal and community sanctions because penal sanctions 
were so rarely imposed in the youth justice system. 

Reconviction patterns 

In the six and a half years since the family group conference that led to the young people 
coming into our sample, 29% had not been reconvicted and a similar proportion, 28%, 
were persistently reconvicted. We defined the 'persistent reconvicted' by the frequency 
and volume of their re-offending; all had appeared before the court on criminal matters 
on five or more occasions except that, for those who had been in prison (and thus 
ineligible to re-offend), the threshold was lowered in proportion. The remaining 43% 
had been convicted at least once but their offending was less serious, less frequent and 
less persistent. This latter group were sub-classified into those who offended once only -
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'once only reconvicted' - those who appeared to be similar in offence pattern to the 
persistent reconvicted for the first four years after their family group conference but who 
had not offended in the last two years -'improving reconvicted' - and the remainder -
' other reconvicted'. 

The possibility of unreported re-offending was considered and all those interviewed 
were asked about this. However, when we looked for possible anomalies in our 
categorisation that may have resulted from offences not being detected or not resulting 
in a conviction, we did not find anything sufficiently critical to justify altering the 
classification. Thus we can conclude that the reconviction category proved a good 
indicator of re-offending. 

Method of determining predictive factors 

The answers to questions asked in the interview that were likely to be predictive of 
reconviction pattern were identified by examining the differences in the probability of a 
reply between the three main groups: the persistent reconvicted, the not reconvicted 
and the remainder. However, there were a large number of these items and many 
seemed likely to be correlated. Thus, the next step in the analysis was to identify the 
clusters of items that were inter-related and to obtain scores on each of these clusters. 
The strategy used to do this was, after inspecting the results of several different 
multivariate clustering techniques, to select variables that were statistically and 
conceptually related. Items that did not go together statistically were sometimes 
grouped into a cluster based on previously demonstrated association with reconviction 
in other criminological research and sometimes left as single items in the later analyses. 

Once the data set was reduced to a manageable number of new variables that appeared 
to be both conceptually and statistically meaningful, a discriminant function analysis 
was carried out. This statistical technique aims to identify variables that discriminate 
between a number of different groups - in this case, the reconviction groups. It also 
provides information on the relative importance of the variables in discriminating 
between groups and it describes how many of the sample are successfully reclassified 
into their original group by using the statistical predictors that have been identified. 

Discriminant analyses were performed separately for the variables derived from 
interviews with young people (84 cases) and for the variables derived from interviews 
with the parents (88 cases). Finally, an analysis was performed that examined the effect 
of combing the parent and young person variables for the 71 cases where both sets of 
data were available.2 

2 The analysis of this data is still continuing and we anticipate that we will later be able to also report on 
the impact of the variables on one another over time: in other words, depending on what happens early 
in life, how much impact can the youth justice system have and can this be cancelled out by later life 
events. 
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Results 

The results for the parent data set showed that one major factor emerged and that 
explained just under half the overall differences between the groups. A more powerful 
fit came from the analysis based on the interviews with the young people. Here, two 
factors emerged that accounted for nearly 70% of the overall differences between the 
groups. When data from both the parent and young persons replies were combined, 
over three quarters of the differences3 between groups could be explained by two 
factors. These findings mean that predicting reconviction is possible. It can be done 
using data from parents but it will be more effective when information is obtained from 
young people and most effective of all when information is obtained from both sources. 

Early childhood experiences 

A number of clusters of variables have been identified around early life experiences. 
Those clusters that were most predictive of the difference between not being reconvicted 
and being persistently reconvicted and which seemed to us to be the most interesting are 
listed below. The most significant are bold ed. The descriptions are phrased to indicate 
the pattern most characteristic of the 'persistent reconvicted' group and least 
characteristic of those 'not reconvicted'. 

By parents: 

• being a problem child: difficult, in trouble, bored, running away; 
• the child not having an effective relationship with his/her father; 
• a lack of support for the parent/ s while the children were young . 

By the young people: 

• early anti-social behaviour; 
• early involvement in drug and substance use; 
• having poor relationships with family while growing up; 
• early offending and involvement with the law; 
• offending being motivated by rebellion; 
• a lack of school qualifications; 
• not doing well at school; 
• truanting, being suspended and expelled from school; 
• transcience: having many homes and schools; 
• psychological problems; 
• being involved in sports and good at them; 
• being a victim of bullying. 

3 Technically, what is being described here is the proportion of variance accounted for. 
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By both: 

• family violence and harsh physical punishment; 
• having a poor relationship with parent/s while growing up; 
• parental problems: not enough money; involvement in crime, 

alcohol and drugs; 
• a lack of parental supervision; 
• being bored and hanging around in his/her spare time; 
• a lack of cultural pride and knowledge. 

The impact of the family group conference 

We asked a number of questions about the family group conference. These included 
whether or not young people and parents agreed with the decisions and felt involved in 
the process, whether or not remorse and shame were felt, and whether or not tasks were 
completed. The following were significant predictors of persistent reconviction: 

By parents: 

• lack of remorse - not feeling your son/daughter was sorry; 
• shame: being made to feel a bad parent; 
• not a fair outcome and did not agree with it. 

By young people: 

• not agreeing with the family group conference outcome; 
• lack of remorse: not remembering the conference, not completing 

tasks, not feeling sorry and showing it and not feeling they had 
repaired the damage; 

• shame: being made to feel bad a bad person; 
• not feeling involved in family group conference decision-making. 

Perhaps the most exciting result from this study is the evidence that family group 
conferences can have an impact on future offending behaviour. However, having a 
conference is, by itself, · unlikely to be effective. We have identified here the critical 
variables that make for a successful family group conference. These are whether or not 
the conference was a memorable event, evoked remorse and led to the young person 
attempting to make amends for what he/ she had done. 

Events after the family group conference 

A number of subsequent life experiences also showed a significant relationship with 
reconviction status. These are listed on the next page. 
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By parents: 

• a poor relationship with the young person. 

By young people: 

• not feeling good: things have not gone well, not feeling good about 
self; 

• having criminal associates; 
• not being close to other people; 
• not having a partner; 
• an unstable life style: living in many different places; 
• not having training or having got a job; 
• not having someone close getting sick or dying. 

This last variable does not seem an obvious factor that fits with the other positive life 
events. Perhaps its appearance signals that only those who are integrated into family 
and community groups are likely to find themselves disturbed by the death of people 
close to them. 

Conclusion 

The next step is to carry out a more detailed analysis of recent events together with early 
life events and family group conference factors. One important aim is to tease out what 
happens over time - we would like to be able to make some statements about if x 
happens then y is more likely but, if z occurs, it is less likely. However, the analysis so 
far supports the view that reconviction is not an outcome that is simply determined by 
early life events. What happens at the family group conference can be cdtical. And so 
too are the events that happen after the family group conference. 

There are important messages from these findings for the youth justice system. The first 
is that, as shown in other research, the prevention of offending by successful early 
intervention is likely to be the most effective strategy. The second is that it is unrealistic 
to expect the youth justice system to prevent re-offending because both early life events 
and subsequent life events have a powerful impact. The third is that simply holding a 
family group conference is not enough - there are a number of critical elements that have 
to be present if the family group conference is going to make a difference to the 
probability of offending in the future. These are: 

• the process seems fair to the parents and involves young people in it and in 
the decisions; 

• avoiding leaving parents and young people feeling ashamed; and, above 
all, 

• achieving a process that increases the chance that the young person will 
feel truly sorry for what they have done, show their remorse to the victim 
and make amends for what has happened. 

Finally, I would like to suggest that one other set of potential outcomes of the family 
group conference may also be critical. These are whether or not any measures are put in 
place to help the young person acquire skills or remedy deficiencies such as 
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psychological problems, drug and alcohol abuse and learning deficits. If we were to do 
another study which also focused on the effect of intervention programmes, we might 
find that they too change the balance of probabilities - but if and only if they are 
effective. 
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Creative Conferencing 

Sector Workshops Summaries 

A series of sector workshops focused on questions about the appropriate role and best 
practice for workers in each sector, achieving effective outcomes and preventing re
offending. The following notes present some of the views expressed in the workshops. 
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Judges Workshop 

Andrew Becroft 

'Hands off' - the general principle 

Judges are the least significant in the family group conference process and only become 
involved after it has taken place. They are facilitators and empowerers: most (95%) 
family group conference recommendations are accepted. 

Even in court, after the family group conference, the process is the family's. For 
example: 

• the court process should be participatory for the family; 
• 'the professionals' should not dominate but should encourage the young 

person and family to speak as much as possible; 
• the family and the young person should be seated at the centre of the court; 
• the young person should explain the family group conference's 

recommendations to the court; 
• appearances should be minimised; and 
• orders should not be made unless asked for. 

'Hands on' - the exception 

The extent of judicial intervention should be related to the quality of the family group 
conference. Judges should intervene and get the family group confere:r:,.ce to reconvene 
when: 

• the victim is not present and no reason is given; 
• there is inadequate whanau representation; 
• there has been no enquiry about the young person's educational needs; 
• the family group conference is too short; 
• there is a lack of substance to the family group conference plan; 
• the family group conference plan is unduly onerous; and 
• there have been inexcusable delays. 

A concern arises when everyone wants, but resources cannot deliver, a better plan. 
Judges should use a collegial, participatory, inclusive approach. This means 
congratulating and affirming: giving credit where credit is due. 
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Courts Staff Workshop 

Judy Moore 

Role of Youth Court clerk 

The role of the Youth Court clerk was described as that of managing the Youth Court 
effectively and efficiently. This is achieved by having a 'dedicated' person responsible 
for Youth Court work. It was seen as important to have: 

• genuine interest in the work and in young people and their families; 
• a sound knowledge and understanding of the Children, Young Persons 

and Their Families Act; 
• good systems and procedures, (for example, colour coded files, stamps, 

standard letters and forms); 
• an understanding about managing appointments and rosters flexibly and 

managing this effectively so that urgent matters can be slotted in; 
• an understanding and knowledge about how young people may behave 

(for example, recognise the need to make allowances for those who may 
turn up at the wrong time but who probably will not come back if they are 
sent away); 

• regular interdisciplinary team meetings; 
• full information forwarded to youth justice co-ordinators for court ordered 

family group conferences; 
• a list of specialists appropriate for Youth Court work; 
• management of the Youth Advocate list. 

Challenges 

Two important challenges were identified. How to: 

• develop better services at court for victims; and 
• involve the community more effectively. 
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Police Workshop 

Rod Bell 

What are the core roles of police in family group conferences? 

These are: 

• be prepared with all information and background about the young 
person's file - not to go in 'ad-hoc'; 

• support and protect the victim; 
• present the facts - the prosecutor's role; 
• represent the community; 
• but perhaps the most important of all is not going to family group 

conferences at all. 80% of young people are dealt with by alternative action 
or police cautions. 

What are the best practice issues for the police in family group conferences? 

These are: 

• be fully prepared; 
• have full consultation before the conference (work on relationsh_ips 

always); 
• ensure proper representation of the family of the young person and of the 

victim- encourage family members to be there; 
• not to go in 'pre-judged'; 
• not to hi-jack conference(s). 

How do you avoid delays in the family group conferencing process, especially 
those remanded in custody? 

There are three main ways of achieving this: 

• ensure full details are supplied early, especially about the victim's 
compensation details; 

• training of police staff, both at frontline and superior level; 
• ensure good follow-up, consultation and partnership. 

How can creative conference outcomes be best achieved, especially the use of 
supervision with activity as an alternative to custody? 

The important issues here are: 

• good relationships with other agencies so that everyone is working with 
and as a team; 

• ensuring more variety for activity plans - using community groups as well 
as 'usual' programmes; 
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• accepting that police can play a part in the preparation and compiling of 
supervision plans; 

• ensuring sufficient money and resources; 
• ensuring that there are fewer delays. 

How can conferences impact on re-offending? 

We identified three main issues here: 

• the main objective of conferences should always be that there is no re
offending; 

• they should also ensure that the young person is held accountable; 
• plans should be monitored - all play a part in this. 

Any other issues? 

The important point noted here was the concern that a number of good youth aid 
officers are being lost because of the lack of a career path for them in the youth services 
area. Finally, it is important for the police to realise that they should not have to solve 
everything- they are only a 24 hour agency. 
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Youth Advocates Workshop 

John Miller 

Core roles 

Be an advocate: Advocates are there to be an advocate to represent the young person. 
That is their function even though it may conflict with what the youth advocate really 
thinks is in the young person's interests. Their role is to put forth the young person's 
point of view and not to put forward the advocate' s personal viewpoint. 

Fair hearing: The role of the youth advocate is also to ensure that there is a fair hearing 
for the young person and a fair outcome. We realise that a different approach is needed 
from the usual adversarial approach in the criminal court. We also realise that the 
professionals should not dominate speaking at the family group conference, but we have 
some concern that the role of youth advocates is being maligned and there seems to be a 
desire to muzzle them to the detriment of an often inarticulate young person. 

Informing and protecting: We see a need for the advocate to inform the young person 
of the charges, the law, any defences available and the format of the process. We also 
see a need for the families to be advised of the process and the outcomes. As for 
protection, we see a need before the conference to discuss the summary of facts, the 
charges and any reparation involved and to intervene at the conference where necessary 
to be the voice of the young person. 

Creative solutions: There is a role for youth advocates in providing creative solutions, 
especially for serious offending where, if the young person is not kept in the Youth 
Court, there is likely to be a prison sentence. 

Best Procedures 

Appropriate charging: The youth advocate should make sure that the young person is 
charged with the appropriate level of offence and that the summary of facts reflects that. 

Summary of facts: If possible, any disputes in the summary of facts and the amount of 
reparation, should be resolved before the conference. It is counter-productive to argue 
about such matters in front of, or with the victim at the conference. 

Information: Youth advocates should inform the youth of the procedure to be 
followed both in the court and in the family group conference. 

Liaison: Youth advocates should liaise with other participants in the conference to 
make sure that they too are fully informed and that there are no unrealistic expectations 
on the parties. We see problems where there are fixed views by certain members of the 
family group conference (for example, the police, victims or their families) as to what the 
outcomes should be. 
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Retain case in Youth Court: It is best to keep the matter in the Youth Court if this can 
be done and, to this end, to formulate creative solutions to keep the offender in the 
Youth Court: for example, adjourning the case for various plans to be accomplished and 
encouraging the judge to consider creative solutions. 

Measures to avoid delay: Youth advocates should avoid delay. The youth advocate should 
see the youth as soon as possible so that a plea can be entered at the first opportunity and so 
that liaison can be established with the Youth Court and with the youth justice co-ordinator to 
timetable matters so that the case is kept on track. 

Creative conferencing 

For creative conferences, we see that more use should be made of supervision with 
activity. That of course requires resources and the youth advocates have noticed that 
resources are not being made available. In fact, two programmes were recently 
cancelled in W anganui which meant the young person was back re-offending again. It is 
understood that there was money allocated for supervision with activity, but that it had 
been spent. For creative conferencing, there also needs to be good information of what 
is available in the community for the young person. We see the role of the youth justice 
co-ordinator as very important here. 

Impact on re-offending 

Conferences impact on re-offending. We can only say that, if all the participants feel that 
fair outcomes have been achieved, then it will go towards minimising re-offending. · 

Other issues 

There is resistance amongst youth advocates to merging Counsel for the Child and 
youth advocate activity. Some have been involved in this dual role and they see conflict 
arising. As indicated, the best outcome for the youth in the Youth Court may not be 
what the youth advocate really thinks is in the youth's long-term best interest; on the 
other hand, Counsel for the Child should act in the child's best long-term interests even 
though it conflicts with their immediate hassles. Another issue of concern to youth 
advocates was referring matters to the Care and Protection Unit. This was seen as being 
a useless step as the case just seemed to disappear. A further matter of concern was in 
pre-charging conferences. We see a need for the youth advocate to be present in some of 
these where serious charges are involved or there is likely to be a dispute. Finally, we 
see a need for an organisation of youth advocates. There was an Australian 
representative at the conference who indicated there was a similar Australian group and 
the view was expressed that we should affiliate in some way with that. 
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Co-ordinators Workshop 

Brett Compton 

What are the core roles for co-ordinators in family group conferences? 

The co-ordinator: 

Prior to the conference the co-ordinator should: 

• ensure that appropriate referrals are accepted for the conference. This is 
part of tbe Youth Aid consultation phase regarding the instituting of legal 
proceedings. Important questions are: what alternatives have been 
canvassed? and why do the police view a conference as necessary?; 

• consult with all entitled persons as part of the convening phase of the 
conference, including victims and/ or their representatives; 

• arrange time, date and place and convene in reasonable time frames having 
ensured that the process is understood by all parties. 

During the conference: 

• facilitate the conference, or delegate it to an appropriate person as 
identified by the family or whanau group, but consult with the victims 
regarding this issue also; 

• ensure all parties have a voice and provide an opportunity for private 
consultation; 

• ensure the principles of the legislation are upheld; 
• seek agreement to recommendations and plans and record decisions; and 
• ensure that monitoring and review processes are included in the plan. 

What are the best practice issues for youth justice co-ordinators? 

Put simply, it is the youth justice co-ordinator's task to ensure that there is excellent 
process from consultation through to a plan being agreed upon and then actioned. 
Excellent processes will produce greater opportunities for family, whanau, hapu, iwi 
and community participation which, in turn, will produce greater potential for both 
effective and innovative outcomes. 

Good referrals, accurate up-to-date information, effective consultation with all parties, 
properly held conferences, clear understandings, the opportunity for everyone to have 
their say, family empowerment and a voice for victims are all necessary features. 
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How can delays be avoided in the conference process? 

It is important to ensure that a system is in place that enables a swift flow of the critical 
information needed to convene the conference. At the time an information is sworn in 
the Youth Court, a full summary of facts should be available, the victims should be 
identified and details enabling them to be contacted should be provided. 

This same process is required as part of the consultation phase with police youth aid. 
Similarly, the young person's and family's details need to be readily available at the 
point of intake. These processes are particularly important for conferences which have 
their origin in the Youth Court and are subject to short time frames. 

Co-ordinators also require manageable workloads that allow them time to appropriately 
convene and run the family group conference. 

How can creative outcomes be best achieved, especially the use of supervision 
with activity as an alternative to custody? 

At the expense of echoing earlier comments, creative outcomes are achieved through 
ensuring good standards of process and having a willingness to think outside the 
square. Issues such as recognising the seriousness of the offending, thinking and 
working holistically, and having credibility all greatly assist this goal. 

Factors identified as likely to enable the court to take a supervision with activity 
approach to sentencing as opposed to seeking custody include: 

• the type of offence - is a supervision with activity response appropriate for 
seriousness or repeat offending?; 

• the involvement of whanau, hapu, iwi and the recognition of tribal 
affiliations; 

• plans that are home based-supervision with activity do not necessarily 
mean involvement in a formal community programme; it can be built 
around the home and can be individually tailored to the needs of the 
young person; 

• a creative use of resources; 
• the availablility of community support systems; 
• recognising family or community limitations; people must not be set up to 

fail; 
• recognising that creative outcomes require excellent police liaison and 

positive working relationships between the Children, Young Persons and 
Their Families Service and the police; 

• the idea needs to be sold to the young person and the family. 

How can conferences impact on re-offending? 

The conference needs to: 

• raise the young person's awareness of the effect of his or her behaviour on 
the victim(s) physically, emotionally and financially, and also on their 
family, whanau, hapu and iwi; 

• ensure the young person is held accountable for their actions; 
• ensure that decisions and time frames are realistic; 

211 



• ensure there is good preparation for the family group conference; 
• ensure that monitoring occurs. 

Any other issues? 

Resourcing for young people needs to be a matter of priority across the board: this 
includes the Children, Young Persons and Their Families Service, Special Education 
Services, Mental Health Services, Psychological and Psychiatric services for assessment 
and follow up. All players need to recognise the requirements of their role within their 
own organisation. 
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Youth Justice Social Workers Workshop 

Collette Kelly 

Social workers are in the engine room of the Children, Young Persons and Their 
Families Act. They are pivotal in making it work. Sometimes, despite huge obstacles 
and diffficulties, social workers continue to believe in the worth of young people and 
strive to help strengthen families and empower them to make young persons 
accountable for their offending. 

Role 

For those not familiar with the role of the youth justice social worker, I will outline this 
briefly to you. It is: 

• to be involved in the preparation of family group conferences; 
• to find and manage placements for young persons remanded in custody, 

either in their own family, in an other approved placement or in a 
residence; 

• to prepare plans and reports for the Youth Court; 
• to monitor family group conference plans and orders. 

Issues for social workers 

A number of issues concern social workers: 

• How do you contain the young recidivist offender? The family is often 
exhausted, and the young person has already been in several placements; 
they often need 24 hour surveillance. 

• The age of offenders appears to be getting younger and questions are being 
asked about whether or not provisions of the Children, Young Persons and 
Their Families Act are sufficient to deal with these young people. 

• Are we really understanding and dealing with the cause of the offending 
or have we only time to deal with the outcome? 

• Is there a 'teachable' moment? We know conferencing is effective, but we 
need to understand more about how to change behaviour and how to build 
on research. 

• How can we deal with the burnout of social workers and the high turnover 
of staff? 

• How can the long remands in residences due to defended hearings be 
reduced? Can Youth Courts, youth justice co-ordinators and youth 
advocates work together to gain a speedier outcome? 

• Can we provide more acknowledgement of the dedication of community 
groups? There is a need for adequate renumeration so as not to abuse their 
good-will. 

• Can we arrange for more effective programmes for young offenders? 
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Good things are happening 

In summary these are: 

• Families and social workers are often stressed, but they are not always 
giving up. Families are taking responsibility for plans. 

• There is a need for us to care for ourselves and support one another. 
Professionals and community members are beginning to work more closely 
together (for example, local initiatives for a Youth Justice Association. 

• Iwi Social Services are taking on a greater role in both caring for their 
young people and providing programmes for them. 

• Creative outcomes for family group conferences are continui~g to be tried. 
• The Children, Young Persons and Their Families Service is widening the 

role of youth justice to include young people with behavioural problems. 
Hopefully, more preventive work can be done for young people. 

There still is a long way to go. We all have a responsibility to build a better future. To 
conclude: 7he world was not given to us by our parents. But loaned to us by 
our children'. 
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Researchers Workshop 

Gabrielle Maxwell 

The following points were noted: 

• There is a considerable need for more research that can inform policy and 
practice. Research is needed both from an insider and an outsider 
perspective. 

• It is also important to recognise that the outcome agendas of providers, 
funders and interest groups are different. It is important that expected 
outcomes should be realistic, both from the perspective of organisations 
and that of the independent researchers. 

Family group conferences should be compared with court processes rather than an 
unrealistic ideal. Some examples of unrealistic expectations include that they should: 

stop offending/ re-offending; 
save money; 

• 
• 
• satisfy demands for harsh penalties from victims, police or public . 

More realistic expectations of family group conferences are to achieve: 

• fair and just process; 
• involvement of and responsiveness to victims; 
• accountability; 
• family involvement and support. 

The fundamental question should be - is conferencing better than a court process? 
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John Terris 

Community Workshop 

John Terris and Steve Coward 

More programmes are needed which provide out of school activities for young people. 
Such programmes would also provide options for diversion. Problems start for young 
people when there is not enough to do. Activities should be tailored to what the young 
people themselves want. 

Such an initiative is underway in Wainuiomata called the Wainuiomata Youth Network, 
where representatives from many different local community organisations meet 
regularly to discuss what they have been doing for and with youth since the previous 
meeting. Those attending include: police, staff of the Community Resource Centre, staff 
of the Wainui Licensing Charitable Trust, Rotary members and Maori wardens. 

Steve Coward 

The lack of financial resources is placing a strain on the ability of community groups to 
provide more than just a 'penal' type supervision. The City Mission has been able to 
provide a place where youth can complete their hours of community work, and can be 
introduced to sports teams and other recreational activities. We see community work as 
a way of providing support for the young person. We arrange the various aspects of our 
youth services to meet the requirements of the community work plan. 

However, there is a cost to the Mission. Lack of financial resources affects many family 
group conferences. This problem affects the Children, Young Persons and Their Families 
Service's ability to pay for the cost of supervision. Community organisations have to 
rely on their own fundraising in an ever shrinking pool. 

A diverse range of service providers are available who can take on youth. Ideally, we 
prefer to offer constructive options such as restoration work, rather than routine tasks 
such as cleaning, mowing lawns and furniture pickup and delivery. Work which offers 
employment training is of more value. 

I think the crucial point is that community groups are taking on more in the wake of 
supervision of young people at a . cost to themselves. There are creative rather than 
punitive means of providing supervision. Many organisations want to see an ongoing 
relationship with the youth by either providing constructive alternatives such as 
recreation and tutoring both within and outside of the hours required to be completed. 
However, financial resources are a limiting factor. 
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Creative Conferencing 

Concluding Plenaries 
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Working with victims 

Laureen Outtrim 

Understanding and acknowledging the reactions and effects of crime on a crime victim 
is paramount, in my view, and crucial in the management of the family group 
conference. It is important, firstly, to paint a broad-brush picture of the effects of crime 
on crime victims. They always bear repeating less the constant media spotlight on 
victimisation dulls us to the impact of crime on each individual victim. 

Stages of reactions 

One way of conceptualising common reactions to crime is as a progress with three 
stages. 

• The initial reaction may include shock, fear, anger, helplessness, disbelief, 
denial and guilt. Such reactions are well documented in the immediate 
aftermath of a crime. Anger is a reaction which some victims and helpers 
find difficult to deal with. It may be directed, in addition, to the offender, 
at other victims, at the police, at helpers, at bystanders, and also at oneself. 

• A period of disorganisation may follow these initial reactions. This phase 
may manifest itself in psychological effects. Previously held beliefs and 
faiths may no longer provide comfort. Behavioural responses might 
include fragmentation of social relationships and avoidance of people and 
situations associated with the crime, and social withdrawal. 

• For many people, this is followed by a period of reconstruction and 
acceptance, which leads to adjustment. The early stages of coming to terms 
with crime are often characterised by retrospective thinking where victims 
long for everything to be as it was before and to tum the clock back. This 
crucial stage in recovery involves victims accepting fully the reality of what 
has happened. 

The boundaries between these different stages are never as clear-cut as outlined here 
and the divisions are intended as an aid to understanding rather than categorical 
descriptions. 

Physical reactions 

At the time of the crime, or upon discovering that a crime has occurred, victims are 
likely to experience a number of physical reactions to the event. These may include an 
increase of adrenalin in the body, increased heart rate, hyperventilation, shaking, tears, 
numbness, a feeling of being frozen or experiencing events in slow motion, and a 'fight 
or flight' response. Some of these physical reactions may not occur immediately, but 
after the danger has passed, and they may re-occur at a later stage when the memory of 
the crime. returns. Sometimes the memory of the crime is triggered by something else 
totally unrelated. 
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Physical effects 

After the crime, victims may suffer a range of physical effects including insomnia, loss of 
appetite, headaches, and nausea. Such reactions may persist for some time after the 
crime has occurred. 

Financial impact 

The financial impact of crime is less well documented. Victims may incur costs in: 

• repairing property or replacing possessions; 
• installing security measures; 
• accessing health services; 
• participating in the criminal justice system, for example, attending the trial; 
• obtaining professional counselling to come to terms with the emotional 

impact; 
• taking time off work or from other income generating activities; 
• funeral or burial expenses. 

In some cases, victims may feel a need to move, a process likely to incur financial costs. 
In some cases, the value of the property may diminish as a result of the crime. 

Employment 

Longer-term employment prospects are sometimes adversely affected. It may be 
impossible for the victim to return to work, or their work performance may be adversely 
affected, resulting in demotion, loss of pay and possibly dismissal. This is particularly 
likely where the crime occurred at work, as it may be difficult for the victim to avoid the 
people or situations that led to the initial victimisation. 

Reactions to crime 

It is evident from research and experience that it is impossible to predict how an 
individual will respond to a particular crime. The extent to which people may be 
affected by crime will vary enormously between individuals; at one extreme, people 

. may shrug off very serious crimes with no noticeable effects, while, at the other extreme, 
people become 'stuck' in a particular stage and never move on. 

These are just some of the factors that may sit behind the victim and their family, as they 
participate in the family group conference. 

Minor versus serious crime 

My reason for describing in some detail the commonly recognised effects of crime stems 
from the most important lesson I have learnt in my time with Victim Support. It is the 
fact that any person who attempts to categorise any crime and its effects as minor is 
completely out of touch with the reality of victims' responses to victimisation. I readily 
concede that some people are less affected than others, but it is dangerous to try and 
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predict those effects on the strength of any pre-conceived notion as to what constitutes a 
serious or a minor crime. 

The youth justice system 

Having described in some detail the common reactions to victimisation, I would like to 
now pay tribute to the youth justice system in New Zealand. In terms of the experiences 
of victims within this new process, I borrow heavily from the research of Gabrielle 
Maxwell and Allison Morris. In doing so, I salute them for addressing the issues 
surrounding the victim's involvement in the process. 

It is interesting to note their comment that few jurisdictions have gone as far as the New 
Zealand youth justice model in giving victims a voice. They also note that one of the key 
principles is that any measure for dealing with offending by children or young persons 
should have due regard to the interests of any victims of that offending. The mechanism 
for achieving this is, of course, through the family group conference process. Having 
said that, their research published in 1993 indicated that there were some concerns in 
terms of victim's involvement in the process. The principal concern was the fact that 
only around 50% of victims were actually attending the conferences. What was also 
apparent was the fact that this was due to some administrative difficulties rather than to 
reluctance on behalf of the victim to attend. 

In terms of the victim's involvement in the process, I am sure that the best summing up 
comes in a paper from former Principal Youth Court Judge Mick Brown (1994), in a 
paper which he delivered to the International Symposium on Victimology in Adelaide in 
1994, and I quote: 

What we have learnt from victims has been so profound as to cause many 
of us who participate in this field to reassess our whole view of a justice 
system. I have earlier spoken of the incredible generosity and concerns 
which victims have exhibited towards offenders and their families, but I 
stress that this can only be achieved in an environment where the victim's 
first instinct may be to let both the offender and his family understand the 
hurt and fury that they feel, that the victim must be given the opportunity 
to bring home to those present at the conference of the loss which may 
be emotional as well as economic. It is clear too that one of the questions 
victims need to know and so frequently ask is under this heading of 
understanding - 'why me?' Undoubtedly also required is the acknowledgment 
of the effects of the offending and having to confront his victim. To be 
confronted with the reality that this is not simply a burglary, for example, 
but in fact represented a gross and obscene violation of someone else's 
home and a source of fear and insecurity which this often brings to the 
families, particularly children of victims and, of course, other occupants of 
the house, and frequently the whole neighbourhood. 

Victim Support 

I would like to make reference to the role which Victim Support has played in the 
evolving youth justice process. There had always been some doubt as to whether a 
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victim was entitled to have a support person with them at conference time. The 1994 
amendment to the Children, Young Persons and Their Families Act, which sanctioned 
the attendance of supporters of the victim to attend the family group conference, was 
welcomed by the victim movement. I wish to acknowledge West Auckland Victim 
Support in the work done by supporting victims of youth offenders. The success of this 
scheme was fundamental to the New Zealand Council of Victim Support Groups 
highlighting family group conference support as one of our seven strategic goals. 

The West Auckland Victim Support Model 

West Auckland Victim Support expanded their services to specifically support victims of 
youth offenders in 1994 with the influx of youth cases and feedback from victims who 
felt that they were unsupported in the youth justice process. A person, titled [Victim1] 

Youth Justice Co-ordinator, was employed specifically to co-ordinate this unit. 

The Victim Youth Justice Co-ordinator 

The key responsibilities of the co-ordinator are: 

• to ensure good networking between police, Children, Young Persons and 
Their Families Service and Victim Support; 

• to attend the Youth Court to ensure victims' views are heard and that no 
case falls through the gaps without Victim Support; 

• to ensure all Victim Support workers who support victims of youth 
offenders receive training and supervision on a regular basis; 

• that all cases they attend are undertaken in accordance with strict Victim 
Support policies. 

West Auckland has observed that this level of support decreases the possibility that 
revictimisation can occur in any criminal justice process, including family group 
conferences. There is no doubt that victims are happy with this degree of support. 

Through the networking systems developed by West Auckland Victim Support with the 
Youth Aid section of the police and the Children, Young Persons and Their Families 
Service, the attendance of victims rose substantially in West Auckland from 21 % in 1994 
to 89% in 1998. Not all victims of youth offenders are supported, only the ones who 
wish to be so. 

Through this networking system, the Victim Youth Justice Co-ordinator is made aware 
of each forthcoming family group conference. She then, in turn, contacts the Victim 
Support worker who has been allocated the case and this person contacts the victim with 
whom s/he has built up a rapport. The worker will actively encourage the victim to 
attend the family group conference as we believe the input of the victim is vital, not only 
for the accountability of the offender, but for reparation, punishment and healing. The 
Victim Support worker will "offer to accompany and support the victim through the 
process or, if the victim is unable or unwilling to attend, the worker offers to attend on 
their behalf as their representative, as is permitted in the Children, Young Persons and 
Their Families Act. In this situation, we attend with a written and signed statement 

1 The title given by Victim Support to their co-ordinator position does not include the word 'victim'. 
However, we have added this word in order to distinguish the Victim Support position from the statutory 
role of the Youth Justice co-ordinator as a family group facilitator [eds.] 
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from the victim, similar to that of a Victim Impact Statement, but with the addition of 
possible punishment options. 

Feedback we have had from victims on having Victim Support as either a . support 
person and/ or a representative at family group conferences has been positive for three 
main reasons. 

• victims have a professional support person along side them who has a 
thorough understanding of victims' issues and the victims' role in the 
youth justice process; 

• it raises the general profile of victims in the youth justice process, thus 
promoting the victims' voice as beneficial; 

• general accountability of the process of all officials involved in the area 
ensures victims' rights are upheld. 

Concerns 

In closing, I wish to raise some areas of concern which have arisen in feedback from the 
victims we have supported in the family group conference process. Despite the best 
endeavours, not all victims leave the process entirely satisfied. 

Independence of Youth Justice Co-ordinators 

Sometimes when victims become aware that the youth justice co-ordinator is employed 
by the same body responsible for supporting and managing the rehabilitation of the 
youth offender, they question their ability for unbiased facilitation. 

Delays in holding family group conferences 

Another concern is the delay in holding family group conferences, and I have to query 
the worth of a conference which is held six or seven months after the event. Certainly, 
by then, the alleged offender could well have forgotten the event and the victim could 
clearly be at a stage where they do not wish to revisit the incident. 

Notice off amily group conference 

Another important issue repeatedly brought to our attention by victims is the length of notice 
prior to a family group conference being held. Victims are often given a very short time to 
organise family and work commitments in order to attend. 

Reparation 

The payment of reparation and the form this should take can also cause concerns. To be part 
of a family group conference and hear people quibbling over which organisation is responsible 
for the collection and distribution of money can be quite disheartening for the victims and 
seems to undermine the process. 

Lack of remorse 

Another disturbing feature for some victims is noting that the young person, the subject of the 
conference, does not show any remorse for his or her actions. But, at least, it can be said the 
victims have had the chance to make their views known, to be heard, and to be able to express 
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the effects of the crime on themselves and their families. The worth of this experience cannot 
be underestimated. 

Number 9f family group conferences 

A point of issue raised by victims and passionately advocated by West Auckland Victim 
Support is the move towards introducing a finite number of family group conferences 
that any one young offender can be put through: effectively, a 'three strikes and you're 
out' policy. 

Importance of the presence of victims 

I finally ask that in any further deliberations, whether it be by the staff of the Children, 
Young Persons and Their Families Service, or by the legislators, the victim's 
involvement in the family group conference process is always regarded as essential to 
achieving a successful outcome for all parties. 

Reference 

Brown, M (1994). Empowering the Victim in the New Zealand Youth Justice 
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Creative conferencing: Creative outcomes for young people 
and victims 

Mike Doolan 

The areas I want to cover in this presentation are 'creative outcomes' - best practice and 
the Youth Services Strategy. 

This conference, 'Youth Justice in Focus', is particularly timely as the 1st of November 
1999 marks the ninth year since the passing of the Children, Young Persons and Their 
Families Act 1989. As we move forward into the new millennium, it is important to 
remember and reflect on the reasoning behind the current legislation, celebrate our 
achievements and to prepare to meet the challenges ahead. The need to reflect on the 
past was brought home to me recently when a member of my staff reported on a recent 
forum involving over a hundred people representing both government and non
government agencies and community groups working in the youth justice area. The 
question 'hands up, those who worked under the previous legislation?' elicited a 'yes' 
response from only a half a dozen individuals. 

The backdrop to the present 

At a theoretical level, the debate on how best to deal with young offenders centred on 
two basic paradigms: the welfare model and the justice model. There was also a 
growing dissatisfaction among practitioners, reflected in the wider community, about 
the lack of effectiveness of work with young offenders and the way juvenile justice 
systems generally discriminated against minorities. At a human level, deeply felt 
concerns and anguish were being expressed by Maori about the alienation of children 
from their whanau, the 'overwhelming preponderance' of Maori youngsters appearing 
in the Children and Young Persons Court and residing in Social Welfare institutions, 
and the lack of involvement of whanau, hapu and iwi in decisions affecting their 
children. 

It was against this backdrop and following widespread community consultation that the 
provisions of the Act, and in particular the concept of the family group conference, were 
developed. The family group conference is the statutory process that is central to the 
Act. It is a legal process, not a social work process. This is often misunderstood. As a 
legal construct, people's entitlements, processes and obligations are clearly spelt out in 
the legislation. The decision-making process of the family group conference is governed 
by the objects and principles of the Act - they provide the context for all procedures and 
give comprehensive guidance for those using the Act. This is what makes the family 
group conference process in New Zealand unique. 

Best Practice 

Recently, the Social Policy Agency in collaboration with the Children, Young Persons 
and Their Families Service undertook a piece of research to determine the factors that 
contribute to creative youth justice practice, in particular practice that lead to the 
development of successful family group conference plans for serious and repeat 
offenders that did not involve a custodial component. The resulting report describes the 
richness of youth justice practitioners' experiences, includes some illustrative family 
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group conference outcomes and demonstrates the importance of people rather than a 
quick fix solution to the variety of issues that arise in practice. 

The research reinforces good, basic practice and found that excellent preparation for the 
conference, the inclusion of families, whanau, hapu and iwi and victims, serious 
networking within the community and other key players in the youth justice system 
produced the best results. The aspects of 'best practice' common to all of the successful 
outcomes were: fully informing young people, their family /whanau and victims, about 
their rights and obligations, about the importance of their role in the family group 
conference, and about the family group conference process itself. It also meant 
encouraging participation of extended family members and encouraging the attendance 
of victims. 

The co-ordinators interviewed were very clear about the importance of 'going wide' in 
terms of inviting extended family to participate in the conference. They focused on the 
value that extended family members brought to the conference in terms of support, 
ideas and contributions to the undertaking of the plan. 

The involvement of victims is also crucial to the conference. The victim is at the 
conference for their benefit - these benefits can be tangible in terms of reparation, as well 
as intangible such as the feeling that could come from attending a conference, and 
expressing pain and loss. The co-ordinators gave the researchers many examples of how 
particular victims decided to take on enormous responsibilities with young offenders, 
above and beyond ensuring that they were held accountable for their offending. This, at 
times, included providing young people with work opportunities. 

In keeping with the principles of the Act, the co-ordinators encourage the members of 
the conference to develop a plan, that includes the following elements: 

• holding the young person accountable for their action; 
• addressing the victim's loss, something that could get close to 'putting 

things right' for the victim; 
• something to help the young person develop in a more positive direction. 

The research also found that networking with community agencies and other 
government departments is the pro-active side of the work of co-ordinators. This work 
helps to develop an environment that is optimum for the understanding and 
implementation of the Children, Young Persons and Their Families Act. 

Interagency co-ordination and co-operation help make the youth justice system more 
effective and efficient in general. Networking with community agencies has two specific 
benefits: firstly, by making resources available for family group conference plans and, 
secondly, by promoting programmes to help young people avoid offending in the first 
place. 

The youth aid officers interviewed also stressed the importance of holding the young 
person accountable as well as looking to the young person's future. They felt an 
obligation to protect potential victims as well as address the needs of the current victim, 
and wanted to see plans developed that addressed the issues of keeping young persons 
from re-offending. 
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The two youth court judges interviewed for the research provided valuable insights into 
the question of what factors might support or impede alternatives to supervision with 
residence. Both judges shared the view that supervision with residence should be a last 
resort only and expressed their support for alternative outcomes wherever possible. 
Community-based options have more potential for making change in the young person 
than supervision with residence or custodial sentences. Eventually, young people have 
to return to their community, and the transition to the next stage of their lives is easier if 
a community-based option has been used. 

The research report also illustrated some areas for development, particularly in relation 
to dealing with care and protection issues for young persons who commit offences, 
making information available to the family group conference to enable informed 
decisions to be made and the availability of programmes to address the needs of the 
young person. A component that was lacking was detailed knowledge about the young 
person: their risks, protective factors and needs. 

Why the new direction? 

Practice experience since 1989 and recent research were two of the key drivers for 
developing our practice approach and services for troubled and troublesome youth. It is 
clear that the standard of information that is put before the family group conference 
needs to be improved if we are to reduce re-offending. 

The €hildren, Young Persons and Their Families Act 1989 created for the first time in 
New Zealand, strict jurisdictional separation between care and protection (civil 
proceedings) and youth justice matters (criminal proceeding). At times, management of 
the interface has proved unsatisfactory particularly when there is a stringent 
demarcation in gate-keeping practices. 

On the other hand, we must remember that, under previous legislation, civil and 
criminal matters were managed by one court and what tended to happen was a blurring 
of the distinction between the due process considerations of criminal proceedings and 
the more inquisitorial process of civil proceedings. The inquisitorial approach acted 
against the interests of young offenders as much more than their offending behaviour 
was taken into account in the making of the court orders that affected them. 

In practice, what has tended to happen is that we have become focused on the incident 
that brought the young person to our attention. This incident may have been an offence 
or it may have been an episode such as the young person running away from home. 
Furthermore, the influences on a young person's behaviour are not adequately taken 
into account. 

The impact of this is that the youth population has been seen as two separate groups: 
those in need of care and protection and those who are offending. The needs of the 
youth population as a whole has not been taken into account and the overall needs of 
the young person are not being used to determine appropriate intervention strategies. 

The need for a strategic change is supported by both local and international studies. 
These studies demonstrate that the use of structured risk identification and needs 
assessment tools are able to identify youth most at risk of poor life outcomes and those 
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likely to become life course persistent offenders. These tools are also able to establish 
the intensity of intervention that is required. 

The studies show, for example, that: 

• while an adolescent sex abuser has an average of 6.75 victims, the potential 
number of victims increases to approximately 380 if their problems remain 
untreated into adulthood; 

• the combination of adolescent depression, conduct disorder and substance 
abuse are powerful predictors of suicide my young men; 

• there is a correlation between untreated conduct disorders, learning 
difficulties, delinquency, social difficulties, mental health problems (such 
as alcoholism, depression and drug dependency) and violence that 
intensifies in adulthood; 

• the effectiveness of justice interventions decreases and the costs, both social 
and financial, increase if the offender continues to be recycled through the 
system. 

Risk assessment tools are useful in the planning of early effective intervention to reduce 
identified risk factors and to enhance protective factors and in predicting an individual's 
likelihood of continued involvement in their current behaviour: for example, offending, 
substance abuse, self harm, suicidal tendencies. They thereby enable resources to be 
targeted to those most at risk. 

Risk and needs assessment tools can also be used to systematically identify the problems 
that need addressing and to determine the appropriate intervention. They also ensure: 

• consistency, as specific problems are considered for all youth in the 
assessment process; 

• conciseness, as they provide a quick summary of the needs to be 
addressed; 

• case planning by providing the foundation for the casework plan; 
• resource allocation as the aggregated needs provide information for service 

planning and evaluation, especially regarding the availability of resources. 

Overseas studies also show that mistakes with case selection and management often 
occur when a risk assessment tool is not used; and young offenders and their families 
can get the wrong intervention if their needs are not systematically addressed. 

The needs of the high-risk youth are varied and require access to a mix of appropriate 
services as identified through the consistent use of validated assessment tools. 
Individuals will need to be able to access different structured rehabilitation programmes 
along a continuum of service options that address their specific needs such as 
programmes: 

• to challenge offending behaviour; 
• to resolve addiction issues; 
• to resolve abuse and/ or neglect issue; 
• to encourage bonding to a positive role model through mentoring; 
• to engage the young person in education, job training and gaining 

employment through outreach and tracking; 
• to teach coping strategies such as cognitive-behaviour programmes; 
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• for sex offenders; 
• in the community with structured activities to support youth remaining in 

the community; 
• in residences with structured placements for high risk young people 

unable to be contained within the community. 

Resources and services for youth, both through government and non-government 
organisations, are currently provided in an ad hoc fashion with the effect that they are 
'doubledup' in some communities and non-existent in others. Specialist services that are 
known to reduce risk factors and to re-enforce protective factors have not been 
developed and it is unclear whether or not existing programmes and services are 
meeting clients' needs because outcomes are not evaluated. 

What is the Youth Services Strategy? 

The Youth Services Strategy has seven key components: 

• the development of a risk assessment tool to identify and target those most 
at risk of re-offending, self harm/ suicidal tendencies, substance abuse and 
poor life outcomes; 

• the development of needs assessment tools to determine the level of 
intervention required; 

• the development of specifications for services and programmes that are 
known (through research) to reduce risk factors and enhance protective 
factors; 

• the development of staff capacity to undertake risk and needs assessment; 
• the development of a nation-wide network of services and programmes 

designed to meet identified service specifications; 
• further development of service co-ordination and case management 

between government and non-government organisations involved with 
adolescents; 

• the development of outcome assessment tools to ensure the intervention 
achieves the desired outcome and for development of future prevention 
services. 

Roger Sowry, the Minister of Social Welfare, recently announced the funding package to 
support the development of the Youth Services Strategy. The key funding components 
of the strategy are: 

• the development of the risk identification and needs assessment tools. 
These tools will help systematically to establish risk and needs and to 
determine appropriate intervention. They will provide the foundation for 
plans that match individual needs, improve service planning for the client 
group, and assist resource allocation and service development; 

• the establishment of six specialist group homes in community settings for 
young persons that require intensive intervention; 

• the training of specialist caregivers for the specialist group homes and one
to-one respite care programmes; 

• the development of structured day programmes for the young persons in 
the specialist group homes, as well as those with one-to-one caregivers and 
for young persons living with their own families. 
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At times, the implementation of the strategy and the work required to improve the life 
outcomes for our young people can be quite daunting. However, people from a wide 
range of community groups, courts, government and non government departments 
have come together at this conference to show support for our children and young 
people. The purpose of this conference is to discuss and exchange ideas about what 
works with children and young people. How can we assist and guide those who are 
'troubled and troublesome?' None of us can do this by ourselves: we need to come 
together in the spirit of co-operation and with a single vision. We need to focus on the 
children and young people of News Zealand/ Aotearoa and to do what is best for them 
with their families. This conference is one of the stepping stones along that path. 
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Creative conferencing 

Jenny Bargenl 

It seems ironic that I should be talking about the topic of creative conferencing in New 
Zealand, the country that has over nine years experience of creative conferencing! Our 
experiences of youth justice conferencing in New South Wales are measured only in 
months, not years. The Young Offenders Act was proclaimed in April this year. The 
first youth justice conference was held on 12 June 1998. Up to the 23rd October, only 273 
conferences have been held in NSW, while a further 200 children and young people have 
been referred to a Department of Juvenile Justice conference administrator for 
conferencing. 

So as I thought about what I could say I thought about the geographic, social, cultural 
and perhaps economic differences between New South Wales and New Zealand and the 
differences between the legislative bases of family group conferences and youth justice 
conferences. After a whirlwind tour to New Zealand in March 1998, my Operations Co
ordinator and I headed back to Sydney only weeks before our Young Offenders Act was 
to be proclaimed. We had so much information and inspiration to process in such a 
short time!! We also had a very different context in which to work. How to translate the 
good and learn from the lessons so generously shared with us? Would or could the co
operation and spirit of excitement and commitment that characterised the work of the 
Implementation committee in operationalising the Act be translated into co-operation 
and commitment to the principles and philosophy of the Act by those who have been 
given responsibility for its daily operation? 

My background is that of a legal academic. I have a passion about and commitment to 
working towards better relations between young people and the police. I am committed 
to ensuring that children's rights are acknowledged and respected by all those working 
in the field of juvenile justice who are considering the legal and social issues in 
children's lives. One of my major research interests was and is in writing from these 
perspectives about the many. forms of conferencing operating in Australia during the 
1980s and early 1990s, and comparing and contrasting these with the New Zealand 
model of family group conferences. My teaching responsibilities were in criminal law, 
juvenile justice and children and the law. 

Between 1980-1983, I was working with unemployed young people; I saw first hand the 
social and economic conditions under which many of the young people with whom I 
worked lived their lives. I do not have reason to believe that these conditions have 
changed much for a significant proportion of young people since then (Bessant and Hil, 

' 1997; White, 1997; Polk, 1994). The unemployment rate for young people has been 
consistently on the increase for the past three decades. 

Young people born outside of Australia experience a higher rate of 
unemployment than those born in Australia, [although] particular groups 
born in Australia, including young indigenous people, experience some of 
the highest rates of unemployment' (Crooks et al, 1996, p9). 

1 The views expressed in this paper arE: those of the author and do not necessarily reflect the views of the 
New South Wales government. 

230 



Children of parents who live in households where parents have been unemployed for 
long periods suffer considerable social and economic disadvantage (Crooks et al, 1996). 
These children are still more likely to be found in juvenile justice programmes than 
those whose parents do not suffer similar disadvantage (White, 1997; Crooks et al, 1996). 
Many are or have been in state funded care. Indigenous young people continue to be 
locked up in our detention centres at horrendous and seemingly increasing rates (Luke 
and Cunneen, 1995). Indo-Chinese young people, and others, are running many risks 
with hard drugs in south western Sydney (Maher et al, 1998). These children and young 
people tend to be more vulnerable to police intervention because of offending 
behaviour, or because they are on the streets (White, 1997; 1990; ALRC/HREOC, 1997). 

While I was teaching criminal law in a progressive law school between 1990 and 1997, I 
was thinking and talking about police and policing; and I was reading much of the 
available literature on policing young people in Australia (Alder et al, 1993; Youth 
Justice Coalition and Youth Action and Policy Association, 1994; White and Alder, 1994; 
Blagg and Wilkie, 1995; Maher et al, 1997; Chan, 1997; Dixon, 1997). I was also hearing 
about young people's experiences of policing from children's lawyers, youth workers 
and others. Working on the Kids in Justice project (Youth Justice Project, 1990) led to 
more careful consideration and critique of wider juvenile justice practices. Then we 
started hearing and reading about New Zealand's radical new legislation. Those from 
New South Wales and other parts of Australia who visited New Zealand were 
impressed by the radical reform that was being attempted through the Children, Young 
Persons and Their Families Act 1989. The family group conferences that were now 
standard responses to offending by children and young people in New Zealand were the 
main focus of these visitors. Many of these visitors tried a variety of forms of 
conferencing in their own areas. These trials were generally applicable only to minor 
offending by young people. They were modeled on, but different from, those in New 
Zealand (Alder and Wundersitz, 1994; Bargen, 1996). 

The Young Offenders Act 1997 (New South Wales) 

After investigating the benefits and pitfalls in all of these forms of conferencing 
(including New Zealand's family group conferences), and consulting widely across 
government and in the community, the New South Wales government introduced the 
Young Offenders Act 1997. The Act became law on 6 April this year (Bargen, 1998). The 
Act draws from the New Zealand legislation and experiences but seeks to respond to 
issues in the policing of young people in a quite different geographical, political, social 
and multi/cultural climate and in a policing context that is different in many ways from 
that in New Zealand. 

Responsibility for the efficient implementation and operation of the Act was and is in · 
the hands of three Ministers and their respective departments. The Attorney General's 
Department has overall responsibility for the smooth working of the Act; the New 
South Wales Police Service is responsible for Parts 3 and 4 (warnings and cautions); and 
the Department of Juvenile Justice Youth Justice Conferencing Unit is responsible for 
Part 5 (youth justice conferences). These departments are working with other 
government personnel and community representatives under the guidance of the Youth 
Justice Advisory Committee established under section 70 of the Act. As far as is 
possible, the Act is being implemented in and is operating with a spirit of co-operation 
and consultation across departments and in partnership with community people (I will 
say more on this later). 
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The Act is about much more than conferencing - although this is a critical part. It is also 
about creating conditions for change in the policing of young people in New South 
Wales. Much of this policing is the responsibility of other young people, who are junior 
police officers, many of whom are not yet thoroughly imbued with the entrenched 
cultural attitudes and practices of policing (Chan, 1997). There are many intelligent, 
dedicated officers who have chosen policing as a career because they want to make a 
difference, particularly for young people. The New South Wales Act contains the seeds 
for changing the way police responded to youth crime, and the way young people and 
police relate with each other. It also contains a framework for community participation 
and ownership of youth justice conferences, a framework that draws heavily from the 
framework for family group conferences in the New Zealand Children, Young Persons 
and Their Families Act. 

Context 

Geography 

To state the obvious, New South Wales has a much greater area than does New Zealand. 
It is the oldest and most populous state, with a population of just over 6 million people, 
most of whom are concentrated around the edges, principally in the larger cities and 
towns. New South Wales also has one of the largest hierarchical and most 
geographically scattered police services in the world. 

Culture 

It is also a wonderfully culturally diverse state (Chan, 1997; Maher et al, 1998; 
ABS/NYARS, 1998). Indigenous young people make up at least 30% of the detention 
centre population but only 2.3% of the population of 12 to 25 year olds in New South 
Wales. 

Politics 

Federal context 

The Commonwealth government is responsible for many social and support services for 
young people and families and for the provision of child care. During and immediately 
after the election of John Howard's conservative government in March 1996, the 
reduction in youth unemployment was a topic of considerable concern and large 
promises. Little has changed, apart from the introduction of 'work for the dole' 
programmes, and the privatisation of services for the unemployed. These changes seem 
to have had little impact on levels of youth unemployment. At the same time, increasing 
attention is being given to the problem of youth suicide, and relatively generous funding 
has been provided by the Commonwealth government for youth suicide prevention 
research and programmes. There remains little consistency in the provision of services 
to children and families for which states are responsible; and advocacy services for 
children in all parts of Australia remain inadequate (Standing Issues Committee, 1996; 
ALRC/HREOC, 1997). 
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State context 

Until recently, New South Wales was the only Labour state in Australia. This has not 
necessarily been to the benefit of the small minority of young people (around 4% 
nationally, Crooks et al, 1997) subject to juvenile justice interventions. In addition to the 
Young Offenders Act, there have been a number of other legislative initiatives directed 
at perceived changes in the nature and incidence of youth crime (Bargen, 1998a). 
Arguably, some of these might be characterised as part of the 'law and order' bidding 
that usually precedes a state election. 

Implementing and operating under the Act 

The Department of Juvenile Justice's Youth Justice Conferencing Unit is responsible for 
implementing and operating an alternative system to current Department of Juvenile 
Justice systems but is based in the Department of Juvenile Justice. This has, at times, 
created some particular hurdles. It has also provided a very steep learning curve for 
me, as a new public servant accountable to a Minister and government but ultimately to 
children, young people, their families and victims for establishing a scheme of youth 
justice conferences that is capable of respecting and operating according to the principles 
set out in the Act. 

Personnel 

Youth Justice Conferencing Directorate 

This is located in Sydney and has five staff - a director, an operations co-ordinator, a 
staff development officer, an operations assistant and a clerical officer. We work in close 
association with New South Wales Police Service and Attorney General's Department 
personnel in carrying out our responsibilities in establishing, managing and operating 
youth justice conferencing in all parts of New South Wales, and inensuring the smooth 
operation of the Act. Youth justice conference funding also pays part of the salaries of 
an accounting officer and a human resources officer. 

Conference administrators 

Sixteen administrators are now located across New South Wales. In response to the 
over-representation in juvenile justice of indigenous young people, there are four 
Aboriginal administrators, three of whom are in identified positions. 

Conference convenors 

Around 300 conference convenors have now been engaged by the department in all 
parts of New South Wales to prepare and facilitate youth justice conferences at the local 
level. They are not public servants; they live and are in some way engaged in the 
community in which the offence occurs, and in which the child or young person and 
often the victim live. 

Aboriginal convenors 

The work of Blagg (1997, 1998) and Cunneen (1994; 1995; 1997) warns of the dangers of 
directly translating New Zealand's family group conferences, developed in a Maori 
context, to indigenous communities without recognising the historical factors in the 
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colonisation of Aboriginal people and the revelations of 'Bringing them Home'. We 
need to move slowly, sensitively, responsively and co-operatively in indigenous 
communities. 

As Blagg has argued: 

Police 

The recent Human Rights and Equal Opportunity Commission report into 
the 'Stolen Children' provides an alternative scenario of community justice 
in which government agencies relinquish some controls over decision 
making and assist Indigenous communities in devising solutions acceptable 
to them. [This report has] a deeply important message: atonement, 
restitution and reparation are required here as a basis for a reconciled 
society (Blagg, 1998, p13). 

Eighty seven Youth Liaison Officers (YLOs) have now been appointed and trained by 
the New South Wales Police Service. This means that there is one YLO in each of the 80 
Local Area Commands but that there are many police stations in which there is no YLO 
at all. If the numbers of YLOs in New South Wales were in reasonable proportion to the 
numbers of youth aid officers in the New Zealand Police Force who have responsibilities 
under the Children, Young Persons and Their Families Act, we would have over three 
hundred YLOs in New South Wales!! 

Nonetheless, the Young Offenders Act is different from other legislation impacting on 
the policing of young people in this respect - YLOs were provided with extensive 
training on operational and theoretical issue before the Act became law. The Academy 
at Goulburn hosted a YLO forum in 1997, and then a specific and focused forum for 
YLOs and conference administrators in March 1998, immediately prior to the 
proclamation of the Act. YLOs have also undertaken much 'on the job training' and 
provide education sessions for other police and community education on the Act, often 
in co-operation with their local conference administrators. 

YLOs have the rank of Constable or Senior Constable, despite the operational 
requirements under the Act to challenge decisions of more superior officers and the 
need to justify to superior officers their own decisions, or the rejection of a conference 
referral by a conference administrator. 

I saw clear evidence at the New South Wales Police Academy (at the YLO/CA forum, 
Saturday 24 October 1998) that operating under the Young Offenders Act provides 
police with the opportunity to make a small difference, and many have seized that 
opportunity. There has been quite noticeable and gratifying changes in many of the 
attitudes and practices of YLOs over the six months since the last forum in March 1998 
just prior to the commencement of the Act. 

Conferences as moments in time 

Many of the children and young people who are referred and accepted for conferences 
are in the categories I mentioned at the commencement of this paper. To keep them out 
of criminal justice interventions and provide the developmental and support services 
that the principles of the Act encourage is a challenging and difficult task. Even if this 
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task is achieved, and victims take the opportunities provided under the Act for full 
participation in youth justice conferences, it does not necessarily follow that some 
children and young people will not re-offend at some time in the future. If we can 
prevent this for two months, rather than for a week or two, with the active involvement 
of a significant proportion of families and victims, one possible reading is that the 
conference has achieved some of the objects of the legislation. If we can ensure that the 
developmental and other supports that creative conferences can and do put in place 
keep children and young people out of trouble and in their communities for long 
enough for them to become fully functioning and contributing adult citizens of New 
South Wales, then we will have achieved the impossible! 
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Youth justice in New Zealand - Some problems 

Ron Young 

This paper had as its working title 'Why isn't youth justice working in New Zealand?' 
Of course, it is working every day of every week all over New Zealand. Remarkable 
changes occur to young people on the edge of a life of crime, changes inspired by hard 
working youth co-ordinators, lawyers, social workers and judges. So yes, it is working. 
And it is working because of the individual talent and energy of individual people. But 
where it isn't working, I believe, in part this is caused by the very institutions that the 
Children, Young Persons and Their Families Act anticipated would underpin its 
operation. So perhaps the title should be 'Why isn't youth justice in New Zealand 
working as it should be?', 'What is wrong?', and 'What are the problems?' 

To understand what is wrong it is necessary to look back briefly at the statute, its 
philosophy and principles and what it replaced. At the risk of over simplification it is 
possible to say the previous youth justice law had a 'rescue and protection' model for 
young people committing crime. This has now been replaced by an 
'accountability /justice' approach to youth offending. Rather than the family being seen 
as part of the problem, the family is now seen as an essential part of the solution to 
youth crime. 

The Children, Young Persons and Their Families Act can be seen as identifying five 
important principles in youth justice: 

• Young people were to be accountable for their behaviour. 
• The process for dealing with youth crime was to be community-based 

rather than expert driven. 
• The design of the statute was to strengthen families to deal with their own 

family problems. 
• Those 'professionals' involved in the process were to bring a 

professionalism to their service. 
• The restorative principle, an idea you are all familiar with, was implicit. 

The statute, as an essential aspect of its philosophy, separated youth justice from care 
and protection. It could, of course, do nothing else, given the distinct functions to be 
performed, fundamentally different from each other: mixing would inevitably 
contaminate one or both. 

The family group conference is central to the process and a key role is played by youth 
justice co-ordinators and Children, Young Persons and Their Families Service social 
workers. The co-ordinators' function is setting up the family group conference, 
facilitating its progress and ensuring that those at the conference know relevant 
community-based programmes and how they can be accessed. 

The Children, Young Persons and Their Families Service workers, in their report 
writing, monitoring, sentence management and ongoing support and contact with 
families are also pivotal to the success of this process. The Act anticipated, as I have 
said, that these activities would be done in a professional and timely way. 
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From the perspective of the judiciary, youth justice co-ordinators have individually had 
some success, sometimes spectacularly so. Individual co-ordinators have brought 
extraordinary energy and inventiveness to their tasks and individual social workers 
have also brought a professionalism and energy to their work which has been 
impressive. But all too often judges have observed the following shortcomings: 

• a lack of independence of youth justice co-ordinators from the Children, 
Young Persons and Their Families Service, so essential to the credible 
performance of their job; 

• family group conferences called outside the time limits provided in the 
Act; 

• family group conferences adjourned because essential participants are not 
present; 

• conferences occuring without victims and without essential family 
members present - too often because inadequate effort has been made to 
ensure their presence; 

• conferences all too often suffering from uninventive and poorly structured 
results; 

• conferences where the players are only going through the motions of a 
process; 

• recommendations of family group conferences that are often nothing more 
than apologies and purposeless community work; 

• Children, Young Persons and Their Families Service reports, that are too 
often superficial, which fail to get to or address the real issues for the 
family; 

• rehabilitative community-based programmes which are available and 
successful but which are not or cannot be funded by Social Welfare; 

• desirable sentencing options are seen as too expensive by the Children, 
Young Persons and Their Families Service or as requiring too much 
supervision by them; 

• a lack of credibility of sentencing options - too often there is no monitoring 
of sentences with the result that judges and the community have no idea 
whether or not the sentences are completed. In short, there is a lack of 
sentence integrity. 

And now the call is heard to combine again care and protection and youth justice at the 
Children, Young Persons and Their Families Service. Whatever the expressed reasons 
for this change, this is a recognition that what resources there are, are currently going to 
care and protection rather than to youth justice. Referrals by youth justice of young 
people to care and protection are rarely acted upon by an overworked care and 
protection service. 

Youth justice concerns itself with the accountability of the young person for his/her 
behaviour. The care and protection service, as its name suggests, is there to care for and 
protect young people in abusive environments. Merging these distinct philosophies 
will, in my view, inevitably lead to an abandonment of the accountability model in 
youth justice. The stronger service, care and protection, will inevitably triumph. And 
we will return to the discredited rescue/protection model of youth justice. 

I acknowledge immediately that all of these statements in some contexts will be untrue 
and probably unfair. They suffer from the problem that all generalisations do. But they 
are the collective observations of judges who work day in and day out in youth justice. 
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There is anger and disappointment within the judiciary that a statute that is 
acknowledged throughout the world as providing special hope for young people is in 
trouble in the country of its conception. 

And it is most interesting to observe that those countries who have come to us and who 
have seen our statute and have borrowed it, have all delivered their services differently 
from us: eloquent testimony to our shortcomings. And this matches my conclusion; the 
statute is well drafted; the ideas are right; indeed, the family group conference is a 
brilliant idea; the process is theoretically good, but the practice too often lets us down. 
The statistical data about family group conferences already presented to this conference 
underline what further significant potential this statute has. 

The other essential player in youth justice is the police. Again individual police officers 
have shown extraordinary commitment to the statute and to policing. They have done 
so sometimes in the face of irrational, inaccurate and unfair criticism by individual 
police officers of the statute itself. 

Twenty per cent of offending dealt with by the police is youth offending. So it would be 
reasonable to expect a well developed infrastructure within the police to deal with youth 
crime. But there is no such thing. There appears to be no organised command structure 
supported by senior police officers looking after youth justice. There are a few talented 
enthusiasts carrying all the load. 

I do not wish to be thought in these comments to be criticising individuals - I am not, 
and I do wish to acknowledge again the many in youth justice who are superbly 
committed and working hard. But the judges, who have no axe to grind in this, who are 
disinterested players, are deeply concerned with the failures in the system of youth 
justice and deeply concerned that persistent expressions of concern for nine years have 
not improved anything much. 

So often criticism of youth justice is focused on the provisions of the Act. So often the 
fault has not been the statute but the performance of those responsible for administering 
the Act. Too often the five principles that I mentioned .at the beginning of this paper 
have been forgotten about. I return to them now. 

Young people and accountability 

It is not possible to make young people accountable for their behaviour if we do not 
have a credible system of youth justice which puts energy and inventiveness into family 
group conferences and which ensures that where penalties are imposed they are 
monitored and carried out. Perhaps we need in youth justice a bit more accountability 
amongst those who administer the system. 

Community-based rather than expert based 

This is a statute where those involved as 'experts' need to give up feeling that they know 
best. Judges have had to do it. They have had to step aside in making decisions in 
youth justice to try and let families, victims and others mediate a settlement. The 
statistics show that the judges have been able to accept this change in their role. I 
wonder whether other professionals have similarly accepted the change in their own 
role. 
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Strengthening families 

The process designed by this statute is intended to strengthen families to deal with their 
own problems. If we allow the merging of care and protection and youth justice issues 
then I predict we will shortly return to the previous philosophy of youth justice -
removing young people from their families where they offend, seen somehow as a 
solution to their criminal activity. This, of course, will be in complete conflict with the 
principles and philosophy of the Act but will be inevitable should the two services 
merge. 

Professionalism 

Individuals have brought their individual professionalism to the work of the Youth 
Court, but a general assessment of the quality of the work p.eing done in youth justice 
would I think struggle to receive a pass mark. I have already referred to this. 

Restorative justice 

Underpinning this process is the restorative principle. This can be so easily undermined 
in youth justice with a failure to attend to victims and a failure to put energy and time 
into inventive, individualised family group conferences. If family group conferences 
simply become a mindless part of a process to deal with young people then we will have 
done a great disservice to this statute. So I describe to you today what I say are failures 
of support, training, resourcing and leadership. 

So why are these failures occurring? As a judge, it's impossible to know. It will be a 
combination of many factors and may include: 

• inadequate government funding; 
• inadequate allocation of resources within departments; 
• poor training of social workers; 
• a lack of commitment of social workers to the statutes' principles; 
• poor local management of resources and people. 

There will be other factors too. 

I have deliberately not discussed solutions. I think the first thing to do is to identify the 
problems. But I offer four suggestions as a beginning for discussion: 

• a department of state solely focused on youth justice; 
• youth justice co-ordinators employed by the Department for Courts with 

their own administrative structure; 
• social work services provided on contract; 
• a national police infrastructure for youth offending supported properly at 

police headquarters. 

I have raised these issues with some hesitation. Judges are not in the community to 
create public controversy. But these issues have been raised again and again by judges 
from the birth of this statute. I cannot say our expressions of concern have resulted in 
any real change. Mostly we have raised these issues within the system, believing that to 
work within the system to effect change is the most effective way. But, I repeat: there 
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has been no real change and the same inadequate service for the youth of New Zealand 
has continued. 

If we remain silent any longer, we will be complicit in the failures of youth justice in 
New Zealand. This statute is an exceptional piece of social legislation. Throughout the 
world, countries, by their comments and by their imitation of New Zealand system of 
youth justice, have understood its value. There is,_ within this statute and with many 
talented individuals, reason for hope. No longer, though, is there room for us to say that 
all in the garden is blooming. 
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Successful Interventions 

Plenaries 
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Preventing crime: What works, what doesn't, what's 
promising1 

Lawrence Sherman 

Many crime prevention programmes work. Others do not. Most programmes have not 
yet been evaluated with enough scientific evidence to draw conclusions. Enough 
evidence is available, however, to create provisional lists of what works, what does not, 
and what is promising. Those lists will grow more quickly if governments invest more 
resources in scientific evaluations to hold all crime prevention programmes accountable 
for their results. 

These are the major conclusions of a 1997 report to Congress, which was based on a 
systematic review of more than 500 scientific evaluations of crime prevention practices. 
This paper summarises the research methods and conclusions found in that report, 
prepared by a group from the University of Maryland's Department of Criminology and 
Criminal Justice. 

The group defined 'crime prevention' broadly as any practice shown to result in less 
crime than would occur without the practice. It also examined any programme that 
claimed to prevent crime or drug abuse, especially youth violence, and examined the 
effects of programmes on risk and protective factors for youth violence and drug abuse. 

Programmes meeting any of these criteria were classified into seven local institutional 
settings in which these practices operated: 

• in communities; 
• in families; 
• in schools; 
• in labour markets; 
• in places (such as businesses, hotels, and other locations); 
• by police; 
• by criminal justice agencies after arrest. 

This paper describes the scientific methodologies used to perform the review as well as 
the limitations of the available data. It then summarises the conclusions reached to 
develop three separate lists of programmes for which a minimum level of scientific 
evidence was available: what works, what does not and what is promising. 

The science of crime prevention 

To most practitioners, crime prevention is an art. But the art of crime prevention (like 
the art of medicine) can be evaluated and guided by the science of measuring 
programme effects. Scientific evaluations of crime prevention have both limitations and 
strengths. The major limitation is that scientific knowledge is provisional, because the 
accuracy of generalisations to all programmes drawn from one or even several tests of 
specific programmes is always uncertain. The major strength of scientific evaluations is 

1 This paper is drawn from Sherman, L et al (1997) Preventing Crime: What Works, What Doesn't, 
What's Promising. For a full copy of the report refer to the website: www.preventingcrime.org. 
References for the research referred to in this paper will be found there too. 
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that rules of science provide a consistent and reasonably objective way to draw 
conclusions about cause and effect. 

Limitations 

Scientific knowledge is provisional. The most important limitation of science is that the 
knowledge it produces is always becoming more refined, and therefore no conclusion is 
permanent. All of the conclusions presented in this paper are provisional - just as all 
scientific knowledge is provisional. No theory (or programme) of cause and effect can 
ever be proved to be true. It can only be disproved. Every test of a theory provides an 
opportunity to disprove it. The stronger the test and the more tests each theory 
survives, the more confidence we may have that the theory is true. But all theories can 
be disproved or, more likely, revised by new findings. All conclusions reported in this 
paper reflect the state of scientific knowledge as of late 1996. 

Generalisations are uncertain. The rules of science are relatively clear about the way to 
test cause and effect in any given study - a concept known as 'internal validity.' The 
rules are far less clear, especially in social sciences, about how to judge how widely the 
results of any study may be generalised - a concept known as 'external validity.' The 
results of a very strong, internally valid test of how to reduce child abuse among rural, 
white teenage mothers, for example, may or may not generalise to a population of inner
city African-American mothers. The two populations are clearly different, but the 
question of whether those differences change the effects of the programme can best be 
answered by testing the programme in both populations. 

Tests that have reasonably strong internal validity provide some evidence for external 
validity, but the strength of external validity cannot be assessed using standard scientific 
methods and rules in the same way that we can assess internal validity. The test of the 
external validity or generalisability of internally valid results of an evaluation is 
continued testing, that is, replication. Until replications become far more common in 
crime prevention evaluations, the field will continue to suffer from the uncertain 
external validity of both positive and negative findings. 

Strengths 

The strength of the scientific method is that there are widely agreed-upon rules for 
assessing the level of certainty that a conclusion in any one test is correct. For this 
review, the Maryland researchers developed a shorthand means of summarising these 
rules called the Maryland Scale of Scientific Methods. This involved ranking each study 
from 1 (weakest) to 5 (strongest) on overall internal validity.2 Also used was an 

2 The five levels of the Maryland Scale of Scientific Methods are: 
Level 1. Correlation between a crime prevention programme and a measure of crime or crime risk factors 
at a single point in time. 
Level 2. Temporal sequence between the programme and the crime or risk outcome clearly observed, or 
the presence of a comparison group without demonstrated comparability to the treatment group. 
Level 3. A comparison between two or more comparable units of analysis, one with and one without the 
programme. 
Level 4. Comparison between multiple units with and without the programme, controlling for other 
factors, or using comparison units that evidence only minor differences. 
Level 5. Random assignment and analysis of comparable units to programme and comparison groups. 
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overall rating based primarily on three factors: 

• control of other variables in the analysis that might have been the true 
causes of any observed connection between a programme and crime; 

• measurement error from such things as subjects lost over time or low 
interview response rates; 

• statistical power to detect programme effects (including sample size, base 
rate of crime, and other factors affecting the likelihood of the study 
detecting a true difference not due to chance). 

Threats to internal validity 

The main threats to validity indicated are: 

• causal direction, the question of whether the crime caused the programme 
to be present or the programme caused the observed level of crime; 

• history, the passage of time or other factors external to the programme that 
may have caused a change in crime rather than the prevention programme 
itself; 

• chance factors, or events within the programme group (such as 
imprisoning a few active offenders), that could have been the true cause of 
any measured change in crime; 

• selection bias, or factors characterizing the group receiving a programme, 
that independently affect the observed level of crime. 

However, each higher level of the Maryland scale from weakest to strongest removes 
more of these threats to validity, with the highest level on the scale generally controlling 
all four of them and the bottom level suffering all four. The progressive removal of such 
threats to demonstrating the causal link between the programme effect and crime is the 
logical basis for the increasing confidence scientists put into studies with fewer threats to 
internal validity. 

Deciding what works 

The current state of the research-based evidence creates a dilemma. How high should 
the threshold of scientific evidence be for answering the question about programme 
effectiveness? A very conservative approach might require at least two level 5 studies 
showing that a programme is effective (or ineffective), with the preponderance of the 
remaining evidence in favour of the same conclusion. Employing a threshold that high, 
however, would leave very little to say about crime prevention, based on the existing 
science. There is a clear tradeoff between the level of certainty in the answers that can be 
given and the level of useful information that can be gleaned from the available science. 
This report takes the middle road between reaching very few conclusions with great 
certainty and reaching very many conclusions with very little certainty. 

Based on the scientific strength and substantive findings of the available evaluations, the 
report classifies all programmes into one of four categories: what works, what doesn't, 
what's promising, and what's unknown. The criteria for classification applied across all 
seven institutional settings are as follows: 

'What works: These are programmes that we are reasonably certain prevent crime 
or reduce risk factors for crime in the kinds of social contexts in which they have 
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been evaluated and for which the findings can be generalised to similar settings in 
other places and times. Programmes coded as 'working' by this definition must 
have at least two level 3 evaluations with statistical significance tests and the 
preponderance of all available evidence showing effectiveness. 

What doesn't work: These are programmes that we are reasonably certain from 
available evidence fail to prevent crime or reduce risk factors for crime, using the 
identical scientific criteria used for deciding what works. Programmes coded as 
'not working' by this definition must have at least two level 3 evaluations with 
statistical significance tests showing ineffectiveness and the preponderance of all 
available evidence supporting the same conclusion. 

What's promising: These are programmes for which the level of certainty from 
available evidence is too low to support generalisable conclusions, but for which 
there is some empirical basis for predicting that further research could support 
such conclusions. Programmes are coded as 'promising' if they were found 
effective in at least one level 3 evaluation and the preponderance of the remaining 
evidence. 

What's unknown: Any programme not classified in one of the three above 
categories is defined as having unknown effects. 

What works? 

Programmes similar in prevention approach and social setting to the evaluations cited 
for each programme discussed below are reasonably likely, but not guaranteed, to be 
effective in preventing some form of crime _or drug abuse. 

In communities 

• Using this standard, there are no community-based crime prevention 
programmes proved to be effective at preventing crime. Several, however, 
can be found on the list of promising programmes, which have at least one 
evaluation at level 3 or higher showing a crime reduction effect and a 
preponderance of other evidence supporting the same conclusion. 

In families 

• Frequent home visits to infants aged 0-2 by trained nurses and other 
helpers reduce child abuse and other injuries to the infants. 

• Preschool and weekly home visits by teachers to children under 5 
substantially reduce arrests at least through age 15 and up to age 19. 

• Family therapy and parent training about delinquent and at-risk 
preadolescents reduce risk factors for delinquency such as aggression and 
hyperactivity. 

In schools 

• Building school capacity to initiate and sustain innovation through the use 
of school teams or other organizational development strategies reduces 
crime and delinquency. 

• Clarifying and communicating norms about behaviour through rules, 
reinforcement of positive behaviour, and schoolwide initiatives (such as 
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antibullying campaigns) reduces crime and delinquency and substance 
abuse. 

• Social competency skills curriculums, such as life skills training, which 
teach over a long period of time such skills as stress management, problem 
solving, self-control, and emotional intelligence reduce delinquency and 
substance abuse, or conduct problems. 

• Training or coaching in thinking skills for high-risk youth using behaviour 
modification techniques or rewards and punishments reduces substance 
abuse. 

In labour markets 

• Ex-offender job training for older males no longer under criminal justice 
supervision reduces repeat offending. 

In places 

• Nuisance abatement threatening civil action against landlords for not 
addressing drug problems on the premises reduces drug dealing and crime 
in privately owned rental housing. 

By police 

• Extra police patrols in high-crime hot spots reduce crime in those places. 
• Repeat offender units that reduce the time on the streets of known high

risk repeat offenders by monitoring them and returning them to prison 
more quickly than when they are not monitored reduces their crimes. 

• Arresting domestic abusers reduces repeat domestic abuse by employed 
suspects as well as offenders living in neighbourhoods where most 
households have an employed adult. 

By criminal justice agencies after arrest 

• Incarceration of offenders who will continue to commit crime prevents 
crimes they would commit on the street, but the number of crimes 
prevented by locking up each additional offender declines with 
diminishing returns as less active or serious offenders are incarcerated. 

• Rehabilitation programmes for adult and juvenile offenders using 
treatments appropriate to their risk factors reduces their repeat offending 
rates. 

• Drug treatment in prison in therapeutic community programmes reduces 
repeat offending after release from prison. 

What doesn't work? 

In communities 

• Gun buyback programmes operated without geographic limitations on the 
eligibility of people providing guns for money fail to reduce gun violence 
in cities, as evaluated in St. Louis and Seattle. 
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• Community mobilisation of residents' efforts against crime in high-crime, 
inner-city areas of concentrated poverty fails to reduce crime in those 
areas. 

In families 

• Home visits by police to couples after domestic violence incidents to 
provide counselling and monitoring failed to reduce repeat violence in 
Dade County, Florida, after either an arrest had been made or after a 
warning had been issued and in public housing projects in New York City. 

In schools 

• Individual counselling and peer counselling of students fail to reduce 
substance abuse or delinquency and can increase delinquency. 

• Drug Abuse Resistance Education (D.A.R.E.), a curriculum taught by 
uniformed police officers primarily to 5th and 6th graders over 17 lessons, 
fails to reduce drug abuse when the original D.A.R.E. curriculum (pre-
1993) is used. 

• Instructional programmes focusing on information dissemination, fear 
arousal, moral appeal, self-esteem, and affective education fail to reduce 
substance abuse. 

• School-based leisure-time enrichment programmes, including supervised 
homework and self-esteem exercises fail to reduce delinquency risk factors 
or drug abuse. 

In labour markets 

• Summer job or subsidised work programmes for at-risk youth fail to 
reduce crime or arrests. 

• Short-term, nonresidential training programmes for at-risk youth, 
including JTP A Ooh Training and Partnership Act) and a more intensive 
version of JTP A called JOBST ART, fail to reduce crime. 

• Diversion from court to job training for adult offenders as a condition of 
case dismissal fails to reduce repeat offending during or after an adult 
programme and increased offending in a juvenile. 

In places 

• Using the same assessment standard, there are, as yet, no place-focused 
crime prevention programmes proved to be ineffective. However, relative 
to other areas of crime prevention, few place-focused crime prevention 
methods have been studied by criminologists. 

By police 

• Neighbourhood watch programmes organised with police fail to reduce 
burglary or other target crimes, especially in higher crime areas where 
voluntary participation often fails. 

• Arrests of juveniles for minor offences cause them to become more 
delinquent in the future than if police exercise discretion to merely warn 
them or use other alternatives to formal charging. 
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• Arrests of unemployed suspects for domestic assault cause higher rates of 
repeat offending over the long term than nonarrest alternatives. 

• Increased arrests or raids on drug markets fail to reduce violent crime or 
disorder for more than a few days, if at all. 

• Storefront police offices fail to prevent crime in the surrounding areas. 
• Police newsletters with local crime information failed to reduce 

victimisation rates in Newark, New Jersey, and Houston, Texas. 

By criminal justice agencies after arrest 

• Correctional boot camps using traditional military basic training fail to 
reduce repeat offending after release compared to having similar offenders 
serve time on probation or parole, both for adults. 

• 'Scared Straight' programmes bringing minor juvenile offenders to visit 
maximum security prisons to see the severity of prison conditions fail to 
reduce the participants' re-offending rates and may increase crime. 

• Shock probation, shock parole, and split sentences, in which offenders are 
incarcerated for a short period of time at the beginning of the sentence and 
then supervised in the community, do not reduce repeat offending 
compared to the placement of similar offenders only under community 
supervision and increase crime rates for some groups. 

• Home detention with electronic monitoring for low-risk offenders fails to 
reduce offending compared to the placement of similar offenders under 
standard community supervision without electronic monitoring. 

• Intensive supervision on parole or probation does not reduce repeat 
offending compared to normal levels of community supervision, although 
here are some exceptions; findings vary by site. 

• Rehabilitation programmes using counselling that does not specifically 
focus on each offender's risk factors fail to reduce repeat offending. 

• Residential programmes for juvenile offenders in rural settings using 
'outward bound', wilderness, challenge, or counselling programmes fail to 
reduce repeat offending significantly in comparison to standard training 
schools. 

What's promising? 

In communities 

• Gang offender monitoring by community workers and probation and 
police officers can reduce gang crime although similar programmes can 
increase gang crime if they increase gang cohesion. 

• Community-based mentoring by Big Brothers/Big Sisters of America 
substantially reduced drug abuse in one experiment although evaluations 
of other programmes with mentoring as a major component did not. 

• Community-based afterschool recreation programmes may reduce juvenile 
crime in the areas immediately around the recreation centre. Similar 
programmes based in schools, however, have failed to prevent crime. 
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In families 

• Battered women's shelters were found to reduce at least the short-term (6-
week) rate of repeat victimisation for women who took other steps to seek 
help beyond staying in a shelter. 

In schools 

• 'Schools within schools' programmes such as Student Training Through 
Urban Strategies (STATUS) that group students into smaller units for more 
supportive interaction or flexibility in instruction have reduced drug abuse 
and delinquency. 

• Training or coaching in thinking skills for high-risk youth using behaviour 
modification techniques or rewards and punishments may reduce 
delinquency, and can reduce substance abuse. 

• Building school capacity to initiate and sustain innovation through the use 
of school teams or other organisational development strategies worked to 
reduce delinquency and substance abuse in one study. 

• Improved classroom management and instructional techniques reduced 
alcohol use in one study. 

In labour markets 

• Job Corps, an intensive residential training programme for at-risk youth, in 
one study reduced felony arrests for 4 years after participants left the 
programme and increased earnings and educational attainment although it 
also produced higher rates of misdemeanor and traffic arrests. 

• Prison-based vocational education programmes for adult inmates in 
Federal prisons can reduce post-release repeat offending, although the 
evidence is unclear as to which of several vocational education 
programmes had the effect and whether the effect was achieved through 
higher rates of employment. 

• Dispersing inner-city public housing residents to scattered-site suburban 
public housing by rental of single units in middle-income neighbourhoods 
reduced risk factors for crime, including high school dropout rates and 
parental. 

• Enterprise zones with tax-break incentives in areas of extremely high 
unemployment reduced adult unemployment rates in the targeted 
neighbourhoods (a risk factor for crime) in Indiana, although not in New 
Jersey. 

In places 

• Adding a second clerk may reduce robberies in already robbed 
convenience stores but probably does not prevent robberies in convenience 
stores that have never been robbed. 

• Redesigning the layout of retail stores can reduce shoplifting according to 
one evaluation in Great Britain. 

• Improving training and management of bar and tavern staff can 
substantially reduce tavern-related violence, according to one Australian 
evaluation and can reduce drunk driving and accidents. 
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• Metal detectors can reduce weapon carrying in schools, according to one 
study, although they did not reduce assaults within or outside schools. 

• Airport metal detectors to screen airplane passengers appear to reduce 
hijackings according to several studies, one of which used scientific 
methods approximating level 3 on the Maryland Scale. 

• Sky marshals on airplanes produced a slight reduction in hijacking in the 
period before the introduction of metal detectors for passenger screening. 

• Street closures, barricades, and rerouting reduced several types of crime, 
including burglary and homicides in Los Angeles and violent crime in 
Dayton, according to single studies. 

• 'Target hardening' or use of strengthened materials and designs reduced 
the use of slugs in New York City parking meters and reduced crimes 
involving telephones in New York City's Port Authority Bus Terminal and 
in one of its jails. 

• 'Problem-solving' analysis addressed to the specific crime situation at each 
location has been successful according to one experiment in convenience 
stores and in an English public housing project at Kirkholt, according to 
one evaluation of a multitactic strategy to reduce repeat victimisations. 
Negative findings from the Minneapolis Repeat Call Address Policing 
(RECAP) experiment, however, suggest that these strategies may not work 
when applied across the universe of high-crime locations in a city. 

By police 

• Pro-active arrests for carrying concealed weapons made by officers on 
directed patrols in gun crime hot spots, using traffic enforcement and field 
interrogations, substantially reduced gun crimes in Kansas City. 

• Pro-active drunk driving arrests through systematic breath testing reduced 
deaths due to drunk driving in Australia, with consistent but scientifically 
weaker evidence from numerous evaluations in the United States. 

• Community policing with meetings to set priorities reduced community 
perceptions of the severity of crime problems in Chicago. 

• Policing with greater respect to offenders reduced repeat offending in one 
analysis of arrested offenders and increased respect for the law and police 
in another. 

• Field interrogations of suspicious persons reduced crime in a San Diego 
experiment without harming the legitimacy of the police in the eyes of the 
public. 

• Mailing arrest warrants to domestic violence suspects who leave the scene 
before police arrive reduced repeat spouse abuse substantially in Omaha. 

• Higher numbers of police officers in cities generally reduced many types of 
crime although in some cities an increase in the number of police officers 
was not accompanied by a drop in crime. 

By criminal justice agencies after arrest 

• Drug courts that ordered and monitored a combination of rehabilitation 
and drug treatment reduced repeat incarcerations compared to regular 
probation among offenders convicted of a first-time drug possession 
felony. 
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• Drug treatment in jails followed by urine testing in the community has 
been found in one study to reduce repeat arrests compared to drug-using 
inmates who did not receive treatment and followup. 

• Intensive supervision and aftercare of minor juvenile offenders, primarily 
status offenders like runaways or truants, reduced future offending 
relative to status offenders who did not receive enhanced surveillance and 
services in North Carolina. The finding held true for first offenders but not 
for those with prior delinquency in one experiment. 

• Intensive supervision and aftercare of serious juvenile offenders in a 
Pennsylvania programme reduced re-arrests compared to putting 
offenders on probation. 

• Fines for criminal acts in combination with other penalties may produce 
lower rates of repeat offending and day fines may produce lower rates of 
technical violations than sentencing offenders to community-based 
corrections without fines. 

Future research 

The central conclusion of this review was that the current development of scientific 
evidence is inadequate to the task of policymaking. Many more impact evaluations 
using stronger scientific methods are needed before even minimally valid conclusions 
can be reached about the impact on crime of programmes costing billions each year. 
Substantial progress does not require that all evaluations reach the 'gold standard' of 
level 5. In many areas, modifying research designs by adding a control group can raise 
the strength of an evaluation design method significantly, from a level 2 to a level 3. 
That modest change would provide far more information from which to derive more 
certain conclusions about what works. 

The need for more impact evaluations is shown most clearly by this final observation. 
There are 15 programmes on the list of what works and 23 on the list of what doesn't. 
The longest list, however, is the 30 promising programmes. If even half of these 
programmes were found effective with one additional level 3 impact evaluation, the 
number of programmes known to prevent crime through the scientific standards 
employed in this paper would double. 
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Investing in the future 

Barbara Disley 

World Health Organisation figures show that, in 1990, five of the 10 leading causes of 
disability were identified as a mental illness of some sort and, in percentage terms, the 
figure increases annually. By the year 2020, it is expected that 28% of the total global 
impact of illness will be due to mental disability. 

In New Zealand at any one time: 

• 20% have a diagnosable mental illness. 
• 12% of our youth have a mental illness. 
• 3% have a serious, chronic, disabling mental illness. 

The most common illness at 11 years of age is conduct disorder which, if undetected, 
leads to personality disorder and substance abuse. At ages 15-18 years, the most 
common disorders are anxiety or conduct disorders and mood disorders. If untreated, 
these lead to phobias, obsessive compulsive disorders and mania or depressive 
syndromes and bipolar syndromes. Young people also have the highest levels of co
existing disorders compared to other similar conditions. If there is any truth in the 
popular phrase 'our youth is our future' then this problem must be urgently addressed 
to provide any realistic hope of a positive future for our society. 

What can we do? There is no single answer to this, but any change must be firmly 
focused on the needs of young people. We must get effective mental health services in 
place so that poor mental health, including drug and alcohol problems, can be picked up 
early. There will be many other solutions: sharing information and experiences about 
things that work and reduce the effect of mental illness; thinking outside the box; and 
implementing new and innovative ideas to support young people early will all have a 
contribution to make. 

The Mental Health Commission has initiated a number of projects to invest in our youth, 
including the Blueprint for Mental Health Services, the Best Practice Project and Anti
discrimination initiatives. The blueprint sets out a plan for adequate and appropriate 
mental health services. The target for the future is to respond to the most needy 5% of 
the child and youth population. At present, only 0.7% get treatment and planned 
increases will only meet the needs of 1.6%. At present, there are only 24 beds for 
children nation-wide and 350 are required. 

The Best Practice Project proposes early intervention and a focus on the first episodes of 
severe psychosis. In order to effect change, however, it is also important to address 
discrimination against young people with poor mental health, develop effective co
ordination of activities, support staff working in services and provide training. 
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Youth services need to be motivated, counted and evaluated. Above all our children 
need to RATE with us. This means: 

• Resources 
• A ttention of all levels 
• Time from individuals and organisations 
• E nergy in many forms. 

The Commission works in co-operation and collaboration with others, both individuals 
and organisations, to help generate greater understanding and momentum for change. 
Our over-riding aim should be to put our sentiments that 'we care' about our young 
people into action. They need to know by what we do, as opposed to what we say, that 
they really do count. 
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Principles of what works: Intermediate treatment 

Christine Coshan 

Since the Children Young Persons and their Families legislation was passed in 1989 I 
have worked at the sharp end of the youth justice continuum: in residential services. 
Over that time, I have had an abiding conviction that custodial options are not the most 
effective interventions for young offenders and that, therefore, residential services 
should be kept small and well focused. As the manager of a residential centre, I was 
increasingly aware of how difficult it was for social workers to find community-based 
alternatives to residential care that were acceptable to the courts and the public. I was 
also continually bombarded by a media image of youth crime out of control. I was 
concerned, therefore, that the service, and communities, develop a range of effective 
alternative interventions or what is better known as 'intermediate treatment'. I, 
therefore, applied for and was awarded the 1997 Nuffield Foundation Travel Bursary to 
study, along with self advocacy for young people, programmes for young offenders. 

Background 

Youth crime is not a new phenomena in New Zealand. Media coverage has, however, 
made us more conscious of it in our communities. No-one, however, seems to want to 
take responsibility. 

A longitudinal study released in 1990 by Lovell and Norris (1990) showed that of all the 
New Zealand males born in 1957, one in 'four appeared in court for offending behaviour 
between 1967 and 1974. You may say that the age of this study makes its findings quite 
dated. It does, however, offer us a valuable insight into young men who were repeat 
offenders. It found that offenders did not specialise in one type of offence, such as 
offences against the person or property related offences. This is a significant finding if 
we are to plan prevention programmes, as programmes targeted at a type of offender 
would have limited application. 

Furthermore, one fifth of all those who had appeared in court had committed one or 
more offences of violence. The proportion making multiple appearances for violence, 
however, was small, with the most likely predictor being the individual's age. 
Significantly, also, young Maori had a higher probability of being placed in custody, 
when prior appearances, age and offence type were controlled for. 

In more recent times, we have had a change in legislation.1 Most of the New Zealand 
research since then in this area has been carried out by Gabrielle Maxwell and Allison 
Morris (1993). Their work deals principally with the process of the family group 
conference, as a means of responding to youth crime. There remains little in the way of 
research into the effectiveness of programmes. 

1 The details of this has already been described elsewhere in this volume. 
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Intermediate treatment 

Intermediate treatment programmes are planned interventions which provide holistic 
services to the child or young person, while at the same time challenging their offending 
behaviour. It is the stage before a custodial option, which is exactly how the current 
supervision with activity order should be treated. Section 290 of the Act requires the 
court to be satisfied that all other options, including that of a supervision with activity 
order, are clearly inadequate, before imposing a custodial sentence. Whether or not the 
court will consider intermediate treatment an adequate alternative is dependent on its 
perception of the likely effectiveness of any proposal. 

Effectiveness is a vexed question. Overseas research into the question of what works in 
reducing re-offending has swung from the 'nothing at all', to the overly optimistic. 
Since the mid 1980s, however, studies carried out using meta-analysis show a reduction 
in recidivism rates of between 10% and 12% as being the average net effect of treatment 
in the many programmes studied. The pessimists amongst us would say that this is 
such a small reduction that it is hardly worth the effort. The optimists would say that is 
approximately eight less young people in residential care throughout the country, 
everyday. That seems worth it to me. 

The 10% to 12% is only an average and the effectiveness of any intermediate treatment 
intervention can be enhanced by following some principles which concern the design 
and assembly of effective programmes. These include: 

Risk Classification: This involves matching the risk of re-offending and the intensity of 
the service offered. The higher the risk of re-offending the more intensive the 
intervention. This principle does not differ from the principles of minimal intervention 
embodied in the Children, Young Persons and Their Families Act. 

Criminogenic needs: This involves distinguishing between those problems or features 
of a young person that contribute to or support their offending behaviour and those that 
do not. As we are intervening to reduce re-offending there should be a focus within the 
intervention on those problems or features which support the offending behaviour. 
Those problems or features may, however, be concerned with the welfare needs of a 
young person. The Act says criminal proceedings cannot be used solely to meet the 
welfare needs of a young offender; it does not, however, exclude welfare needs from 
being considered. Indeed, the objective of strengthening families and fostering their 
ability to deal with future offending behaviour may be achieved by adopting this focus. 

Responsivity: This is about ensuring that the style of interaction between the worker 
and young person is conducive to change. For young people who have failed in the 
education system, a classroom approach will probably not be responsive to their 
learning style. A style that combines active participatory methods, which encourage 
success, rather than reinforce a sense of failure, are more likely to succeed. 

Community base: The problem with any new learning is ensuring its transference to 
real life situations. Having a programme that is offered in proximity to the offender's 
normal home base will provide more real opportunities for testing and reinforcing new 
learning. This has always been a problem with supervision with residence orders. The 
new learning is made in a far from normal environment with little or no opportunity to 
test that learning. 
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Treatment modality: More effective programmes are found to be: 

• multimodal - they recognise the variety of offender's problems and 
incorporate a range of behavioural and cognitive components; 

• skills oriented - both the content and the method of instruction is skills 
oriented; for example, it teaches problem solving by posing problems that 
the young person has to resolve; 

• utilising methods drawn from behavioural, cognitive or cognitive 
behavioural sources. 

Programme integrity: This is about the match between what we say we are going to do, 
how we actually go about doing it and whether or not we monitor and evaluate what we 
set out to do. To ensure that the intervention can be assessed for effectiveness and to 
secure funding, we need to demonstrate, before we begin what is being proposed, that 
we have the skills and resources to deliver it. Then we must deliver the programme 
exactly as we have said it will be, so that when we evaluate it to secure future funding 
we know it is the programme and not some other factor that has produced a change in 
behaviour. 

Programmes that work 

I would like now to spend some time describing three of the programmes I visited in the 
United Kingdom that demonstrate these principles. 

Freagarrach Project 

This programme is a joint initiative between the local authority, the Scottish Office, the 
Education Service, and the police, the reporters' service, social workers, schools and the 
children's panels. Its objective is to work with the 20 worst young offenders in the 
Falkirk Police district and reduce their re-offending. It utilises a combination of 
individual, family and group work to achieve this. 

As different definitions of 'persistent young offenders' will yield different groupings of 
young people, the project has taken considerable time and effort to work out a definition 
which is acceptable to all project members. In the end, they decided on the following 
definition: 

• the young person is between 12 and 16 years of age at the time of referral 
to the project; 

• there have been at least 5 episodes of offending within the previous 12 
months, that is, a minimum of 5 charges from separate incidents and at 
least one episode within the last 2 months; 

• offending behaviour is the main reason for any statutory agencies' 
involvement; 

• there has been a recent social work assessment that highlights the need for 
intense support. 

In addition to this, the decision on acceptance into the project takes into consideration 
the frequency and nature of offending. 
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The co-operation between the project and the police extends to the provision of a weekly 
data transfer of police crime statistics, which is used by the project staff to monitor the 
general levels and patterns of offending amongst 12 to 16 year olds, to cross reference 
information provided in enquires from social workers and to enable the staff to actively 
seek referrals of appropriate young offenders. 

The programme offers an intensive intervention service by 6 project workers and 2 
senior social workers. Each young person on the project is contracted to be there for 
approximately 6 months during which time they will have a minimum of three contacts 
per week with project staff- each contact being approximately one and a half to two and 
a half hours. 

Within the first 4 to 6 weeks of being accepted onto the project, a contract is drawn up 
jointly by project staff and the young person which highlights the key issues and tasks to 
be undertaken in the following areas: 

• offending behaviour; 
• victim awareness and reparation; 
• education/ employment; 
• family; 
• constructive use of leisure time. 

Progress against this contract is reviewed every 8 weeks. 

Each young person has a very individual programme that is based on the needs, 
difficulties, and circumstances of the individual and, therefore, the emphasis on each 
objective varies, as do the methods used. One-to-one counselling, focused worksheets, 
role play, art and a range of activities are used to engage young people in exploring 
behaviour, attitudes and feelings. 

Applecross 

In contrast, Applecross is at the other end of the spectrum. It is an experimental 
programme funded by the Home Office, and is run by a non-government organisation 
in the highlands of Scotland. The individuals who take part are volunteers and, 
therefore, have a relatively high level of commitment to change. Over the three years 
that the programme has been running, two thirds of the referrals were convicted 
offenders, subject to a community-based order and the remaining third were 'youth at 
risk' referred by other agencies, such as social services departments. 

The residential course which runs for 21 days has a curriculum that allows for two 
challenging 'wilderness expeditions', community service projects, first aid instruction 
and training in personal and social skills. Follow-through into the young people's 
communities is an important part of the overall programme. This is achieved by each 
young person working on a personal action plan begun during the early stages of the 
course, with their Applecross worker and the referring agency. 

This programme has fixed intake periods as it is a fully residential programme. Twenty 
young people are collected from the train at Inverness and then driven over the North 
West Highlands arriving at Applecross after midnight. Many of these young people 
would have been travelling from the previous day. 
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The young people are divided into two teams and spend the first few days at the 
residential base on a range of activities designed to prepare them for their first 
expedition. As well as learning some basic skills there is a lot of emphasis placed on 
establishing an effective team. This is achieved through discussion about team work, 
practical exercises and analysis afterwards. Throughout the 21 days, all of the activities 
rely on a team work approach. Whenever the functioning of the team appears to be in 
difficulty, the programme staff call for time out and help the young people process what 
is happening. This was often a difficult and painful process for the young people as they 
were receiving brutally honest feedback from their peers not adults. Getting young 
people to be honest with each other is often difficult, but in a wilderness experience 
where someone's behaviour has put their safety at risk, the young people did not hold 
back. 

Throughout the course, the young people were given increasing levels of responsibility 
for themselves and their team members. At the beginning, the programme staff 
provided and policed all the safety boundaries, determined the tasks and who would do 
them, allocated and loaded the equipment and so on. 

Then, beginning with the first expedition, they increasingly gave the team responsibility 
for itself. Having taught them how to set up an abseil, they were taken to a cliff and told 
to do it. Except for the fact that a staff member watched to see that everything was done 
correct! y, there was no prompting or correction from them. If something was noticed to 
be wrong that risked safety, it was bought to the team's notice, and they were left to 
work out how to correct it. 

Having taught the team how to read a map they were left to find their own route back to 
the vehicle pick up. They were only stopped when they began approaching a dangerous 
area. But the team worked out how to get out of it, and how to get back on course. This 
team responsibility was continued until the final expedition, for which the young people 
did all the organisation. 

Youth at Risk 

My first experience of the last programme was a weekend workshop for new volunteers 
for Youth at Risk. It was like being part of an Oprah Winfrey show. There were 60 odd 
people there ranging in age from 18 to 70, a mixture of ethnicity though predominantly 
Caucasian, and a mixture of professionals and the unemployed. They were willingly 
taking part in a confrontational workshop similar to that which the young people who 
would become part of the programme would experience. Believe you me the English 
are not reserved! 

Youth at Risk works with local authorities, probation and communities to provide a 12 
month programme for young people whom the community defines as being at risk. 
This may be through poor emotional attachment, or through serious anti-social 
behaviour such as drug taking or offending behaviour. Youth between the ages of 14 
and 19 are referred by schools, social services, probation, other agencies and self 
referrals. Those taking part commonly include a high proportion who have been in care 
or are recidivist offenders. 

259 



The organisers aim to create a supportive community of professionals, volunteers and 
young people at risk in which all the participants take responsibility for their lives. 
Once the organisers have been invited into a community to run a programme by a host 
agency, they begin recruiting and training the 70 to 120 volunteers from the local 
community that are necessary to run this programme. They begin with the workshop I 
attended and then continue with a weekly helping and communication skills course. 
These volunteers take on a variety of roles and with minimal paid staff run the 
programme in their community. The most sought after role is that of committed partner 
which involves acting as mentor to a young person, on a one to one basis. 

Those young people who are referred are invited to attend an orientation session in 
which the programme is described in detail. At this orientation session, volunteers 
assist the young people to complete an application form which includes the 
identification of three personal goals they would like to achieve by taking part. These 
goals have to be one in each of the following: relationships, habits and offending. There 
is a high drop out rate from the referral process to the end of these orientation sessions. 
Only the most motivated young people will continue. Between 80 to 100 referrals are 
needed to produce the required 25 to 35 participants. 

The programme begins for the young person with a week-long residential course. 
Volunteers and staff from the host agency are expected to attend and create an 
atmosphere in which the young people will feel safe to talk about difficult, personal 
issues. Physical activities are used to reinforce the sense of team work and trust that is 
generated in the core sessions of small group and plenary workshops. 

It is these sessions which have been the subject of controversy since a TV documentary 
in 1994. As I described earlier, they utilise confrontational therapy to persuade the 
young people to recognise the unsatisfactory nature of their current lives and to come to 
terms with painful past experiences. The success of the approach relies on the skill of 
the facilitator and the auxiliary staff who follow up with any individuals who become 
excessively disturbed by the process. · 

At the end of this residential course, young people are introduced to their committed 
partner with whom they will continue to work on their personal goals. That partner has 
previously given a commitment that in undertaking that role they will have at least one 
face to face meeting and two phone calls per week with their young person. Regardless 
of how much rejection they experience in attempting to meet this obligation, they are 
expected to make these contacts religiously for the next nine months. If for any reasons 
they are unable to do this, whether it be for a week or because of a change in 
circumstances permanently, they are required to notify the organisers so that a 
substitute can be appointed. 

As well as these contacts with their committed partners, young people have weekly 
group sessions. These sessions focus on recognising new possibilities, taking personal 
responsibility, demonstrating commitment and supporting others. The group sessions . 
are also used to help the young people plan their own projects, both community service 
work and social activities. 
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Despite the claimed reduction of 40% in offending amongst the participants of one 
programme, I question the accuracy of the published data on the success rate. My 
questions arise from a number of points: 

• the high rate of self selection; 
• the high motivation levels of the young people; 
• the failure to measure whether the young people participated in all the 

contacts with their committed partners. 

Due to the high usage of volunteers, this programme does, however, produce a change 
which, as of yet, the organisers do not seem to have attempted to measure: namely the 
community change that results from having so many community people involved in a 
programme designed to support youth and who, through the training process, 
experience personal growth and development themselves. 

Summary 

Each of these programmes are quite different. Two kept their young people in their 
community of origin, one did not; two used physical activities, one did not; two used a 
very individual approach, one did not; two used predominantly highly trained and 
skilled staff, one did not. So what can we learn from them? 

Well, each programme attempted to maximise its effectiveness by following the 
principles I referred to earlier. Each programme did this to differing levels. Freagarrach 
was very careful to ensure that its risk classification was correct and was able to achieve 
this through the co-operation of the police. Youth at Risk relied on the young people 
identifying their offending behaviour, with their committed partner working out ways 
of reducing it. Freagarrach employed a holistic approach that did not treat offending in 
isolation. Applecross never dealt with offending directly, but aimed to teach the young 
person new behavioural and interaction patterns that would change offending 
behaviour. 

All the programmes celebrated success with the young people, whether it be the coming 
home party following the residential placement for Youth at Risk, the praise and 
support offered by staff and peers at Applecross, or the satisfaction from some 
community activity completed by young people at Freagarrach. All of the programmes 
used an individual plan to ensure that change was transferred to the home environment. 
For two of the programmes, most of that learning and change was occurring in the 
community anyway; for the other, a strong emphasis was placed on follow-up by the 
referring agency. All the programmes used a variety of interaction styles, from 
individual to team, from supportive to confrontational, from peer support to mentoring, 
from 'teaching' to problem solving. And finally each programme had a syllabus, for 
want of a better word. There were, however, variables: Applecross staff could not 
predict the dynamics of each particular group; Youth at Risk could not predict whether 
or not the young person and mentor would 'click'; the high level of individual work at 
Freagarrach meant that activities could differ markedly between the young people 
present. 
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Conclusion 

If we are to see support for intermediate treatment or supervision with activity in New 
Zealand, it has to be seen as a credible alternative to residential care. The only way of 
doing this is by maximising any programme's effectiveness by adopting 'what works' 
principles. We need to be clear about who we are targeting, what needs to change for 
them, what will contribute to that change and how we will deliver the programme in a 
consistent manner so that we can be certain that the change results from our 
intervention and not some other random events. We need to bring youth justice work 
into the academic arena and show the pubic we can make a difference. 
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Key issues for the future 

A panel of people who had already presented papers on intervention strategies and 
others who had not previously presented discussed a number of key issues for the 
future. Some aspects of their contributions are set out below. 

Henare Keefe focused on critical features for the success of family group conferences. 
He stressed that it was important to recognise that the family group conference is not for 
the benefit of the police, the social workers or the co-ordinators - it is for the family and 
belongs to the family. He also stressed the importance of preparation. It is not possible 
to prepare a family or a victim adequately by telephone, by letter or by fax. It is essential 
that the co-ordinator meets them face to face. Thirdly, he stressed the importance of the 
team. The team must respect one another; there must be no hidden agendas. It requires 
time and effort to build good relationships in the team. It means going outside of the 
work situation. But if you can build a good team, anything is possible. You can move 
mountains. 

Amohaere Houkamau introduced herself: 

Tena Koutou, 

''Ko Hikurangi Maunga 
Ko Waiapu te Awa 

Ko Ngati Porou te Iwi' 

Ko Amohaere Houkamau toku ingoa. 
Ko taku tunga, te Kaihautu mo Te Runanga O Ngati Porou 
anei au he uri na Porourangi. 

She stressed Ngati Porou development. 

As we move towards the 21st century, it becomes increasingly apparent that whanau, 
hapu, iwi development is the way forward for Maori in New Zealand. Every Maori in 
this country belongs to a whanau, a hapu and an iwi, no matter how alienated they 
believe themselves to be. The essence of being Maori is based on one's whakapapa 
(genealogy). Whakapapa is fundamental to being Maori and this determines the kinship 
groups to which you belong. 

The primary role of youth justice social workers should be to reconnect children and 
young people to their whanau, hapu and iwi. In performing this role we must be 
discerning and non-judgemental about the status of whanau in respect of their ability to 
care and protect their own. This may require a multi-disciplinary approach through 
which the needs of all the members of a whanau are identified and addressed in a 
manner that enables them to strengthen themselves in the individual roles they play 
within the context of their whanau, as parent, partner, child, brother, sister and so on. 

The Children, Young Persons and Their Families Act (1989) provides a statutory 
framework to us all to give expression to this philosophy and to practice the principles 
and objectives therein. This Act has been recognised nationally and internationally as 
one of the most profound, and revolutionary at all, but it also enshrines for all the 
uninitiated the traditional care and protection values and norms of whanau, hapu, iwi 
development. 
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When one considers the foresight inherent in the Children, Young Persons and Their 
Families Act, one needs to give recognition to the vision and courage of the people who 
designed and spear-headed 'Puao te Ata tu'. For it was those people who forced this 
country and successive governments and state servants to consider the impact their 
legislation and policies were having on Maori children, young persons and their 
families. 

In the past, culturally insensitive practices and policies alienated children from their 
whanau, implied that Maori parents were negligent and neglectful and eroded any 
confidence Maori had in being a good and safe parent. Admittedly, some parents and 
whanau did have failings. To be a good parent and a constructive whanau member is 
challenging and demanding. 'Puao te Ata tu' should be recognised as the flag-ship that 
gave rise to the Act and in doing so affirmed the rights and responsibility of whanau to 
care for and protect their children and young people. 

The significance of 'Puao te Ata tu' was in facilitating the social reform brought about by 
the Children, Young Persons and Their Families Act; iwi and Maori culture provided 
the frame-work. We as a country have much to offer in terms of social reform; the irony 
is that we do not value these developments until it has been endorsed by a supposed 
'international expert'. 

Family group conferencing is not a new phenomenon. For iwi and Maori it was 
customary for whanau to get together to discuss and resolve their issues in a manner 
that respected the interests and needs of the individual as well as the sanctity and well
being of the collective. Matua Whangai in its purest cultural context is another social 
phenomenon that strengthened whanau/hapu links while responding to both the needs 
of the Matua (Parents/Caregivers) and the Whangai (person being cared for). The 
lesson from this is that, if we as a country are to move forward into the future, more 
cognisance needs to be taken of the indigenous socialisation philosophies and processes 
inherent in whanau, hapu and iwi. Furthermore, in considering the future, we should 
be identifying the initiatives and programmes that iwi have designed and implemented 
to address social justice issues. 

As one model, I present the Te Runanga O Ngati Porou Whanau/Hapu development 
model which demonstrates: 

• holistic and collaborative approach to social/justice issues; 
• culturally appropriate service delivery mechanism; 
• development designed and driven by the respective target group - self

help model; 
• education and prevention initiatives co-existing alongside crisis 

intervention and rehabilitative programmes; 
• Ngati Porou's belief in its traditional care and protection practices. 

Nakuna 

Mike Doolan responded to some of the issues raised throughout the conference. He 
stressed that family group conferences may suffer a popular reputation for being a soft 
option, but that getting young offenders and their families to face up to victims and 
officials, as is done in New Zealand, is no easy option. In fact, for many young people, 

. the experience can be almost overwhelming. Unlike a short, impersonal court 
appearance, during a family group conference, the young person must sit with the 
victim of the offence, the offender's own family and various officials until a resolution is 
reached. That can take up to three hours for difficult cases. The process ensures that the 
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young offender sees the pain of the victim and family members, and demands 
something quite adult of them: they must contribute constructively to the decision
making process. 

Research by Gabrielle Maxwell and Allison Morris reinforces what front-line workers 
have known for some time: well-organised family group conferences, where young 
offenders feel remorse for what they have done, and their family takes responsibility for 
their behaviour, can prevent re-offending. The research also showed that the young 
people most likely to re-offend are those who come from backgrounds punctuated by 
family violence, poor parental relationships and role modelling, truancy, anti-social 
behaviour and a lack of cultural pride and knowledge. 

What the rese~ch highlighted, therefore, was the need to develop strategies for the most 
difficult multi-problem adolescents and that interventions need to begin early. We have 
already established some services for this group. The Youth Horizon's Trust in 
Auckland is an example of an early intervention programme for difficult young people, 
and more resourcing for such work was announced by the Minister of Social Services, 
Work and Income, Roger Sowry. Apart from providing more homes and programmes 
for these young people, we will be developing models that will help workers to identify 
young people at risk of becoming repetitive offenders so we can intervene at an earlier 
stage. 

Local youth justice services have come in for criticism. Chief District Court Judge Young 
described a philosophically sound youth justice system which he suggested was flawed 
at the practice level. While no one would be foolish enough to claim that there are no 
problems, they are not widespread and are certainly not symptomatic of a crisis. 
Indeed, many of the issues Judge Young raised are under action. There is to be: 

• a review of the jurisdiction and sentences of the Youth Court; 
• interagency training for all involved in youth justice; 
• simplified procedures for child offenders; 
• a full review of resourcing of the youth justice infrastructure. 

While practitioners believe, and Maxwell and Morris's research appears to confirm, that 
family group conferences can inhibit the development of offending careers, their main 
focus is to hold a young offender accountable for offences already committed. The 
family group conference is not a programme; it is a legal process for arriving at 
decisions about the young offender. Its effectiveness should be judged on how well it 
does that, wh_ether the victim of the offence is involved and received justice, and 
whether the young person's family was fully involved in the implementation of a plan. 

What needs to be evaluated is not just the effectiveness of the conferences but the whole 
intervention, which would include the interaction of police, courts and other agencies. 
We know the system has succeeded in halving the number of young people appearing in 
court and being sentenced to prison and corrective training. 

The Children, Young Persons and Their Families Service is developing a methodology 
for measuring the impact our work achieves with each young offender and his or her 
family. As with any system, we need to constantly review youth justice practice and 
refine it as research shows us development is needed. The Youth Justice in Focus 
conference provides us with a timely reminder that this is innovative legislation that is 
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making a difference not only in New Zealand but increasingly in other countries. It is an 
area of social policy in which we can take pride in being a world leader. 

Judith Aitken emphasised the important of effective education for children and young 
people. She discussed the difficulties in balancing various interests in providing for the 
education of young people and the importance of the broader community opportunities 
for education. She described the dangers that were likely to stem from low quality 
educational provision. 

Mere Tunks expressed concern over the way in which many practical initiatives that 
had proved effective were no longer being funded. The inconsistency of practice made 
it impossible to maintain social change for youth. 

She emphasised the importance of the peer group for Maori young people. 
Communities can role model, monitor and bridge the adolescent from peer group to 
society and assist in atittudinal and behavioural change. 

A third important factor was education. Non-attendance at school means higher crime 
rates for adolescents. Some truancy schemes are excellent on reportage but education 
does not necessarily follow. Schools that monitor individuals closely as in Tu Tangata 
Education Support Personnel or Waipareira Wraparound and Education Unit 
Community Work show continued knowledge of the whereabouts of adolescents and 
continue to move towards improvement. 

Poverty and marginalisation and poor education, resourcing and achievement are the 
worst scenario for youth. Free choice may exist for some. But many are unable to 
choose. For justice to prevail they need an ongoing government ear and resources to 
improve within their communities. 
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Our Future 

Jenny Coates 

This conference has revealed to us all that some of our problems are universal, some are 
similar and a few are unique to our own areas. 

Let me focus briefly on one pervasive and insidious problem that we are confronted 
with daily that I now realise has a real presence in New Zealand too. In fact, when I 
visited Government House the other night, for one brief moment upon seeing the initials 
'E.R.' stamped on every animate and inanimate object there I feared the worse. The 
'E.R.' gang have completely taken over here. Our experience in Victoria is that they are 
a fierce and ruthless gang, with lots of members and lots of power - they are brutal and 
they are everywhere and they will stop at nothing putting their tag all over everything 
in their path. The 'E.R.' gang are known more commonly in Australia by their long title, 
the Economic Rationalists. We have not worked out a strategy for dealing with them 
yet. 

Some of their behaviour is more subtle than actually stamping E.R. on things and people 
but, if you look at our schools, you can see that they have been there and created havoc. 
Schools should be a central focus on any youth justice policy. Children and young 
people are not commodities or products and schools are not businesses. They should 
never be subject to competition policies or best business practices or polices that offer 
bonuses to principals to reduce their staff numbers. 

The children who need schools the most are being squeezed out. These are the children 
who come to our attention in both child protection and juvenile justice. Children under 
15 are required to attend school. If you deregulate schools, like some free market trade 
agreement, and no longer require principals to accept all under 15 year olds in the 
region, then it stands to reason that difficult children, that is, 'resource intensive 
children' will not be welcome. The school will be full when the juvenile justice or child 
protection worker knocks on the door looking for a place for one of their young people. 
How symbolic that these young people are knocking on the doors of a society that, by 
the age of 12 or 13, is not letting them in. There is no denying these children are difficult 
to handle in conventional schools. But what happened to the lateral thinking of the 
1970s and 1980s. The answer is, it underwent a business process of re-engineering and 
restructuring and disappeared. 

One of my dreams would be that we have back some of what was lost when the E.R. 
gang rode into town. For example, I was involved for a few years on the steering 
committee of a school in Fitzroy, an inner city suburb of Melbourne, set up to take 
young boys in particular who were either not turning up to school or regularly truanting 
for long periods. Each secondary .school in the region had a tagged number of places 
available to them - the school had about 20 to 25 students at a time for 3 school terms. 
The school did not run a traditional syllabus but was absolutely geared to vocation (with 
literacy and numeracy attached to vocational skills). Local businesses gave a 
tremendous amount of support, donating pieces of machinery for woodworking, 
welding, panel beating, hospitality, leadlighting and graphic design, to name just a few 
courses that were taught. When we arrived at meetings, the boys would serve us food 
they had cooked themselves using the skills they had been taught. The school only had 
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2 full time teachers, one of whom had been in the trade industry and maintained a lot of 
contacts and was able to have a great number of people donate teaching hours to 
various schools. The other teacher taught literacy and numeracy. That school had a 
drop out rate of about 20% and an employment rate of about 60%. It operated out of a 
shoddy abandoned old factory held together by donations and voluntary labour, but it 
lived for most of the 1980s. 

It is gone - defined - or should I say streamlined. I am not aware of any replacement 
operation in the area. I am aware of a programme in the outer suburbs of Melbourne; 
however, it is well worth a mention on the positive side of the ledger. It is called 
Handbrake tum and it is a programme which requires daily attendance for 10 weeks. It 
is for 15 to 18 year olds and is directed towards breaking the unemployment or 
offending cycle and preventing young people from further involvement with the 
juvenile justice system. It offers 'hands on' skills acquisition training in the areas of auto 
mechanics, spray painting, detailing, safe work practices, equal opportunity and non 
sexual harassment policies, road safety, literacy, numeracy and communication skills. 
Each 10 week programme takes a minimum of 3 girls and ensures that the girls get to 
spend some time with female mechanics working at some of the big car manufacturers 
around Melbourne. 

The young people all got to drive cars, go karts and motor bikes under instruction in 
defensive driving and to address thrill seeking and peer pressure issues. Police and 
volunteers participate in this section of the course. A couple of big insurers regularly 
donate cars that have been written off for the students to work on. Sometimes, these 
cars are later sold to put the dollars back in the programme. Our group conferencing 
programme has been the recipient of a car that was completely renovated by students 
under supervision and formally handed over in a ceremony to a family whose 
uninsured vehicle had been stolen and never recovered. That programme's figures last 
year showed an 80% employment rate of its graduates 12 months · after leaving the 
programme. That is, they were placed in employment at the end of their 10 weeks and 
80% remained in employment 12 months later. 

I am going to finish by leaving you with my b~ .· .,and it takes me back to that 
dreaded E.R. gang. My dream is that we co ~ ...,- · , . ,., ,1';,; contain their behaviour so 
that they stopped insisting that every function of human hehaviour and endeavour can 
be reduced to a financial equation with productivity outcomes; that the containment of 
the E.R. gang would result in a more open, honest and sharing and co-operative 
environment instead of one which has to compete and struggle for funds and feels like it 
has to protect its information for reasons of commercial confidentiality and be less frank 
about its achievements or it will be de-funded; that we could create an environment 

""'< · ein we as a court can truly make orders based on what is in the best interests of a 
child, rather that what is available. That is my dream. Maybe the united energy of the 
thousands who both understand and care can achieve this, in the turn around into the 
new millenium. 
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Closing Speech 

Judge David Carruthers 

It is my pleasure to speak to you on the subject of 'Challenges for the new Millennium'. 
These are challenges not only for Australians and New Zealanders, but for all who are 
passionate about the needs of children. 

The challenges are clear. They are challenges which we have heard from the 
commencement of this conference over the last three days, including the opening 
reception at Te Papa Tongarewa. You will recall that, from the start, the Governor
General laid down the kaupapa for us. He spoke of the challenges not just for us but for 
every family and for every young person and of the need for us to truly treasure our 
children. He provided the leadership and the focus for our discussions of the 
conference. 

This challenge was taken up immediately on the opening day. Pat Harrison, whose 
vision, leadership and energy has inspired the extraordinary Otago Youth Wellness 
Trust and the marvellous work which is done in Dunedin, spoke with passion on the 
need to treasure our young people and the things that flow from that action as soon as 
we do. Her passion was echoed by Her Worship Pat O'Shane, whose perspective from 
an Australian Aboriginal point of view gave us a unique opportunity to see the 
challenges from a different political and structural perspective. 

And Judge Mick Brown, spoke on Restorative Justice and the power of our families, our 
whanau and our communities as a whole which is yet to be harnessed properly, picking 
up again the challenge laid down by the Governor-General. 

We have had extraordinary workshops and presentations during these three days. We 
have heard senior policemen talking in ways which are well outside what one 
traditionally expects to hear from police officers; they have talked about prevention 
and the part that the police can play in that. We have had senior educationalists talk 
about the schools and their roles and we have had American, Australian, and New 
Zealand judges, professionals, and researchers looking at what the research shows us, 
what crime prevention strategies have produced, ·what prevention programmes are 
capable of doing and what makes a great family group conference. 

I am not going to summarise all the papers and presentations. We have heard a large 
number of speakers who have variously produced excitement, amusement, education, 
dismay, anger, hope and encouragement. I want to refer particularly, however, to the 
memorable address of our friend from the United States of America, James Bell. He is a 
passionate advocate for children and children's rights. What he said made chilling 
connections with our situation here in New Zealand and I am sure in Australia and 
everywhere else too. This reminded us of the dangers if we do not do things well for 
young people. 

There are two things which are clear from all this in my view. The first, which does not 
need any selling at this conference, is the amount of commitment and energy among 
those here today and also present in our communities to do this job better. By this job, I 
mean giving young people a chance to repair their mistakes, to put things right with 
victims and to move on, to grow up and to contribute properly to our communities and 
to be given the chances we all seek for them. There is no doubt about the commitment 
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of the large number of people here and our desire to do this better. We have been joined 
by friends from Australia and overseas who have a similar commitment. There is a 
worldwide network of information hungrily seeking new ways of achieving objectives. 
One of the purposes for this conference was a chance to celebrate and re-dedicate 
ourselves to this work which is so demanding but which is so hopeful and which is 
finally our future. 

The second thing which emerges from this conference is the optimism that there is a way 
forward. On the first day, the Minister of Social Welfare, Roger Sowry, announced new 
programmes which will give new and fresh inspiration to all of us who work in this 
difficult area. We have lacked credible options to imprisonment for young people. We 
know that imprisonment does not work but is sadly, occasionally, necessary. But the 
Minister's announcement gives us a fresh opportunity to look at the now well 
established benchmarks for what can be successful programmes for avoiding 
imprisonment for young people so that we can get on with these. And we have heard of 
programmes that work. We listened to programmes that help divert young people in 
the first place, including long-term prevention, education and Early Start programmes, 
and we have heard of other new programmes, too, which are effective in responding to 
serious crime by young people. 

It is commonly said in this country that we have a wonderful process, but it is ineffective 
to deal with a small group of young people who are recidivist offenders. We know that 
this is not true. We know that the process is equally valid for them. But, finally, it is 
only a process and we need to have proper programmes which can also be effective, not 
only as accountability to the community and to victims for what has been done, but as a 
means of ensuring that these crimes are not repeated. 

We have had successful models in New Zealand. It was a great sadness to us all that 
one of those, Moerangi Treks, for a number of reasons, has not been able to continue, 
although I understand that there is now a chance that it may be resurrected. But we 
now know of other programmes and other works which are being effective for this 
group of young people. Waipareira Trust in Auckland is beginning to have, and will 
continue to have, a huge effect on the crime statistics in that area, working with families, 
keeping young people in their families and making changes where they matter within 
the families, within family groups, and within whanau. And we know from our 
Australian friends that they have similarly produced programmes which they rightly 
claim will make the same changes. The challenges for us are to find amongst ourselves 
people with enthusiasm, energy and vision who are prepared to grasp the opportunities 
which now await us: to seize upon the research which is available to us and which 
shows us what works and what is successful; and then to implement this knowledge in 
a practical way in our own communities. It is being done already: we can do it and we 
can do it better. 

There are three further things which arise out of this conference and are relevant to its 
themes. The first is necessary work on child offenders to hold them properly 
accountable for their offending. There is a manual being constructed now by an inter
departmental group who have been w orkin F on this for som e time. It is being led by 
Pam Phillips of Children, Young Persons and Their Families Service and edited by Judge 
Peter Boshier. This will produce a practical working manual for those of us who work in 
the field and provide a means to guide this work which has been in the past uneven and 
neglected. 
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The second matter which I must mention is a crucial difficulty in New Zealand: indeed, 
it is a national disgrace. It is the suspension and expulsion of too many New Zealand 
students and the loss of their education. This is an area that Pat Harrison spoke about. I 
have asked Judge Fred McElrea to convene a Summit Conference in Auckland in 1999, 
concentrating on this single issue and on the successful models we now have, both by 
way of process and outcomes, as a means of focusing on this issue and showing what 
can be achieved immediately. 

And, thirdly, it is important that the thoughts, words and challenges from this 
conference are converted into action. I intend to form a National Council of Youth 
Justice, which is representative of all the groups here, to pick up these challenges and to 
give a voice of authority and leadership to this work at a national level and to advance 
what we have been hearing over these last few days. 
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