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Executive summary

A region of vast beauty and remoteness, the East Kimberley is larger than Victoria but has just
11,400 residents, half of whom are Aboriginal. It is home to the World Heritage-listed Purnululu
National Park, one of the world’s largest diamond mines, a 300,000-year-old meteorite crater,
Australia’s largest man-made lake and some of the oldest continuing cultures in human history.
Over the past five years, the population has grown at twice the national average, spurred on by
strong regional industries such as agriculture, construction, mining, retail and tourism, and
substantial government infrastructure investment.

In stark contrast to the region’s natural endowment and burgeoning economic opportunities is the
level of Aboriginal wellbeing. In the East Kimberley: the median Aboriginal male dies up to thirty
years sooner than his national counterpart; Aboriginal people complete year 12 at less than
one-third the national rate; Aboriginal families are forty times more likely to live in a dwelling with
eight or more residents than the average Australian family; and Aboriginal adults are employed at
around half the national rate, with a median personal income that is half the national median. While
these conditions represent an improvement over the past decade, the disadvantage experienced by
many Aboriginal families in the region remains unacceptable and pace of change is too slow.

Moreover, the window of opportunity to make a lasting change is closing fast. Aboriginal elders who
remember the strong, healthy Aboriginal cultures that existed in the region before alcohol and
welfare, and have been passionate advocates for their people, are dying. At the same time, there is
an up swell of Indigenous youth, many of whom suffer from foetal alcohol spectrum disorders.

A failure to act decisively and effectively now will condemn Aboriginal families in the region for
decades to come, and perhaps permanently.

Since 1997, the Wunan Foundation has been working to drive long-term socio-economic change to
enable Aboriginal people in the East Kimberley to make positive choices that lead to fulfilling,
independent lives—essentially, to have dreams and a fair chance at achieving them. It seeks to
improve those people’s lives by: providing real opportunities in education, employment and housing;
investing in people’s abilities; and encouraging and rewarding aspiration and responsibility.

To date, most attempts to enable Aboriginal success in the East Kimberley have focused on the first
two elements: providing real opportunities and investing in people’s abilities. These two foci are
necessary but alone are not sufficient to enable Aboriginal success in the region. The missing
element is a strong emphasis on aspiration and responsibility.

Wunan argues that it is time to focus on responsibility at the individual, parental and community
level. Parental responsibility is particularly important, not only for the example that it sets for
children, but because it is essential in enabling children to develop their abilities and aspirations.

The absence of responsibility in East Kimberley communities is evidenced in binge drinking, domestic
and other violence, drug taking, excessive gambling, the frequency of foetal alcohol spectrum
disorders, the dilapidated state of housing and public spaces, the number of adults on the streets
during the work day and the number of children on the streets late at night. This dysfunction and its
consequences are borne out in every indicator of Indigenous wellbeing. For far too long,
governments and communities have harboured low aspirations for and expectations of Aboriginal
people, facilitating this dysfunction. For far too long, there has been a failure by some individuals to
take responsibility for their actions, families to call its members to account and communities to take
a stand against unacceptable behaviour and say “enough is enough”.



Historically, these communities exhibited high levels of responsibility. Over millennia in some of
Australia’s harshest conditions, the ancestors of current East Kimberley Aborigines survived and
prospered by maintaining highly disciplined and self-reliant family groups that cared for their
country, moved with the seasons, looked after all group members and taught children to survive.
However, numerous factors have interacted to break down notions of responsibility over the past
220 years including: colonisation; dispossession; dislocation; racism; the policies of protection,
assimilation and self-determination; pre-existing and adapted cultural practices; and the
introduction of equal and land rights, alcohol and the welfare system.

In recent decades, the welfare system has had particularly pernicious effects, corroding the
motivation of and blunting the incentives for Aboriginal people in the East Kimberley to build their
capabilities, take up opportunities and control their destiny. Moreover, the negative impacts of
passive welfare and other historical factors have extended beyond participation in education and the
mainstream economy to Aboriginal identity and culture. These factors have introduced negative
perceptions of Aboriginal identity and corrupted the transmission of traditional culture and its
manifestations in art, dance, language, law, music, stories and other practices.

Over the past two years, Wunan has been developing a community-led, place-based response to the

enable Aboriginal success, which it has named Living Change. It has two core components:

1. Aboriginal leaders driving the re-establishment of individual and parental responsibility as a base
for cultural, economic and social renewal, and

2. business, government and the not-for-profit sector ensuring access to high standard
opportunities in education, employment and housing for responsible families and communities
committed to difficult social change.

This study details how Living Change could be implemented in the town of Halls Creek, based on
feedback from the town community, including a formal consultation process from February to July
2012 that involved in-depth interviews with about 20 per cent of Aboriginal adults in the town on
the individual and parental responsibility component.

Individual and parental responsibility

This component has four elements: community-agreed responsibilities; a panel of community
leaders; case-managed support services; and recognition and restrictions (income management). It is
similar to the Family Responsibilities Commission (FRC) set up in Cape York, Queensland in 2008.

Community-agreed responsibilities

Community-agreed responsibilities are the base conditions for a cohesive and vibrant community
under Living Change. Based on its experiences in the East Kimberley, those of the FRC and the need
to adopt responsibilities that can be effectively monitored and measured, Wunan tested five
responsibilities with the Halls Creek community during formal consultations:

1. children attend school every day

children and those who are vulnerable are cared for and safe

capable adults participate in either training or work

people maintain their homes and pay their rent, and

people take personal responsibility and do not commit crimes.

v wnbN

During consultations, 90 per cent of respondents agreed that it is necessary to re-establish
responsibilities in Halls Creek. Respondents identified school as the most important responsibility,
followed by employment, caring for children and personal responsibility. Housing was the most
controversial responsibility, with 75 per cent of respondents saying that it should not be a
responsibility until the quality and quantity of housing improved. If Living Change is implemented,



Wunan proposes adopting all five responsibilities, with a significant investment in housing
opportunities (discussed further below) as a pre-condition of adopting the housing responsibility.

Panel of community leaders

Where a person does not meet a community-agreed responsibility, Living Change involves the
person meeting with a panel of local Aboriginal people in Halls Creek who are leading responsible
lives. The panel is the fulcrum of the model and intended to enable these leaders to provide a new
direction for their community as role models, by recognising community members who are meeting
community-agreed responsibilities and by supporting those who are not yet doing so.

It is proposed that the panel would operate as follows, supported by a registry and a legally qualified
member (such as a retired judge or lawyer). Where a responsibility has not been met, the
appropriate agency would notify the registry—e.g. the school would notify the registry if a child has
had several unexplained absences. The relevant person (in this example, a parent) would then
receive a notice to meet the panel. At that meeting, the panel would discuss the issue with the
person and, if necessary to help them meet their responsibilities, seek an agreement with the person
to attend appropriate support services and/or be placed on income management. If the person fails
to attend the meeting, an agreement is not reached or an earlier agreement is breached, the panel
would be able to issue a warning, direct that the person attend particular services, place the person
on income management or extend an earlier income management order.

During consultations, nearly 60 per cent of respondents supported the concept of a panel,
recognising it as a way to re-create Aboriginal authority in Halls Creek but noting that it would be
important to ensure broad community representation on the panel. The 30 per cent of respondents
who did not support the concept were concerned about duplication of existing processes, cultural
appropriateness, the risk of conflict and the panel’s focus on families but not service providers.

In response to this last concern, Wunan proposes that if Living Change is adopted, the panel should
have a role in advocating on behalf of community members for improved service delivery.

Case-managed support services

For a panel to effectively assist community members, appropriate support services must be in place.
Most such services are available in Halls Creek but more holistic case management is required to
develop individual plans for community members, assist them to engage with service providers,
improve collaboration between providers, and advocate for community members with providers.

A similar model has been effectively employed as the core element of the Strong Families initiative
in Western Australia. Case managers can both improve outcomes for community members, and
drive accountability for service providers.

During consultations, respondents identified service accountability, poor performance, lack of trust,
limited knowledge of services and shame as reasons local people did not engage with support
services offered in Halls Creek. Several respondents identified the need for anger management,
parenting and mediation programs, and for advocacy services to respond to issues that community
experiences with providers. Respondents also identified a lack of cultural support services that
would both preserve culture and provide an alternative to government service solutions.

The advocacy of the panel and case managers could address several of these concerns, and the
implementation of Living Change could provide a strong impetus for agencies and providers to
improve the quality of existing services. However, this improvement would in some instances
require the development and implementation of new strategies that complement Living Change.



Recognition and restrictions (income management)

Where a person is meeting the community-agreed responsibilities (either as a result of panel
support or otherwise), the panel should recognise the person. That recognition could be as
significant as a referral into an educational or housing opportunity (as discussed below) through to a
simple certificate, and could complement existing processes, from school attendance awards to the
annual National Aborigines and Islanders Day Observance Committee awards.

Where a person is not meeting the community-agreed responsibilities, income management of
Centrelink payments would be a key tool for the panel to use in supporting that person to do so.

In the Kimberley, voluntary income management and child protection (compulsory) income
management have been operating since 2008 and, despite some community concerns, have been
evaluated as having a generally positive impact on the wellbeing of children, individuals and families.

During consultations, Wunan described income management as a “sanction”, as this reflected the
view of income management critics and Wunan thought it prudent to consult using this negative
description rather than be criticised of biasing upward the community reaction to it. Nevertheless,
just over half of the respondents identified income management as a useful way to support families
to meet their responsibilities. Another one-fifth of respondents said nothing negative about income
management but believed that it should remain separate to the panel. About one-sixth of
respondents saw income management as ideologically wrong. All respondents who had a personal
experience of income management had positive things to say about it.

Implementation options

During consultations, 40 per cent of respondents directly supported implementing Living Change as
proposed by Wunan. A further 30 per cent of respondents did not judge Living Change but focused
on the necessity of implementing whatever solutions might be at hand and said it should be trialled.
The remaining 30 per cent of respondents did not support Living Change. Wunan believes that these
results reveal sufficient community support to progress with implementing Living Change,
particularly given the challenging nature of the proposal.

For implementation, the legal start point is that the Australian Government would need to amend
the Social Security (Administration) Act 1999 (Cth) to enable the panel to make income management
decisions (either directly or indirectly) about government payment recipients. Currently, this power
is reserved to Centrelink, legislatively-specified state and territory authorities, and the FRC.

The FRC was established in Queensland as a statutory authority to:

e acknowledge that it was designed to exercise functions usually exercised by government

e compel state agencies to share information with it

e subject it to public safeguards regarding its exercise of powers, the safekeeping of confidential
information and use of appropriate procedural rules in terms of natural justice

e provide protection to the commissioners, both in terms of potential threats and liability

e make it subject to appropriate ministerial and financial oversight, and

e signal that it was an on-going institution with the backing of the state, giving it credibility with
the community and the justice system.

It is appropriate that income management decisions are only made by government entities such as
Centrelink and the Department for Child Protection (DCP). As the capacity to make such decisions is
an essential element of Living Change, the three options for the panel are that it be a:

1. Western Australian statutory authority that makes income management decisions

2. Commonwealth executive agency that makes such decisions, or

3. non-statutory body that makes recommendations to Centrelink or DCP on such decisions.



Following the FRC example, option 1 is optimal, as the panel would be receiving information almost
exclusively from State agencies and addressing responsibilities that are for the most part State
responsibilities. While legislation for an initiative that would initially operate in one town is a major
undertaking for the State Government, there is some precedent in the State Agreements used since
the 1960s to successfully foster individual mining development projects. Drafted appropriately, the
legislation could enable other sites to be set up in the future.

Option 2 is feasible, though in addition to an executive decision to establish the agency, would
require an intergovernmental agreement on data sharing, introducing an extra element of
implementation risk (it is hard to enforce intergovernmental agreements).

While option 3 appears enticing (as it avoids the difficult task of either enacting new legislation or

establishing an agency), it would not work effectively as:

o without legislative and regulatory amendment, the panel could only address the responsibilities
on child safety and adult economic participation

e all recommendations require a Centrelink or DCP review, introducing likely delays and the
chance that the panel’s authority would collapse the first time a recommendation is rejected

o it suffers from even greater implementation risk on data sharing and agency cooperation

e it provides no enforceable safeguards on confidentiality and natural justice for community
members, nor additional protection to panel members on threats or liability, and

e it ultimately does not empower Aboriginal leaders to tackle difficult behavioural change.

Wunan recommends that the implementation of the individual and parental responsibility

component of Living Change be supported by the:

e State Government passing legislation to establish a panel of community leaders in Halls Creek as
a statutory authority, and

e Australian Government amending the Social Security (Administration) Act 1999 (Cth) to enable
the panel to make income management decisions.

Both actions are required for Living Change to operate as intended. Wunan proposes that it operate
for an initial term of five years, with a formal tripartite (federal, state and community) governance
mechanism, accompanying social marketing campaign, constant monitoring and an evaluation after
four years to determine if it should be continued and/or replicated.

Opportunity

Business, government and the not-for-profit sector are already focusing on increasing opportunities
in Halls Creek. Wunan proposes that as part of Living Change, stakeholders should seek to design
future opportunities in education, employment and housing as an incentive for:

e families to continue or start to meet community-agreed responsibilities; and

e communities to take on difficult social change.

For families, Wunan believes it is fair to offer some opportunities only to people who are meeting
their responsibilities. This principle is not appropriate for core services such as public housing.
However, where there is discretion about the provision of an opportunity (e.g. whether a family
qualifies for a new transitional house, as described below) it is reasonable to consider the extent to
which the family meets community-agreed responsibilities.

For communities, the main basis for government resource allocation is need. However, once basic
needs are met, governments consider other factors such as the local capacity to utilise funds, level
of community support for a project and availability of co-investment. Wunan argues that to support
change in the East Kimberley, governments making decisions at the margin about further




investments should favour communities committed to difficult social change (e.g. Halls Creek if it
adopts Living Change) over those that are not so committed. Below, Wunan has identified some
potential large opportunities for Halls Creek. However, there is scope for a graduated set of
opportunities starting with simple recognition and small rewards.

Education

Educational opportunities can provide a powerful incentive for students to attend school and
improve their capabilities. There are two major educational opportunities in Halls Creek that embed
notions of responsibility: the Clontarf Academy and Wunan’s Dural Education Excellence program.

Clontarf is a syndication of the Clontarf Foundation program that uses football as a lever to improve
education, life skills and employment opportunities for young Aboriginal men. It has operated in
partnership with the Halls Creek District High School since 2008. Students must meet attendance,
academic and behavioural standards to take part in football carnivals or interstate trips.

Dural is a partnership between Wunan, the High School, Dural Baptist Church, William Clarke College
and Pacific Hills Christian School that began in October 2011. It involves ten Halls Creek students
(aged 12 to 17) living in Dural, Sydney with two Halls Creek house parents employed by Wunan and
attending either William Clarke or Pacific Hills. Students access an excellent education but maintain a
strong cultural connection to Halls Creek and have culturally appropriate support. Students were
selected based on learning commitment (evidenced by attendance and reports) and family support.
The program is half-way through a two-year pilot but early results are impressive. If the pilot is
extended, permanent funding is required for the parental support component.

Dural also involves a teacher exchange between the High School and colleges, recognising the value
of cross-cultural awareness and need to improve High School outcomes. However, more action is
needed on the latter front, as attendance is falling from already low levels and student outcomes are
well below equivalent schools. Whether or not Living Change is adopted, the State Government
must ensure all steps are being taken, and sufficient resources are being provided, to radically lift
attendance and performance in Halls Creek.

In terms of educational opportunities supporting Living Change, Wunan recommends that:

e the State Government ensure that all steps are being taken, and sufficient resources are being
provided, to radically lift school attendance and performance in Halls Creek, and

e both governments consider permanent funding for the Dural initiative if the pilot is successful.

Employment

Employment opportunities, and appropriate training and support to link Aboriginal people to those
opportunities, are critical to breaking the destructive cycle of welfare dependence and have an
inherent responsibility component (e.g. you need to turn up each day to keep your job). Across the
Kimberley, there are many employment opportunities. For Halls Creek job seekers, there are
opportunities in and around the town, and many options for those willing to commute.

Employment services in remote communities such as Halls Creek are in the midst of a major
overhaul with the introduction of the Remote Jobs and Communities Program (RICP) from

1 July 2013. In each RICP region, the single provider will have significant flexibility to work with
communities and local businesses on community-driven training and economic development
initiatives. As an existing Job Services Australia provider, Wunan has tendered for the RICP provider
role in the Halls Creek region. Whether Wunan is successful in the tender or not, there would be
significant potential for RICP to complement Living Change.




Wunan has developed one possible employment opportunity — a fly-in, fly-out (FIFO) initiative for
Aboriginal people in and around Halls Creek to access Pilbara employment options. The proposal is
to conduct a 12 month trial to prepare, screen, train and support up to 40 job seekers to end up with
20 full-time FIFO workers. This trial would require dedicated flights to and from Halls Creek, and a
full-time mentor to support workers on their return to community. Potential employers have said
that the proposal is promising but unproven and risky without further feasibility work, suggesting
that government or philanthropic support is required to prove the model works (or not).

In terms of employment opportunities supporting Living Change, Wunan recommends that both
governments consider supporting a 12-month trial of a fly-in, fly-out initiative for job seekers in and
around Halls Creek looking to work in the Pilbara.

Housing

Housing is a key enabler for Aboriginal people to take up education and employment opportunities:
it is much easier to get to school or work if you've slept well in a quiet, uncrowded house. Perhaps
less well recognised is the capacity for housing to provide an incentive for reinforcing individual and
parental responsibility. This is the underpinning concept for transitional housing.

In partnership with Community Housing Ltd, Wunan has been managing forty transitional houses in
Kununurra since July 2012. The houses were constructed by the Department of Housing using
federal East Kimberley Development Package funds. To qualify for the houses, which operate at a
small discount to market rent, a person or family must: be in employment; be sending their kids to
school (attendance of 85 per cent or more); and agree to engage with support services, including
money management. The goal is that after two years, residents either purchase the house or exit
into the private housing market, having built up their financial skills and embedded responsibilities.

Wunan operates the Burraluba Yura Ngurra workers’ hostel in Halls Creek on a similar basis, though
residents there can be in either work or training. Both initiatives have proved popular, with a waiting
list for transitional housing in Kununurra and the hostel at near capacity, revealing emerging demand
for Aboriginal housing options outside the traditional community and public housing models.

Among East Kimberley towns, Halls Creek has one of the most distorted housing markets, with
private housing comprising only 20 per cent of the market (about a third of the Kimberley-wide
rate). Combined with the community sentiment on housing revealed through the consultation
process, this distortion suggests the need for a major land release in Halls Creek focused on private
housing options. As noted above, without a large housing investment in Halls Creek, the community
will not support a housing responsibility being included in Living Change.

Wunan has modelled a “next stage” transitional housing option based on: the State Government
meeting the cost of land release; most construction finance coming from social impact investors;
innovative, lower-cost modular housing; using rent to fund support services; and transition to home
ownership after two or three years providing investor returns. This is merely one option that could
complement Living Change; another would be an initiative to repair and then transfer existing public
housing to residents who meet community-agreed responsibilities and engage support services.

In terms of housing opportunities supporting Living Change, Wunan recommends that the
State Government meet the cost of a major land release in Halls Creek for transitional housing and
consider other options for correcting the distorted housing market in Halls Creek.




I. Introduction to the East Kimberley and Wunan

This chapter: depicts Indigenous disadvantage in the East Kimberley; introduces Wunan; and sets out
Wunan’s approach to enabling Aboriginal success in the region.

1.1 Aboriginal disadvantage in the East Kimberley

A region of vast beauty and remoteness, the East Kimberley is larger than Victoria but comprises just
two shires (Halls Creek and Wyndham-East Kimberley) and has only 11,400 residents, half of whom
are Aboriginal.' It is home to the World Heritage-listed Purnululu National Park, one of the world’s
largest diamond mines, a 300,000-year-old meteorite crater, Australia’s largest man-made lake and
some of the oldest continuing cultures in human history. Over the past five years, the population has
grown at twice the national average,” spurred on by strong regional industries such as agriculture,
construction, mining and tourism. There are many jobs available as a result of both high job turnover
and economic growth.? Recently, there has been major government investment in the region via the
East Kimberley Development Package ($195m over 2009-2011), Ord Expansion Project ($220m over
2009-2013) and Royalties for Regions (up to $59m in 2011-12 on top of the Ord investment).

In stark contrast to the region’s natural endowment and burgeoning economic opportunities is the

level of Aboriginal wellbeing. For example, the 2011 Census for the East Kimberley revealed:

e education—17.5 per cent of Aboriginal people had completed year 12 or equivalent, compared to
54 per cent of non-Aboriginal people, which is also the national rate

o employment—25 per cent of Aboriginal adults were in mainstream jobs with a further 7.5 per
cent in Community Development Employment Projects (CDEP), compared to 87 per cent of
non-Aboriginal adults and a national rate of 59 per cent

e housing—14 per cent of Aboriginal households had eight or more residents, compared to no non-
Aboriginal households and a national rate of 0.3 per cent, and

e income—median personal income for Aboriginal adults is around $280 per week, compared to
around $1050 for non-Aboriginal adults and the national median of $577.*

Snapshots from non-Census sources are no more promising:

e health—in Kununurra in 2008, the estimated diabetes prevalence rate in the 55 to 64 age bracket
for the Aboriginal population was 48 per cent, compared to the national rate of eight per cent

o life expectancy—the median age at death in 2010 for non-Aboriginal men in Western Australia
was 78, compared to 52 for Aboriginal men,® noting that it is likely that the median age at death
for Aboriginal men in the East Kimberley was even lower,” and

o offending—in December 2012, 108 adults in Kununurra were on a corrective services order:
88 were Aboriginal, while a third of the town population is Aboriginal, meaning that Aboriginal
residents are nine times more likely than non-Aboriginal residents to be subject to an order.?

Moreover, there may be a silent crisis sweeping the region, based on soon-to-be-released research
conducted through the Lililwan Project in Fitzroy Crossing on foetal alcohol spectrum disorders
(FASD). FASD is an umbrella term to encompass the conditions that result from foetal exposure to
alcohol, are associated with lifelong problems and are entirely preventable. The study seeks to

Australian Bureau of Statistics, Census (2011): this is likely an undercount of the Aboriginal population
Australian Bureau of Statistics, Census (2006 and 2011): 16% growth in East Kimberley, 8% growth nationally
Wunan Foundation, Real Jobs Il (March 2010)

Australian Bureau of Statistics, Census (2011)

Social Compass, Baseline community profile — Kununurra (April 2009)

Australian Bureau of Statistics, 3302.0 Deaths (2010)

John Taylor, Aboriginal population profiles for development planning in the Northern East Kimberley (2003)
Department of Corrective Services, Weekly Offender Statistics Report (December 2012)
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determine the FASD prevalence rate among the 134 children born in Fitzroy Crossing in 2002 and
2003. An early report contains a prevalence rate of 50 per cent,’ which is 180 times the rate
estimated in 2000 for Indigenous children in the State.'® If this is correct, there is good reason to
believe that there will be similar rates for particular age brackets in other Kimberley communities.

Overlaying the discussion above is the continued tragedy of youth suicide across the Kimberley. The
Kimberley Aboriginal Medical Services Council recorded 36 Aboriginal suicides in the Kimberley over
the year to September 2011, a rate 182 times that in the non-Aboriginal population.™ Over the past
decade, Aboriginal suicides in the Kimberley have been the subject of several Coronial investigations
and three Coronial inquests. It isn’t clear that any progress is being made against this terrible scourge.

On the other hand, some progress is being made on Closing the Gap targets but the pace of change
is unacceptably slow. For example, the percentage of Aboriginal people in the East Kimberley that
have completed year 12 has risen from 7 per cent in 2001 to 17 per cent in 2011." At this rate, it
would take until 2034 to get to the 40 per cent level that is roughly equivalent to the Closing the Gap
2020 target on Year 12 achievement." Similarly, the percentage of Aboriginal adults in mainstream
jobs has increased from 13 per cent in 2001 to 25 per cent in 2011.** At this rate, it would take until
2032 to reach the 50 per cent level that is equivalent to the Closing the Gap 2018 employment
target, despite an abundance of jobs in the region.™

In short, substantial action is required to accelerate the pace of improvement across the region and
ensure that another generation of Aboriginal children in the East Kimberley is not afflicted by the
low aspirations and expectations that have allowed the present conditions to prevail.

1.2 Wunan

Established in 1997, Wunan has been working to drive long-term socio-economic change to enable
Aboriginal people in the East Kimberley to make positive choices that lead to fulfilling, independent
lives—essentially, to have dreams and a fair chance at achieving them.'® Wunan’s board is
comprised of Aboriginal leaders from the East Kimberley and an independent commercial director.
Over the past 15 years, Wunan has built its capacity to effect change in the region by increasing its
commercial asset base, developing a robust organization, and entering partnerships with
communities, business and government. This capacity has enabled it to deliver many innovative and
pragmatic initiatives to improve Aboriginal wellbeing, with the intent of shifting the balance of
welfare dependence of Aboriginal people in the region from 80 per cent to 20 per cent.”’

° Russell Skelton, ‘Grog hits Indigenous babies’, Sydney Morning Herald, 12 November 2012

1% caroline Bower et al, ‘Ascertainment of birth defects: the effect on completeness of adding a new source of
data’ Journal of Paediatric Child Health (2000) 36:574-6, which reported a rate of 2.76/1000 births.

" pat Dudgeon et al, Hear Our Voices (March 2012) p. 28

12 Australian Bureau of Statistics, Census (2001 and 2011)

B Currently, the national Year 12 completion rate is 54% and Indigenous completion rate is 28%: the target is
to halve the gap by 2020 and so with no increase in the national rate, the Indigenous target would be 41%.

% Australian Bureau of Statistics, Census (2001 and 2011)

> currently, 59% of Australian adults are in work and 42% of Indigenous adults are in work: the target is to
halve the gap by 2018 and so with no increase in the national rate, the target would be 50%.

'® This framework is underpinned by Amartya Sen’s Development as freedom (1999) and the idea that “the
basic concern ... is with our capability to lead lives we have reason to value”.

7 This goal is derived from the work of John Taylor, Ord Stage 2 and the socioeconomic status of Indigenous
people in the East Kimberley region (2008) p. 17, which found that 18.2% of Indigenous residents in the
East Kimberley had mainstream jobs, compared with 84.3% of non-Indigenous residents. Wunan believes
that the regional aspiration should be for those rates to be equal within one generation.



1.3 Wunan’s approach to enabling Aboriginal success

Wunan believes that the path to success for Aboriginal people is to: invest in people’s abilities;
provide real opportunities in education, employment and housing; and encourage and reward
aspiration and responsibility.

To date, business, government and not-for-profit providers attempting to enable Aboriginal success
in the East Kimberley have focused on the first two elements: investing in people’s abilities and
providing real opportunities. For example, the East Kimberley Development Package contained
significant education, health and housing investments intended to help people make the most of
their abilities. As a complement, a key driver behind the Ord Expansion Project has been to provide
real jobs for local people, with specific access for potential local Aboriginal workers.

These two foci are necessary but alone are not sufficient to enable Aboriginal success in the region.
The missing element is a strong emphasis on aspiration and responsibility.

There has been some effort directed at lifting aspiration in East Kimberley and tackling the idea that
“to be Aboriginal is to be poor”. For example, the Follow the Dream program at Kununurra District
High School and private school scholarships provide pathways for Aboriginal students with academic
or sporting ability. Similarly, the annual National Aborigines and Islanders Day Observance
Committee awards and biennial East Kimberley Aboriginal Achievement Awards celebrate Aboriginal
excellence in the region. Nevertheless, more must be done to lift the expectations that Aborigines
and non-Aborigines alike hold about Aboriginal individuals and families, and embed what Dr Chris
Sarra describes as a high expectations relationship between Australia and Aboriginal Australia.

There have also been small steps toward entrenching notions of responsibility, the clearest example
being the transitional housing component of the East Kimberley Development Package. To qualify
for one of the forty new transitional houses in Kununurra that were finished earlier this year and
which operate at a small discount to market rent, a person or family must: be in employment; be
sending their children to school (attendance of 85 per cent or more); and agree to engage with
support services, including money management. The goal is that after two years, residents either
purchase the house or exit into the private housing market, having built up financial skills and
embedded responsibilities. While program demand (nearly ninety applications so far) and strong
early indicators on school and work attendance shows that there are Aboriginal people and families
willing to commit to responsibilities tied to opportunities, there is more to be done on this front.

Itis time to place more attention on responsibility. Amartya Sen wrote that: “there is no substitute
for individual responsibility”.'® Wunan agrees with the sentiment but asserts more broadly that
responsibility is required at three inter-related levels: individual, family and community. That is,
while individual agency is critical, there is a key role for peer effects, collective action and positive
social pressure. Wunan argues that aspiration works at the same three levels. The interaction
between these levels is apparent if one considers how children build their own aspirations and
notions of responsibility by observing family and community members, and how a person’s

behaviour is shaped by the expectations of those around them.

Parental responsibility is particularly important, not only for the example that it sets for children, but
because it is essential in enabling children to develop their abilities. The influence of early childhood
development on a child’s life outcomes is well documented. If a parent drinks heavily during
pregnancy, neglects a young child, fails to maintain a healthy home or does not support early
education and school, the parent’s actions can significantly diminish that child’s capabilities and

¥ Amartya Sen, Development as freedom (1999)
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agency in later life. The fact that a child cannot protect herself or himself from irresponsible parental
behaviour provides a strong case for legitimate state involvement.

The absence of responsibility in East Kimberley communities is evidenced in binge drinking, domestic
and other violence, drug taking, excessive gambling, the frequency of foetal alcohol spectrum
disorders, the dilapidated state of housing and public spaces, the number of adults on the streets
during the work day and the number of children on the streets late at night. This dysfunction and its
consequences are borne out in every indicator of Indigenous wellbeing. For far too long,
governments and communities have harboured low aspirations for and expectations of Aboriginal
people, facilitating this dysfunction. For far too long, there has been a failure by some individuals to
take responsibility for their actions, families to call its members to account and communities to take
a stand against unacceptable behaviour and say “enough is enough”.

Notable exceptions on the community front have been the alcohol restrictions in Fitzroy Crossing
(West Kimberley) and Halls Creek (East Kimberley), and actions to instigate the Lililwan Project on
foetal alcohol spectrum disorders in Fitzroy Crossing, all of which were driven by small groups of
strong Aboriginal women. It is this sort of Aboriginal leadership that Wunan is seeking to catalyse
through Living Change, and upon which any successful reform efforts in the Kimberley will rely.

Outside these examples, the dominant dysfunction in communities reveals the extent to which
negative social norms (such as alcohol and drug abuse and child neglect) have prevailed over the
positive social norms that exist elsewhere (such as respect for the rule of law, intolerance of violence
and commitment to education), and responsibility has been replaced by dependence.™

Historically, these communities exhibited high levels of responsibility. Over millennia in some of
Australia’s harshest conditions, the ancestors of current East Kimberley Aborigines survived and
prospered by maintaining highly disciplined and self-reliant family groups that cared for their
country, moved with the seasons, looked after all group members and taught children to survive.
The process of how norms broke down in this and other regions is the subject of substantial research
on the effects of and interactions between: colonisation; dispossession; dislocation; racism;

the policies of protection, assimilation and self-determination; pre-existing and adapted cultural
practices; and the introduction of equal and land rights, alcohol and the welfare system.

In addressing current problems, one historical overhang is particularly important—the welfare
system to which Aborigines became entitled after the overdue recognition of their full citizenship in
the 1960s and on which many Aboriginal families became reliant after the Equal Wage Case in 1965
saw many Aboriginal stockmen lose their jobs. Since then, passive welfare and service solutions to
emergent problems have driven a culture of dependency and “something for nothing”. In this
period, many Aboriginal families have come to see: welfare payments as a permanent income
source, rather than a safety net; Community Development Employment Projects as a destination,
rather than a stepping stone; and more services as the answer to all problems. These perspectives
have corroded the motivation of and blunted the incentives for Aboriginal people in the

East Kimberley to build their capabilities, take up opportunities and control their destiny.*

1% see for discussion of this phenomenon: Cape York Institute for Policy and Leadership, From hand out to
hand up — design recommendations (May 2008) pp. 17-18

2% This conclusion is consistent with evidence that welfare dependence: makes families more vulnerable to
change; undermines parental self-esteem; is associated with a diminished sense of control over one's own
life, a diminished capacity to cope with stress and an expectation of continuing dependence among family
members; and increases the risk of child behavioural problems and failure at school. See: Anne Daly and
Diane Smith, ‘Reproducing exclusion or inclusion? Implications for the wellbeing of Indigenous Australian
children’ (2003) CAEPR Discussion Paper No. 253, p. 10.
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The negative impacts of passive welfare and other historical factors have extended beyond
participation in education and the mainstream economy to Aboriginal identity and culture, where
culture is defined as the transmission between generations of beliefs and values manifested in
distinctive customs and symbols.?! Given social norms and cultural values have significant overlap,
Wunan believes that the factors that have corrupted the transmission of positive social norms and
responsibilities have similarly corrupted the transmission of traditional culture and its manifestations
in art, dance, language, law, music, stories and other practices.*

On this basis, re-establishing a base of positive social norms and responsibilities will both enable
more Aboriginal people to build their capabilities and take up available opportunities, and help
redevelop a sense of positive Aboriginal identity and culture.

! Alfred Dockery, ‘Culture and wellbeing: the case of Indigenous Australians’, Social Indicators Research (2010)
99: 315-322

22 Research based on the 2002 National Aboriginal and Torres Strait Islander Social Survey shows positive
correlations between cultural attachment and education/employment outcomes. Though the causal
direction is not clear, the research is consistent with the idea that positive social norms and traditional
cultural practices are transmitted together, and a breakdown in the transmission of one means a breakdown
in the transmission of the other. See: Alfred Dockery, ‘Cultural dimensions of Indigenous participation in
education and training’ (2009), available at: http://www.ncver.edu.au/publications/2174.html.
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II. Introduction to Living Change

This chapter: describes Living Change’s origins; details the theory underpinning Living Change;
outlines how the initiative would work; and makes the case that now is the time for action.

2.1 Origins of Living Change

In recent years, Wunan has focused on designing and implementing education, employment and
housing initiatives to support Aboriginal people in the East Kimberley to succeed. While several
initiatives have been effective, Wunan’s board sensed that there was something missing, and that its
overall goals could not be achieved by focusing solely on increasing available opportunities for
Aboriginal people in the region. Wunan’s initiatives have always incorporated elements of aspiration
and responsibility, but the board began to consider a more explicit agenda capable of promoting
individual, parental and community responsibility.

From the middle of 2010, Wunan began to accelerate its work on this agenda with the support of
corporate secondees through Jawun Indigenous Corporate Partnerships. One of the early Jawun
projects was to facilitate a trip by East Kimberley leaders to Cape York, Queensland to experience
the welfare reform trials that have been operating since 2008 and which were based on several
years of policy thinking by Noel Pearson-led institutions in that region. This trip helped solidify the
experience of an earlier Wunan visit to Cape York and idea that there was more that could be done
in Indigenous communities to re-establish the core notion of responsibility.

In early 2011, Wunan began to develop the initiative now known as Living Change, with strong
support from Jawun secondees. The idea was to develop a responsibility framework for the

East Kimberley, taking into account the region’s unique economic, cultural and social conditions.
Wunan’s vision was to be a catalyst for change by designing a model that could be adopted and
adapted by any community in the region that wanted to take difficult but positive steps to tackle the
cycle of dysfunction that is driven by the absence of responsibility, and so enable Aboriginal success.

At this stage, Wunan has been funded by the Australian Government and State Government to
report on the feasibility of implementing Living Change in one East Kimberley community:

Halls Creek. However, this chapter describes Living Change as a general model that could be applied
(with appropriate community consultation and adaptation) across the East Kimberley—and maybe
beyond. Chapters 5, 6 and 7 discuss how Living Change could be implemented in Halls Creek.

2.2 Theory of change

In seeking to influence a community-wide change in norms and responsibilities, Wunan has focused
on social psychology literature and how people’s behaviours are influenced by others. In particular,
Wunan has considered the role of social identity, which holds that people identify both as individuals
and members of a “group” (as defined by that person).?*> The more that a person identifies with the
group and thinks it important, the more likely the person is to act in line with the group’s norms.

It is not possible simply to change social norms: the group needs to agree a different understanding
of “who we are” and “what we do”. For a group to achieve a new identity, group leaders must lead a
process to redefine, clarify and communicate the group’s purpose and rules. This may require a shift
in focus from “what we do now” to “what we ought to do”. For success, leaders need to ensure
broad participation, build consensus on the changes and communicate the changes in a way that
positively differentiates the group. In negotiating the changes, it may be necessary to create new

> Kate Reynolds and Emma Thomas, ‘Understanding social norm change and social norm measurement: a
social psychological perspective’ (2008)
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structures and processes, work directly with sub-groups that may undermine a broader sense of
identity and promote sub-groups whose sense of identity is desirable for the entire group.

Once the changes are in place, a leader or institution can seek to persuade group members to act in
line with the new norms, the success of which will turn on the strength of the person’s identification
with the group.?® If this is unsuccessful, an institution can appeal to its authority, in which case
success will turn on the extent to which the person accepts the institution as legitimate. The last
resort is for the institution to seek to control behaviour through conditional rewards or sanctions;
the effectiveness of this approach will depend on what conditions the institution can impose.

Using this model, Wunan sees the steps for re-establishing positive norms and responsibilities as

being to:

define the relevant group

ask group members to determine and agree “what we ought to do”

establish a process for clearly communicating “what we ought to do”

identify and celebrate sub-groups who already doing those things

ask members of those sub-groups to lead a process of redefining the group and its behaviour

set up a panel that allows those members to exercise leadership

introduce a fair and consistent process for panel members to meet with group members who

are not meeting the desired behaviour, to seek to persuade those group members to do so

provide incentives for group members who meet the desired behaviour

ensure that the community can support group members who want to meet the desired norms

but are not yet consistently doing so, and

10. enable the panel to place restrictions on or penalise group members who have met the panel,
have not been persuaded to change their behaviour and continue not to meet the norms.
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The next part explains how Wunan proposes to translate this theory into practice.

2.3 Living Change model

Underpinned by its theory of change and the FRC experience in Queensland, Wunan has developed

Living Change as a community-led, place-based response to enabling Aboriginal success. It has two

core components:

1. Aboriginal leaders driving the re-establishment of individual and parental responsibility as a base
for cultural, economic and social renewal, and

2. business, government and the not-for-profit sector ensuring access to high standard
opportunities in education, employment and housing for responsible families and communities
committed to difficult social change.

This part addresses the initial question about group identification before describing each component
of the general Living Change model.

Group identification

In considering how to influence social norm change in the East Kimberley, Wunan considered two
options for defining the relevant groups. One is based on geography, the other is based on cultural
or language groups. In some cases (e.g. communities such as Warmun), there may be significant or
complete overlap between the options. In other cases (e.g. towns such as Kununurra or Halls Creek),
there may be significant tension between the options.

** John Turner, ‘Explaining the nature of power: A three-process theory’, European Journal of Social Psychology
(2005) 35: 1-22
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Wunan recommends grouping on a geographical basis for several reasons. First, prevalent norms
tend to reflect historical, location-specific factors such as the availability of alcohol, education and
employment. Second, there can be disagreement about the composition of cultural groups and is
not a strict delineation due to intermarriage between groups. Finally, cultural grouping cannot
comprise the region’s entire population (as it does not include non-Aboriginal people or Aboriginal
people from other regions; both groups are critical in re-establishing positive norms).

There is also a question of scale. Wunan considers that the initial threshold for the model is

100 people, meaning that there are nine potential sites in the East Kimberley: Kununurra,
Kalumbaru, Wyndham, Warmun, Halls Creek, Ringer Soak, Billiluna, Balgo and Mulan. Challenges in
identifying on this basis include that there is: a boundary definition issue for several sites (such as
whether nearby outstations are part of the community); much movement between communities;
and not a strong group identity in each community, particularly the towns. At this stage, Wunan
proposes to address these issues on a community-by-community basis, starting with Halls Creek.

If Living Change is implemented on a wider basis, Wunan would address the issues on that basis.

Responsibility

Establishing and communicating a set of responsibilities

The first step in the responsibility component is for the community to agree the responsibilities,
which should: set high expectations; be realistic and achievable; be positively correlated with
improved personal and community wellbeing; and have a clear, measurable “trigger”. The first three
criteria are self-explanatory; the last criterion is pragmatic: the model will not work if community
members are asked to monitor and report on each other. Instead, Wunan proposes that
responsibilities be monitored through existing mechanisms such as schools and courts.

Since it began considering Living Change in late 2010, Wunan has been discussing with Halls Creek
community members what responsibilities the community values. Against the above criteria and
based on initial conversations with the Wunan board members and community members, Wunan
has tested the following responsibilities:

children attend school every day

children and those who are vulnerable are cared for and safe

capable adults participate in either training or work

people maintain their homes and pay their rent, and

people take personal responsibility and do not commit crimes.
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Chapter 5 details how these responsibilities would operate in Halls Creek.

Wunan has not tested the following possible responsibilities (which have been suggested on the
basis of existing data and observed dysfunction) for the reasons set out:

e Children are healthy—this responsibility is difficult to monitor, though it is possible to see if
parents have taken children for a health check, as the Australian Government is requiring for
four year olds as a condition for receiving Family Tax Benefit Part A (“Healthy Start for School”
initiative). Wunan does not believe this one-off requirement is a robust indicator of negative
behaviour and notes that health neglect in children can be picked up by the vulnerability norm.

e People do not engage in excessive or problem gambling—this responsibility is also difficult to
monitor. While it is possible to establish a gambling offence, the only existing source of data for
gambling behaviour that does not constitute an offence would be a counsellor’s report. It would
not be ethically appropriate to establish counsellor reports as a monitoring mechanism.

e People do not humbug each other—this responsibility could only be measured by reports from
community members and so is not viable on the criteria.
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However, it would be possible for the panel (with whom community members would meet) to use
their local knowledge to address problems outside the specific responsibilities.

Once responsibilities are established, they need to be clearly and widely communicated in the
community. One approach is a social marketing campaign to support the behaviour change process.
Social marketing is the application of marketing techniques to effect behaviour change in response
to an identified social problem. As with marketing, social marketing draws on fields such as
psychology, sociology and anthropology to understand how to influence people’s behaviour.

Australia has led the world in social marketing campaigns, particularly in health: Life. Be in it.; Slip!
Slop! Slap!; the QUIT campaigns; and the “Grim Reaper” (HIV/AIDS). There is an existing campaign in
the Kimberley designed to discourage Aboriginal mothers from drinking and smoking in pregnancy.
While Wunan is only aware of health-related campaigns in Indigenous communities, it believes the
techniques could be applied as part of Living Change to promote responsibilities through local
branding, messages and symbols.

Establishing a panel of local leaders

The next step is to establish a new structure: a panel of leaders that can meet people who are not
meeting community-agreed responsibilities, and support them to do so before serious dysfunction is
entrenched. In the first instance, the panel would seek to understand the underlying reasons why a
person is not meeting the responsibilities, and apply a person- or family-centred approach to bring in
appropriate support services. If the person continues to not meet responsibilities or does not engage
the relevant services, there must be a consequence (discussed further below). While taking account
of individual circumstances, the panel’s processes would need to be fair, consistent and transparent.

Any panel should be a legal body; the difficult question is whether it should be a government entity.
If the answer is yes (as Wunan argues in chapter 5), a community can’t simply seek this status; it
requires either a Commonwealth executive decision or State legislation (which could then be used
by any community tha