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INTRODUCTION 

The Opotiki Territorial Local Authority is a district (total population 8,000) where a significant proportion of the working-age population (over 30%) are currently receiving income support on a long-term basis, i.e. for more than six months. High levels of welfare dependency
 are associated with a range of negative social and economic outcomes such as poor health and educational performance, inadequate housing, poverty, dysfunctional family relations and criminal offending. The Opotiki district rates extremely poorly on such indicators in comparison to other areas in New Zealand of comparable size and demographic composition (see 1996 Census). 

Early in 1996, the Department of Social Welfare (DSW), the Crime Prevention Unit (CPU) of the Department of the Prime Minister and Cabinet, and the Opotiki District Council (ODC) combined to undertake a project to examine the social and economic environment in Opotiki, and to engage the local community in a process to design a long-term initiative which would meet the objective of achieving sustainable social and economic growth in the district. The project was led by DSW.
 It was consistent with the department's strategic goals of providing incentives to encourage beneficiaries to attain economic independence, and mobilising communities to address issues of welfare dependency. 

The Opotiki Development Project initially involved identifying key stakeholders in the Opotiki district, and carrying out extensive consultation with them to discuss two critical questions: 

· What factors did they see as contributing to the high level of welfare dependency in the district? 

· What was their view of appropriate solutions to enable long-term and sustainable social and economic growth to take place? 

Following the consultation process, the information gathered was analysed and a model developed on which to base a long-term initiative. DSW obtained the agreement of six central "government agencies to act as co-funders for the implementation of the model during 1997. Ongoing funding would be sought to ensure the initiative had a three-year establishment period. This was the minimum time frame considered necessary for the long-term reduction in welfare dependency desired by key stakeholders. 

The management of the Opotiki Development Project was an exercise of strategic importance to DSW. In a practical sense, it was a reasonably straightforward task of project management. However, the peculiarities of working with a wide variety of community groups provided a unique set of challenges. These required changes to the anticipated time frame and commitment to creating a model for development which could be controlled and directed by members of the local community. 

The work described in this paper is a development phase or design project, whereby an issue of concern was defined using available statistical data, key stakeholders were identified, and a process was undertaken to negotiate an agreement as to how the issue should be jointly addressed by central and local government agencies, in conjunction with local Māori and community interests. The project was not an end in itself, but the first phase of a longer-term commitment by DSW to the Opotiki district. The outcome of this project was the design of an initiative for social and economic development in the district. If successful in achieving this, the processes employed in this project may be used in similar initiatives throughout New Zealand. 

The long-term outcomes of the initiative developed out of the Opotiki Development Project will not be able to be measured for several years, but its ability to have an impact on welfare dependency in the Opotiki district will be the test of the viability and strength of the model described in this paper. 

PROFILE OF THE OPOTIKI TLA DISTRICT 

The Opotiki TLA stretches 160 kilometres from Ohiwa Harbour, just east of Whakatane, to Cape Runaway. Apart from the Opotiki township itself which has roughly half of the district's population (3,957 residents), the area is largely rural/horticultural (36% of the population) and coastal (18%), with dairying and orchards located on the plains, and cattle and sheep farming on the steeper hinterland. The population of the district is projected to increase by 40% to 13,100 by the year 2016 (Abel 1995:1-2). 

The Opotiki district has been severely affected by the market-oriented economic policies of the late 1980s and early 1990s. The local economy is weak and the rate of unemployment is the highest in the country (Statistics New Zealand 1991)
. Local industries, including a dairy factory, clothing manufacturer, footwear manufacturer and a bacon works have all closed since 1990. These provided valuable employment for local people. Also, forestry workers were hurt by Tasman Corporation's retrenchment of its business in the Bay of Plenty. 

For the main part, dairying, beef and sheep production continue to be the mainstays of the district's economy. Kiwifruit production and other horticultural crops are increasing in volume, but are highly unstable due to their susceptibility to damage by unsettled summer weather conditions and unexpected international market fluctuations. The collapse of the Japanese squash market in 1995, for example, put some local growers, packagers and exporters out of business. 

Social conditions for the people of the Opotiki district are also difficult. Income levels were among the lowest in the country in the 1991 Census. While it is acknowledged locally that "... official statistics do not take into account the hidden' green economy' of marijuana cultivation and sales, which is believed to be considerable" (Abel 1995:10) the figures show a sobering picture when matched with census figures of low educational achievement, poor health and housing, high uptake of welfare benefits and few employment opportunities. 

THE OPOTIKI DEVELOPMENT PROJECT OBJECTIVES 

As described above, the primary objective of the Opotiki Development Project was to "... mobilise the Opotiki community to address issues ... of welfare dependency... and to develop practical, long-term, sustainable initiatives that will result in positive change" (DSW 1995). It was agreed amongst the three lead stakeholders (ODC, DSW and CPU) that short-term, one-off solutions were not likely to provide the type of sustainable social and economic growth all parties saw as optimal. 

The project management interests of DSW were distinct from those of the Opotiki community. As the lead agency for the project, DSW officials were concerned to meet the following objectives: 

1. Identify other stakeholders with an interest in "welfare to well-being" outcomes; 

2. Establish the capacity of stakeholders to participate and contribute to jointly agreed outcomes; 

3. Gather sufficient information to establish: 

· the key factors contributing to high levels of welfare dependency (relating to either primary (local) or secondary environmental forces);

· the scope of appropriate solutions; 

· critical success factors for a locally-based initiative; 

4. Formulate a model for social and economic development in the Opotiki district; 

5. Negotiate agreement amongst key stakeholders to the development model; and, 

6. Facilitate implementation of the agreed initiative (DSW 1996b). 

To meet this set of objectives, a mixture of information gathering, communication, and policy development techniques were utilised. 

THE METHODS AND PROCESSES EMPLOYED IN THE PROJECT 

The Opotiki Development Project employed a number of major methods or processes. Firstly, a Working Group was established. The Working Group then carried out consultations, both locally and with central government. This was followed by an analysis of the consultation findings and the formulation of a model for progressing social and economic development in the Opotiki District. Finally, DSW staff carried out an exercise to determine the contribution the department could make to the project through its operational branches. 

Establishing a Working Group 

To progress the Opotiki Development Project, a Working Group was established in March, comprising senior officials from DSW and CPU, the Mayor of Opotiki, the Opotiki Safer Community Council Coordinator, and a local iwi advisor.
 The Working Group was chaired by DSW, but all meetings of the group were held in the Opotiki township, hosted by the DOC. An initial set of terms of reference were drafted for the Working Group, but these were informally reviewed once the group was established and the processes required to develop a project model were clearer to the group. 

The formation of the group was intended to signal a collaborative endeavour, and a willingness on the part of central government agencies to adopt community-based, problem-solving techniques. Three key outcomes for the project were facilitated by the use of this mechanism. Firstly, it brought together the three major stakeholders: central and local government and Māori. This ensured that major players were involved in the project from the beginning, and key interests and concerns would be integrated into the project development. The composition of the Working Group provided a wide mix of skills, expertise and knowledge across the various levels of agencies interested in the issue of welfare dependency in the Opotiki district, enabling rapid identification of key environmental forces
 and key stakeholders. 

Group members were able to contribute to a comprehensive analysis of the dimensions of each of the environmental forces as they applied to the Opotiki district. For example, it was possible for the group to ascertain the relative priorities of the Opotiki community; that is, to identify the concerns of key stakeholders in relation to options for changes to legislation; the impact of technology; specific demographic features; and critical socio-cultural imperatives. 

Secondly, the Working Group was a useful means of drawing together inter-business interests. The inclusion of the Safer Community Council (SCC) was a recognition of a significant coordinating body within the Opotiki community. The SCC is a locally based infrastructure which provides access to a range of organisations, many with an interest in the issue of welfare dependency. 

The local knowledge of Working Group members enabled early identification of, and access to, key stakeholders to be found within the Opotiki community. The example of the Working Group itself encouraged the cooperation of a diverse range of interest groups around the single issue of welfare dependency. This facilitated what Rhodes (1991:204) refers to as an "issues network". Parties were able to clarify the grounds of their interest in the issue, and their capacity to participate in a project to create change. 

Thirdly, the Working Group acted as a forum where the negotiation processes could take place. It served to bring interests together for discussion of critical issues of concern to community stakeholders. The predominance of Opotiki community members on the Working Group signalled the recognition by central government officials of the primacy of local community interests, and a commitment to facilitate these. The Working Group was, in effect, the practical embodiment of good faith and a willingness for a partnership relationship by all parties. It was a useful mechanism to direct the progress of the Development Project: to secure local input, and ensure local priorities and interests were well represented. 

As a practical model, the Working Group was not without its difficulties. The mix of representation provided the greatest challenge for the group, as well as being one of its greatest strengths. Central government members resided in Wellington (630 km from Opotiki), which hampered regular meetings and communication, and slowed progress. In some respects, this forced central government officials to depend on the commitment of local representatives, and their willingness and ability to progress issues with key stakeholders at the local level. The willingness of central government officials to accept and accommodate this situation, and the ability of the Opotiki community representatives to produce results, was tested at times. 

Local Consultation Process 

It was agreed by the Working Group to undertake a comprehensive local consultation process to: 

· ascertain the key stakeholders in the community; 

· raise the community's awareness of issues relating to welfare dependency and economic and social well-being; 

· establish the key factors people perceive as contributing to the Opotiki situation; and, 

· identify locally based solutions. 

The material gathered from the process of consultation would be analysed by the Working Group to develop an appropriate model on which to base a long-term development initiative for the Opotiki district, and to establish an appropriate implementation process. It was initially expected that this work could be completed by June 1996. The actual time taken was somewhat longer, however, and the final report was not submitted until November 1996. 

The Working Group decided that the most appropriate form of information gathering was to carry out public consultation with local community groups to establish what they considered to be the key contributing factors to the high level of welfare dependency in the Opotiki district, and to identify possible solutions. Working Group included local iwi, members of the business sector, non-government organisations, social service providers, community education agencies, the Opotiki District Council and community interest groups; and agreed to the most appropriate way of approaching each group. There were some differences between the central government officials and the local Working Group members as to the time frame for consultation, and this took some time to resolve. 

Opotiki-based Working Group members took a leading role in the consultation, supported by central government representatives as requested. This Ensured that the members of the Opotiki community became familiar with the participants in this capacity, and began the process of developing a professional relationship with Working Group members from outside the local community. 

Public consultation was seen as a means of producing several important outcomes including: 

· raising the awareness in the community about the level of welfare dependency in the community; 

· providing the opportunity for community groups and organisations to self-select with respect to their interest in the issue; 

· providing the opportunity for the local community to "buy-in" to the need for an initiative to address the issue of welfare dependency, and to begin to "own" the process of developing the initiative; 

· gathering information on the community perspective on welfare dependency as a basis for the future negotiation process; 

· identifying the key issues for the community; 

· determining the current level of resources committed by key stakeholders in the community; 

· gathering information on the methods, strengths and weaknesses of historical attempts within the community to address similar issues; 

· gathering information for future analysis with respect to the development of an appropriate model for social and economic development; and, 

· building up a relationship of trust and professionalism between central and local government participants and local people. 

Although the agenda for consultation was constant and based on perceived causation and possible solutions, the venue for the consultation, the format and presentation styles were adapted to each of the groups approached. For example, meetings with the Opotiki District Council took the form of formal addresses given by the Chair of the Working Group during the usual Council meetings, while consultation with local Māori was carried out on marae at the convenience, and according to the custom, of local iwi. This flexibility ensured maximum responsiveness from local people, but also imposed logistic costs on the central government participants. 

A great deal of important information was gathered through the consultation process. In the first instance, there was tacit recognition by community participants of secondary environmental forces such as political imperatives (e.g. benefit cuts), economic restructuring (centralisation of major industries such as dairy and forestry), and the impact of socio-cultural factors (e.g. climate, location and cost-of-living make unemployment easier to survive on the East coast than in the cities). 

Information on critical and sensitive local issues was also elicited from the consultation process, including: 

· the impact of the marijuana industry on the community; 

· the development of a "benefit-dependent mentality" whereby welfare dependency is accepted as a lifestyle choice; 

· the impact of long-term benefit dependency on people's lives in terms of a loss of job- readiness skills, motivation and ambition; and, 

· the availability of alternative, self-sufficient living through hunting and fishing. 

The consultation process also highlighted a range of critical issues for local Māori iwi. In particular, Whakatoehea, who were the iwi most affected by the unemployment of their people
, were politically preoccupied with the settlement of their outstanding land claim, under the Treaty of Waitangi. Debate on the appropriate use of any settlement funds they would receive had not reached a point of consensus. Both Ngai Tai and Te Whanau-A-Apanui iwi were concerned with issues of economic development for their people, and they had a number of endeavours underway such as fishing, growing carnations and an aquaculture initiative. 

Many of the groups consulted began to explore and articulate the possibilities in the district for future economic growth. These tended to be based on opportunities for developing the rich, natural resources for tourism purposes. Utilising the land more efficiently for horticultural crops and market gardening was also a common theme. So, too, was the possibility of rebuilding the Opotiki Harbour, particularly as a means of attracting greater investment in the region by the forestry industry. 

As a direct result of consultation, the community-based stakeholders began the process of thinking through the possibilities for their individual contributions to the project, and the resources they required to facilitate that contribution. For example, OPAK, the Opotiki-based export packaging company, discussed with Working Group members the possibilities of teaching long-term unemployed people "work-readiness" skills and basic factory labour skills, in exchange for additional, cost-free, staff resources during the peak season. The company also discussed the possibility of sponsoring local land-owners into establishing and developing small strawberry or bean farms, in exchange for packaging contracts. The Chief Executive of OPAK was willing to set up deals for mutual benefit, if he had an appropriate person to work with who could facilitate such arrangements in a legal and logistic sense. Similarly, local small business operators, such as tradespeople and farmers, began to approach the Opotiki District Council with suggestions as to contributions they could make to the project. 

In general terms, however, people involved in the consultation process were more forthcoming about the environmental forces that contributed to their present economic position than they were about possible solutions. Debate, at times heated, centred around the political forces which had "caused" this situation, and the responsibility of central government to "fix it". Central government agencies were seen by some local participants as having the financial and policy resources to rectify the situation, with little intervention from the community itself. The solution was advocated to be a political one, and the issue of local communities being "used" to address the problem was seen by some as an invidious means of cost shifting. 

Consultation processes also revealed that local politics were also not without some inherent difficulties that had to be worked around. This was particularly so in the relationship between the Opotiki District Council and local Māori. Specific details of areas of dispute were not divulged to central government officials, but strong objections were expressed by Māori on marae to the long-term initiative being located with the ODC. They did not see that body as having been successful in meeting the needs of Māori in the district. It required considerable negotiation on the part of officials before it was agreed that the ODC was the appropriate administrative body for any long-term initiative, but Māori were keen to ensure that the personnel involved were seen as independent operators. 

The strength of the consultation process was that it made such underlying issues of contention transparent. Other data collection techniques such as community surveys or questionnaires, may not have had the same ability to uncover such complexities in relationships amongst key stakeholders. Information of this order was extremely valuable when it came to synthesising and formulating a model to progress the project. 

Central Government Consultation Process 

In addition to the consultation taking place in the Opotiki district, the Working Group decided to organise a parallel consultation process with central government organisations likely to have a service delivery, policy or funding interest in the Opotiki district. The central government consultation was undertaken in Wellington. The DSW and CPU Working Group representatives approached officials in Education, Health, Internal Affairs, Te Puni Kokiri, Labour (including the Community Employment Group and the NZ Employment Service), the Ministry of Youth Affairs, the Ministry of Women's Affairs and the NZ Police. 

Where control of departmental activities in the Opotiki district is managed at a regional level, Working Group officials visited offices in Hamilton and Rotorua as part of the consultation process. All consultation was carried out in individual meetings with key senior personnel. Following the consultation at Head Office level, and with the agreement of senior officials, contact was made by members of the Working Group with Opotiki-based central government officials. All departments contacted were keen to be involved in this process, and no difficulties were experienced in engaging central government departmental officials in this consultation. 

The purpose of central government consultation was to: 

· raise awareness of the level of welfare dependency in the Opotiki district amongst central government officials; 

· establish the range, and degree, of central government interest in the district; 

· gather information on the current central government initiatives in the district, and the level of resources committed to them; 

· ensure that the Opotiki Development Project was not duplicating, or crossing the lines of, other central government initiatives in the district; 

· seek cooperation from other central government organisations to support an appropriate initiative to encourage social and economic growth in the Opotiki district; and 

· ascertain the nature of support possible from each organisation. 

The information collected from senior government officials could be organised roughly into three categories: local services currently provided by central government, historical attempts at enterprise development in the Opotiki district, and agreement to inter-agency collaboration. 

· Identification of local services currently provided by central government. 

Consultation enabled Working Group officials to map a range of central government services provided within the Opotiki district. This included the structural arrangement of such services; the amount of resources committed to the district, and the level of funding distributed in the current financial year. 

Some central government agencies such as Income Support, the New Zealand Community Funding Agency, the New Zealand Employment Service, Police, Education and Health, provide services within the boundaries of the Opotiki district. All are administered from outside the district, however. For example, IS and NZCFA are regionally administered from Rotorua; the Police from Tauraunga. Other central government agencies fund initiatives within the district (e.g. Ministry of Youth Affairs), but have no service delivery involvement in the area at all. 

· Provision of information on historical attempts at enterprise development in the Opotiki district. 

Central government officials were able to provide information on previous attempts to fund economic development in the Opotiki region. For example, in the late 1980s an "Enterprise Development Manager" initiative was funded by the Department of Labour, and a number of economic initiatives such as a boot factory and an aqua-farm were initiated with other government funding including contributions from the Ministry of Māori Affairs (Manatu Māori). These initiatives did not succeed and were closed within five years of instigation. 

Strengths and weaknesses of these previous models were discussed. During the course of the consultation discussions, officials identified three major faults with previous central government attempts: 

· the failure to allow local enterprise, ownership and knowledge to dictate the initiatives undertaken, rather than central government by virtue of its funding role; 

· inability of initiators to accommodate Māori interests; and 

· the failure to provide ongoing infrastructural, policy and evaluation support for the initiatives once they were underway. 

Officials recognised that the failure to do more than simply provide local people with funding, meant that a facade was produced without the supporting substance. Furthermore, the failure to document the earlier processes and provide quality evaluation, combined with the loss of institutional knowledge through personnel changes, meant that central government was in serious danger of repeating past inadequacies. 

· Agreement to inter-agency collaboration. 

In many respects, the emphasis of the Opotiki Development Project, in the initial stages, was on opportunities for economic development in the Opotiki district. This partly arose as a practical response to the focus on welfare dependency. Providing employment opportunities was seen as the logical corollary of attempting to cure unemployment. Furthermore, local enterprise development initiatives would provide scope for concrete, discernible, achievable and measurable goals. 

Consultation with a wider group of central government officials brought the project back to a more balanced focus on goals of social and economic development. The interest of key government agencies in the area, such as Te Puni Kokiri, Internal Affairs and the Crime Prevention Unit, highlighted the fact that a balanced approach was required to facilitate goals related to general community well-being. 

Throughout the consultation process central government officials expressed a high degree of interest in the situation of the Opotiki community, relative to other districts in New Zealand. They generally agreed on the need to provide extra support to the district across a range of interests. Considerable effort was devoted to negotiating the boundaries of those interests amongst officials. Care had to be taken to ensure each department was operating within the legitimate jurisdiction of their function. This took concentrated effort on all sides. 

Consultation processes produced a willingness to collaborate on an "issues-based" project. The need for joint funding, policy, evaluation and management support was agreed to in principle. Some officials expressed the view that the Opotiki Development Project provided a rare opportunity for the rhetoric of central government collaboration on major community-based initiatives to be put into practice. 

As a process to identify key environmental forces and to bring together "inter-business networks" on an "issues" basis, the central government consultation process was sound. It provided additional knowledge and expertise in the analysis process and played a positive role assisting in the formulation of a robust model on which to base the implementation of the project.

Analysis and Model Formulation Process 

Following the parallel consultation processes, the information that had been gathered from local sources and central government agencies was drawn together by the Working Group. The major themes of the consultation were identified. Using this information, a process of analysis was undertaken to develop an initial model for progressing social and economic development in the Opotiki district (outlined below, in the section "The Long-Term Initiative Model"). 

A number of critical issues were identified as needing to be addressed in formulating a model for progressing the Opotiki Development Project were identified. These included: 

· an expressed desire by local participants for the project to be locally based and driven according to local priorities; 

· need for a high level of local "buy-in" and ownership; 

· the primacy of local tangata whenua concerns and the appropriateness of Māori-based initiatives. (Almost 80% of the people receiving benefits in the Opotiki district are tangata whenua); 

· recognition of the material inability of the Opotiki District Council to resource the commitment required to address the social and economic disadvantage of the district; 

· recognition of the high level of funding and resources already committed to the Opotiki district by central government agencies in meeting their legislated responsibilities in the district; 

· a critical need for central and local government interests to combine with those of local iwi, business interests and community service and social service providers to address issues in a comprehensive and coordinated manner; 

· the need for ongoing support from central government to ensure that any initiative established is appropriately resourced, funded, managed and evaluated; and 

· the need for long-term, comprehensive solutions to a complex problem rather than attempts to implement "quick-fix" interventions. 

DSW Contribution Analysis 

Key DSW staff from each of the business units carried out an exercise, separate from the Working Group, to determine the contribution the department could make to the project through its operational branches: IS, the Children, Young Persons and Their Families Service (CYPFS) and CFA. The managers of the local branches of these services were contacted by the DSW Working Group representative, and a process of consultation and discussion was established. 

In recognition that the issue of welfare dependency is primarily a "problem" defined by DSW, it was agreed that it was appropriate for the department to make a major service delivery contribution in addition to the policy development role it was taking in relation to the Opotiki Development Project. The details of the contribution were worked out by a process of discussion, analysis and negotiation amongst DSW policy and business unit staff.

Of the business units of DSW, Income Support is the predominant service provider in the Opotiki district, and the only one to have personnel located in the district. Both CFA and CYPFS have their nearest offices located in Whakatane, and service the Opotiki district from there. A significant amount of money (approximately $440,000) is allocated to social service providers in the Opotiki district by CFA (DSW 1995).

In the course of the consultation, CYPFS staff reported that disclosure of care and protection cases and youth justice referrals were hampered by distance and lack of technological facilities, such as telephones, in the more rural regions of the Opotiki district. Services to the area, therefore, were more likely to be delivered in the Opotiki township itself. Even then, it was acknowledged by staff, the lack of an office presence in Opotiki still made it difficult for cases requiring help to receive an adequate service.

IS is also a DSW service directly involved with those customers who would be defined as "welfare dependent" by virtue of their long-term reliance on income maintenance. It was regarded as appropriate by DSW staff therefore, that the focus of effort for DSW service provision should be the Income Support business. Detailed discussions subsequently took place between Opotiki IS staff, the IS District Manager in Whakatane, Head Office staff and DSW strategic policy advisors. A specific contribution from IS was developed. 

The focus on "active assistance" for IS customers (i.e. the IS "Welfare to Well-being" initiative of providing one-on-one case management for customers) was enhanced. Furthermore, it was agreed that the Opotiki IS Manager would be relieved from her management duties to focus on liaison with local iwi on developing "Welfare to Well-being" initiatives. This was seen as a complementary role to any inter-business network initiative the Opotiki Development Project would produce. The Opotiki Manager is a woman of Whakatoehea and Te Whanau-A-Apanui descent, and was seen to have access to iwi communication channels which gave her an advantage in progressing the "well-being" agenda. IS committed themselves to providing the appropriate resources to support the iwi liaison role. 

ANALYSIS OF RESULTS 

Developing the details of the project model was critical to the long-term success of the Opotiki Development Project. The model was developed by a process of interactive analysis. Each member of the Working Group contributed to the process, expressing their views and the perspective of the people they represented and the views they had been presented with in the consultation exercise. 

A set of basic criteria were developed, along with basic tenets that the Working Group thought should underpin any long-term initiative. The framework for an initiative was developed and then refined by the Working Group after further consultation with key players. 

Critical issues relating to the practical details of the model were discussed with Māori and other key stakeholders. This included such issues as the process of appointment for the local positions (see model below), and the issue of funds for the project being administered by the Opotiki District Council. Agreement was reached as to details of operation. In this process, the earlier information gathered about local politics and the history of previous initiatives was invaluable. Representatives of Whakatoehea, Ngai-Tai and Te Whanau-A-Apanui agreed on the usefulness of the model to Māori, and the opportunities that exist for them to influence the implementation of the project. 

Developing the model by using a negotiation process allowed a wide range of people to feel they had contributed to the final model and enabled the settlement of community concerns at the outset. This process was seen as significantly increasing the likelihood of the successful implementation of the model, and time devoted to it was regarded by Working Group members as a judicious investment for the project. 

Analysis and Model Formulation Process 

The Working Group used the following criteria in developing the initiative model: 

· ability to facilitate a long-term reduction in welfare dependency; 

· employment of local objective-setting and goal determination; primacy of Māori interests and cultural appropriateness; and 

· suitable mechanisms for accountability to both the local community and the sponsoring central and local government organisations. 

There were four basic managerial tenets the Working Group agreed should underlie any initiative (DSW 1996b): 

1. A locally-based, full-time and fully funded, dedicated resource should be available to the Opotiki community; 

2. Clear direction, articulation of local priorities and commitment to social and economic development should be provided by a steering group within the Opotiki district;

3. Infrastructural support is required from central government to provide ongoing policy advice, evaluation expertise, resource management and funding; and

4. Central government interests should form a working partnership with the Opotiki District Council to provide the funding, sponsorship and administrative support for the initiative.

THE LONG-TERM INITIATIVE MODEL

Using these tools, the Working Group moved towards what Stoffels (1994:2) referred to as "synthesis ... into a meaningful model upon which to build strategy." The following model (illustrated in Figure 1) was developed, based on the analysis of information provided in the consultation processes, and the recognition of the importance of maintaining the inter-business network to facilitate the collaboration of diverse interests in the Opotiki community. In this model, the long-term Opotiki Development initiative will consist of three interlinked parts: the locally based resources (Project Manager and Steering Group); the Wellington-based support group; and the evaluation. 

Locally Based Resources: Project Manager and Steering Group 

The Project Manager and Steering Group are sponsored by the Opotiki District Council. A minimum of six central government agencies combine funding resources to co-fund the position of Project Manager, and provide operating costs for the Steering Group. 

The person appointed to the position of Opotiki Development Project Manager will work with a locally appointed "Opotiki Development Project Steering Group" chaired by the Mayor of Opotiki. The Steering Group will include five local nominations, and one central government representative nominated and agreed by the co-funding agencies, in consultation with the Mayor. The central government position on the Steering Group could ideally be used to provide complementary strategic-planning skills to assist and support the Steering Group. The appointee will need to be sufficiently senior to be able to elicit the support of central government managers in the local district and provide the Steering Group with relevant information to support their plans.

The Steering Group will take responsibility for developing a five-year strategic plan for the social and economic development of the Opotiki district. This will include specific" Action Plans" to support the strategic directions, including milestones, measurable goals and resource requirements. Initiatives will include both social and enterprise development activities as agreed by the members of the Steering Group. 

It is expected that the initiatives developed will require separate funding. This may involve not only the co-funding agencies, but other government agencies, local bodies and corporate sponsorship. Each initiative will require an associated funding proposal. The Project Manager - will be responsible for ensuring that the planned actions and initiatives are progressed, and appropriate sponsorship secured. 

Figure 1   The Opotiki Development Project Model 
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A "Community Partnership Support Group"

The Community Partnership Support Group will be Wellington based. It will comprise senior officials from each of the co-funding departments, the Mayor of Opotiki and the Opotiki Development Project Manager. This group may only need to meet two or three times annually. Its purpose is to: 

· receive feedback from the Opotiki Development Project Steering Group, and provide critique and advice on progress as required; 

· consider and respond to issues relating to funding of specific actions arising from the Opotiki strategic plan; 

· coordinate the management of policy issues pertaining to the departments supporting the project; 

· commit resources to Opotiki Development Project Steering Group " Actions Plans" as appropriate; 

· coordinate management support at the local level; 

· facilitate support from other government agencies as required (including funding); and 

· address issues relating to the ongoing evaluation of the project. 

It is important to note that potential exists in this model for the Community Partnership Support Group to use their influence unduly to control the progress and nature of the locally derived initiatives. This is a serious risk which needs to be given due consideration by the group established. If, however, the initiative were to be established without an appropriate central support mechanism, it would be considerably weakened by an inability to maintain ongoing central government engagement at the level of decision making which affects funding and resource commitments. The inclusion of the Chair of the Opotiki Development Project Steering Group (the Mayor of Opotiki) and the local Project Manager in the support group is an appropriate means to address this concern. It provides a form of accountability to the Opotiki community and enables the control for the initiative to remain at local level. 

Evaluation 

It is essential that the Opotiki Development Project be established with an associated evaluation process. Previous government initiatives set up in Opotiki were not evaluated and as a consequence there is no quantitative, and little qualitative (except anecdotal), data available on which to base policy and funding decisions. 

Options for coordination of evaluation resources are currently being scoped. Commitment to the evaluation process from all of the co-funding organisations needs to be secured at the beginning of the initiative so that evaluation projects can be put in place as soon as the project proceeds. 

CONCLUSION

The Opotiki Development Project is complex. Collaboration on a complicated issue was required I across central and local government sectors, iwi, corporate bodies, voluntary and private sector interests. It was a strategic initiative which required central government's active commitment to principles of coordination and cooperation, often expounded in rhetoric, but less put into practice.

Expected outcomes for all of the key players will only be realised in the long term. At the time this article went to print, the foundations of the model had been put into place. A community appointment process had been undertaken in Opotiki to set up both the locally-based Steering Group and the Project Manager positions. Strategic planning for the project was underway at the local level. Six government departments had contributed funding to support the initiative implementation in Opotiki. These departments met together in Wellington (as the Wellington Partnership Support Group) with the Mayor and the Project Manager to discuss issues relating to the ongoing support requirements. These included the contribution by departmental staff at the local level, ongoing funding and the provision of policy advice. An evaluation team was established utilising the resources of the central government agencies to advise on the long-term evaluation processes that would be required for the project. 

It is important that central government agencies continue to provide policy, evaluation, funding and process management support for a sufficient period of time to allow the project to demonstrate its potential in measurable terms. 

As identified during the project, the critical factors by which this initiative will succeed include:

· local buy-in and ownership;

· the ability of the local Steering Group to establish feasible, achievable targets;

· monitoring of targets to ensure they are properly managed and delivered on;

· the ability of the local Project Manager to promote the use of the inter-business network to progress the project, and secure the ongoing support of key stakeholders; and, 

· the quality of support received from the Community Partnership Support Group. 

Local time frames for achievement are different from those usually expected by central government, and this needs to be understood and accommodated. The ongoing commitment and support from central government in terms of policy and strategic planning advice and the management of resources is also critical to the success of the initiative. 

The model described above was completed through a long process of negotiation (nine months). The critical components of the model were designed to take account of significant environmental forces, and to facilitate the ongoing benefits of inter-business networking. It is robust in terms of the interlinkages between decision-making bodies, and its long-term focus. Evaluation of the initiative will provide valuable information, to both the local steering group and the central government support group, on which to base decisions as the initiative progresses. 

The model was presented to the co-sponsors for approval. Once this was received, the Working Group developed a job description for the position of Project Manager, terms of reference for both the local steering group and the Community Partnership Support Group, and a budget for funding the proposal. An agreement was also reached on a community-based appointments procedure (DSW 1996b). 

In March 1997, the Mayor of Opotiki held a meeting of representatives from a large range of community groups and organisations to begin the process of selecting local people for the Opotiki Project Steering Group. The inaugural meeting of the Steering Group was held early in May 1997, on the same day as an appointment was made for the position of local Project Manager. In the same week the first meeting of the Wellington Partnership Support Group was held. The implementation phase of the project was officially underway. 

While the appointment of people to the key positions of the model is important, it heralds for both the department and the Opotiki community only the starting point in a much longer and more complex endeavour. There are challenges to be faced even in seeing through the establishment of this initiative. With the involvement of six central government co-funders, and local government, there is a great potential for mixed agendas and communication difficulties. This initiative will test the commitment of central government to operating in a more collaborative, and devolved, manner. 
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KEY STAKEHOLDERS








� "Welfare dependency" refers to long-term (sometimes intergenerational) reliance on government income support. This is distinct from those people who obtain financial support for short periods (usually less than one year, but this varies according to the nature of the benefit received) due to unusual or temporary circumstances in their lives.


� The author of this paper acted in the capacity of Project Manager until July 1997.


� The rate of unemployment is subject to seasonal variation as the local casual labour market relies heavily on the horticultural industry. Overall, however, the Opotiki district has maintained a high level of unemployment over the past five years.


� There are three local iwi groups in the Opotiki TLA: Whakatoehea, Te-Whanau-A-Apanui and Ngai Tai. The two former have associated hapu.


� For a detailed discussion of the model employed in this analysis, see "Strategic Frameworks of Government-Community Partnership: A Case Study of the Opotiki Development Project" by Rose O'Neill, in this issue.


� It is calculated by IS staff that of the 30% benefit recipients in the Opotiki district, between 70 – 80% are Māori. Of these, the majority are of Whakatoehea origin, this being the largest iwi in the district.





