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ABSTRACT

Planning, specifically resource management, is an activity of the state which
should seek to reflect the values of the people. However, in New Zealand, only
I>-

the values of the dominant Pakeha culture have traditionally been considered by
decision makers. As a result,

resource management in New Zealand has

developed as a monocultural institution.

This thesis addresses the issue of

monoculturalism in New Zealand's planning regime. The aims of this thesis are
twofold:
(1)

to examine the argument that New Zealand's planning is monocultural,

and

has traditionally ignored the needs and aspirations of Maori; and
(2)

to examine the current resource management system in New Zealand in

order to establish the basis for a bicultural approach to planning.
These aims were addressed in two principal ways. First, a critical review of
literature provided comprehensive background on the relationship between
Western and non-Western cultures.

Second,

in depth interviews were held with

both Maori and non-Maori involved in resource management structures.

Data

from these interviews illustrate Maori opinion on the current resource
management system in New Zealand.

.

The thesis concludes that biculturalism is the only legitimate structure for state
policy in New Zealand.

...

This conclusion is based primarily on the relationship

established between the indigenous Maori and the Pakeha settlers through the
Treaty of Waitangi.
This study also found that the current resource management regime in New
Zealand is incapable of supporting a bicultural resource management approach.
Radical reforms are needed in order to facilitate bicultutal planning. The thesis
concludes by proposing changes to the current regime which will facilitate a
bicultural approach to New Zealand planning.
(ii)
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GLOSSARY OF MAORI TERMS
.,.

,';.

The following definitions apply to the Maori words which appear throughout
this thesis. The primary source for the definitions is Barlow (1991). Other
sources, where used, are cited in the text.
Hapu: A hapu is a sub-division of a tribe, a sub-tribe.
lwi: The largest political unit in Maori society. An iwi, or tribe, is historically
associated with an ancestral area, a location inhabited by succeeding generations.
For example, Ngai Tahu are historically associated with the South Island.
Kaitiaki: Kaitiaki are essentially guardians to protect sacred places and people.
A full discussion can be found in Minhinnick (1989).
Kaitiakitanga: Kaitiakitanga is essentially the action undertaken by a kaitiaki. In
terms of resource management, kaitiakitanga is concerned with the protection
of the mauri of a resource. Again, Minhinnick (1989) discusses this idea
com prehensivel y.
Kawanatanga: Kawanatanga is a transliteration of 'government'. Kawanatanga
appears in the Treaty of Waitangi, and has been used ever since to denote the
sovereignty, or governorship, of the Pakeha settlers.
Mahinga kai: Mahinga kai refers to areas which were used for traditional food
gathering or production. A mahinga kai may be a river or estuarine area, or an
area of forest where birds were harvested, for example (ORC, 1993).
Mana: Often associated with prestige, the meaning of mana includes the power
of the gods, ancestors, land and the individual.
Mana whenua: Mana whenua status is given to those with rangatiratanga,
sovereignty, over a particular area (ORC, 1993).

or

Maori: Maori is the term used to describe the indigenous race in New Zealand.
It is, however, a collective term, and does not acknowledge the fact that Maori
society is not homogeneous. Maori society is structured hierarchically, with the
iwi being the largest political unit, followed by the hapu, and then the whanau.
Mauri: Mauri may be described as a 'life essence', which everything possesses.
Mauri is the power which allows all things to exist.

"

Muru: Salmond (1975) describes muru as punishment by plunder. Muru
desribes, for example, the act of forcibly taking a portion of territory from an iwi
in order to avenge a wrong.
Pakeha: Pakeha is a descriptive term applied by Maori to white-skinned people.
Rahui: Rahui is a form of tapu. It is a restriction on the use of certain resources.
A rahui restricts access to an area until it is removed. Rahui may be applied for
(x)

'(

various reasons, such as to allow resources to regenerate and replenish
Runanga: The runanga is an appointed body which administers tribal affairs.
runanga may also represent individual hapu.
"'

.

A

Tangata Whenua: The 'people of the land'. Tangata Whenua is used in this
study to identify the indigenous peoples of this nation.
Taonga: Generally taken as meaning 'treasures', taonga also includes resources
such as waters, fisheries and forests, as intimated in the Treaty of Waitangi .
Tapu: Tapu is often taken as meaning 'sacred'. Generally, tapu includes all
influences and powers of these gods. Tapu has also been extended to be
inclusive all sorts of restrictions and ritual prohibitions. Normally understood
to indicate a ritual prohibition, the role of tapu is in fact protective. Further
discussion may be found in Irwin (1984).
Tino Rangatiratanga: Tino rangatiratanga has become the term associated with
the 'absolute sovereignty' of the Maori. However, Barlow (1991) suggests that
'arikitanga' may be a more appropriate term, as arikitanga describes the supreme
mana and power of the Tangata Whenua.
Waahi Tapu: A waahi tapu is a place of cultural and/ or historical significance to
an iwi, hapu or whanau. They are places to be protected from harm because of
the values associated with them.
Whanau: The whanau is the family or extended family (Metge, 1976).

I .,_
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INTRODUCTION

CHAPTER ONE:
.~

.

1.1

INTRODUCTION

Since colonisation,

New Zealand's political,

social and economic institutions

have been dominated by the Westernl way of thinking.

New Zealand has

officially existed as a monocultural nation since its settlement.

.

Monocultural

institutional structures have ignored the rights and concerns of the indigenous
Maori population in New Zealand.
This thesis argues that monoculturalism is not a viable political and social
structure for New Zealand. Instead, it is argued that biculturalism, a
partnership relationship between the Maori and the Pakeha, is the only
legitimate policy direction for New Zealand's public institutions. The New
Collins English Dictionary defines an institution as an established custom, law,
or relationship in a society or community. Therefore,

the resource

management institution refers to the body of law and processes which provide
the framework for resource management.
This thesis focuses on environmental planning,

the institution responsible for

the management of the natural and physical resources of New Zealand.
Specifically, the argument this thesis presents is that a bicultural approach to
planning is the only legitimate option for the management of New Zealand's
natural resources. Case studies undertaken for this study are intended to
examine the capability of New Zealand's current resource management
framework to support a bicultural planning system.
This study will show that planning in New Zealand is still influenced by the
T

colonial attitudes of this nation's founders.

This means that the cultural values

i

of the indigenous Maori continue to be treated as they have been in the past, as
inferior to Western culture. This is the idea of the 'colonial hangover' - that the
Maori in New Zealand still suffer from the actions and beliefs of the nation's
I/

colonial founders .

I(

Planning and policy making in capitalist societies, such as New Zealand,
1 In this thesis, the term 'Western' refers to the "dominant cultural tradition which stems from Western
Europe with its strong Ancient Greek influence" (Hodge, 1975:2). More precisely, the term refers to
the heritage of Anglo-European thought and culture (Hodge, 1975).

1
t

Canada and Australia,
_,_

traditions.

have traditionally been influenced by Western cultural

Western beliefs and institutional approaches have accorded the

indigenous cultures of colonised peoples an inferior status.

World wide,

colonised indigenous peoples are now asserting their rights for equal recognition
and representation in the institutional arrangements of their respective nations.
This study discusses methods by which the indigenous New Zealand Maori may
be equally represented in contemporary New Zealand society.
1.2

STUDY AIMS

The aims of this thesis are twofold:

[
t

(1)

to examine the the argument that New Zealand's planning is

monocultural,

and has traditionally ignored the needs and aspirations of Maori;

and
(2)

to examine the current resource management system in New Zealand in

order to establish the basis for a bicultural approach to planning.
In order to examine the claim that planning in Western states has traditionally
been monocultural,

the history of the relationship between Western and

indigenous cultures will be examined.

In Western post-colonial societies,

indigenous understandings of the world are subjugated by European2 values and
beliefs. These Western ideologies have been translated into the political,
economic (capitalist) and social structures of post-colonial nations.

Western

societies can therefore be seen as continuing to hold to colonial mindsets and
values.

It is this retention of colonial attitudes by Western cultures which leads

to the conclusion that post-colonial societies are suffering a 'colonial hangover'.
Western historical approaches to indigenous cultures have seen European
nations established as inherently monocultural.

The first part of this thesis

therefore seeks to address the following research questions:
I(

1)

How has the historical relationship between Western and indigenous

cultures been characterised?

>y

2 For the purposes of this thesis, 'European' and 'Western' are used interchangeably.

2

How has this relationship affected the social,
2)
institutions of Western nations?
After examining these historical questions,

political and economic

the study then focuses on New

Zealand's planning regime. The current resource management statute,

the

Resource Management Act 1991, will be analysed critically. This analysis will be
aided by case studies examining the implementation of the Act in order to
establish whether the legislation allows for Maori concerns to be adequately
addressed in planning. The second part of this thesis therefore seeks to address
the following research question:

3)

Is the current resource management legislation in New Zealand,

the

Resource Management Act 1991, capable of supporting a bicultural approach to
resource management in this nation?

t

1.3

STUDY STRUCTURE

1.3.1

Introduction

This thesis is set in two parts. The first part is concerned with addressing the
issues raised by the first research question. The second part aims to address the
issues raised in the second research question. The following sub-sections discuss
the structure of the study.
1.3.2

Part l : Cultural attitudes and the history of planning.

Chapter Two examines the idea of culture, and the differences between
'Western' and 'indigenous' cultures. These differences are explained by
examining the historical perceptions of Wes tern cultures towards indigenous
'Tl

cultures. One manifestation of these attitudes is colonialism. This chapter
discusses how colonialism has caused the development of monocultural
societies. The chapter concludes by discussing the various ways in which
different cultures can be represented in a single society. This chapter asserts that

)(

biculturalism is the only legitimate option for New Zealand's social and political

•I

institutions.
Chapter Three examines the concept of rationality, and the differences between
3

the world views of Western and indigenous cultures.
examines the idea of environmental rationality,

The discussion then

and how indigenous

environmental understandings could aid the Western world in a revised,
integrated approach to resource management and planning.
Chapter Four discusses the history and development of planning in New
Zealand. As part of this, the discussion focuses on the heritage of British Town
and Country Planning.

It then discusses how New Zealand planning has

traditionally treated the culture and claims of the indigenous Maori,
Whenua (the 'people of the land').

the Tangata

The reliance on Western rationality in

planning systems has seen the subjugation of indigenous concerns in these
systems. New Zealand, as a Western capitalist state, is no exception. The
contention of this chapter is that New Zealand's resource management approach
is monocultural,
1.3.3

and has been since the nation's settlement.

Part 2: Biculturalism and resource management in New Zealand.

Chapter Five presents a framework of proposed principles for bicultural resource
management system in New Zealand. Accordingly,

the various political and

institutional needs of such a model are identified and discussed.
Chapter Six introduces the research undertaken for the case studies presented in
Chapters Seven and Eight. The methodology of the research approach is
identified and discussed.

As the investigations for this study involved cultural

attitudes of the Maori, this chapter also discusses ethical questions related to the
issue of research and Maori.
Chapter Seven presents the findings of the first case study. This is a critical
appraisal of the Maori content of the current planning legislation in New

•

Zealand,

the Resource Management Act 1991 (hereafter 'the Act') . Information

for this chapter was obtained from both a literature review and from primary

+

interview material.

The aim of this chapter is to examine whether the Act is

capable of providing the framework for a bicultural approach to planning in New
Zealand. On the basis of the opinions of interviewees, it will be argued that the
Act fails to meet this requirement.

The chapter will conclude by outlining

improvements which could be made in order to encourage a bicultural approach
in planning.
4

Chapter Eight examines the implementation of the Act in two local Government
settings. Specific reference will be made to to the way in which these authorities

.

deal with the legislative obligations to consider Maori concerns.

The intention

in this chapter is to analyse whether the Act is capable of supporting a bicultural
resource management system in New Zealand.

In particular, the study

considers the Proposed Regional Policy Statements of the Canterbury and Otago
Regional Councils. The chapter concludes with suggestions as to how the
process of preparing Regional Policy Statements, as they relate to Maori, could
be improved.
Chapter Nine summarises the main arguments in this thesis.

From this,

the

findings of the study will be reviewed in light of the empirical data collected.
The chapter concludes by revisiting suggested changes to the Resource
Management Act which would better facilitate bicultural planning in this nation.

1.4

CONTRIBUTION OF THIS STUDY TO EXISTING LITERATURE

This study contributes to the literature in New Zealand regarding the Tangata
Whenua and resource management.

The arguments in this thesis do not

purport to be conclusive or common to all Maori. The discussions,

comments

and conclusions are drawn from the author's interpretations of both literature
and primary interviews with various people, both Maori and Pakeha.
This thesis provides an introduction to the needs of a bicultural resource
management system. Additionally, this thesis discusses changes necessary to
New Zealand's current resource management regime which will achieve a
bicultural resource management approach.
The New Zealand Maori are but one example of an indigenous race who are
emerging as significant and legitimate participants in the resource management
structures of post-colonial societies.

This study provides insight in to the needs

of the indigenous people in one post-colonial nation,

New Zealand. The

contributions of this study will be further discussed in Chapter 9.
1.5

TERMINOLOGY

Maori words and concepts are used throughout this study. Explanations of these
5

can be found in the Glossary.

The term 'Tangata Whenua' which is used

throughout this thesis does not refer to one particular iwi (tribe).
is not homogeneous.

Maori culture

Instead, Maori identity is centred around individual iwi .

Within each iwi are various hapu (sub-tribes), and the hapu may be broken
down further into whanau (family) groups.

Various iwi are located in different

areas around New Zealand (Metge, 1976). Therefore, the term 'Tangata
Whenua' is used as a collective term to denote the indigenous peoples of this

"

nation.

'I

rJ

...

6

INDIGENOUS CULTURE IN POST-

CHAPTER TWO:

COLONIAL SOCIETIES.
2.1
...

INTRODUCTION

The world has an estimated 200 million indigenous peoples,

making up four

percent of the global population (Maybury-Lewis, 1992). They are spread across
more than 70 countries. Although separated by space, language and other
barriers, these people face similar political and cultural problems, which
derive from the fact that traditional cultures and lifestyles of each group have
'/

been eroded as a result of colonialism and modernisation (Te Puni Kokiri, 1993a).
This chapter examines the historical relationship between Western and
indigenous cultures.

"'

The discussion centres on how indigenous cultures have

been affected by colonialism. The focus of this discussion is New Zealand and
the indigenous Maori people,

the Tangata Whenua.

This chapter is structured as follows. The first section discusses culture, and
what distinguishes cultures from one another.

The nature of the historical

relationship between Western and non-Western cultures is also discussed in this

r

section.

The second section examines colonialism and its impact on indigenous

peoples.

The final part examines how different cultures can be incorporated into

post-colonial societies.

This section addresses the issue of which cultural model

should guide state policy in New Zealand.
2.2

A DEFINITION OF CULTURE

'
I>

There have been many attempts to define culture authoritatively in social science
disciplines, such as anthropology and sociology.

It is generally accepted,

however, that culture is an arbitrary, abstract entity (Keesing, 1971; White,
1975). Culture also has concrete (or observable) properties, such as behaviour

.

(Keesing, 1971), religious ideals and artistic expressions (Hodge, 1975) .
For Hodge (1975:2), culture is the
"sum total of life patterns passed on from generation to
generation within a group of people".
It is these patterns,

termed 'symbolic elements' by Schermerhorn (1970), which
7

distinguish one cultural group from others in society. These symbolic elements,
or cultural practices, may include the institutions, language, values,

religious

ideals, habits of thinking, artistic expressions, and patterns of social and
.\..

interpersonal relationships (Hodge, 1975).

In anthropological terms,

culture is

both the process and the product of the way in which humans communicate
their experiences,

to others as well as to themselves (Johnston et al, 1994).

Marsden (1989:12) states that culture is
"the most powerful imprinting medium in the
patterning processes of the individual".

.,

Culture is an interiorised set of beliefs,

values and convictions which motivates

the social organisation and behaviour of members.

All values arise from a

culture's metaphysics3.
Furthermore, Keesing (1971:23) ascribes two properties to culture, seeing it as
both a composite and a generalisation of beliefs and practices. These properties
are briefly explained below.
(1)

Culture as a composite:

No one member of a culture will know all of the

cultural practices and values of a given culture. By way of an example, Keesing
cites the Hopi Indians, saying
"No single Hopi knows about all aspects of his people's
way of life because each person participates in only some
segments of the network that is Hopi society.
Specialists in ritual or technology will know elements of
the culture that others will not; even men and women
will know different segments of their cultural code .
The anthropological description of "Hopi culture" puts
together into a composite these various segments of the
code" (1971:23).

.

(2)

.

Culture as a generalisation: Each member of a given culture group has

his/her own form and understanding of the social group's values.

An attempt

to describe the culture must therefore rely on a generalised description based on
the experiences of the members of the group. Again, in terms of the Hopi,
3 Marsden (1989:5) defines metaphysics as "the sum total of one's beliefs, out of which develop the
basic convictions and assumptions by which the individual may direct and guide his/her life.
Metaphysics deals with first principles of 'knowing', 'existence' and 'being'; this concept of
metaphysics is connected with the individual's centre".

8

¥

Keesing (1971:23) states:
"Since no two Hopi will have precisely the same
version of the code, what we describe as common to all
of them is in one sense a kind of common
denominator, more general - and thus abstract - than
the detailed variants of each Hopi ..... An individual
Hopi must build his own theory of the code, and he
can only tell if it is "correct" by seeing if it works. The
anthropologist, like the Hopi, builds a version of the
code that yields answers that work".

•l

Spoonley (1988) provides a summary definition of culture as those distinctive
actions, beliefs and values identifying one ethnic group as different from other
groups in society. In terms of Maori culture, Marsden (1989) states that culture
is a complex whole of beliefs, attitudes, values, customs and knowledge.
These factors are learned from the society as guiding principles which determine
the way members of that society respond to their environment.
In summary, culture is the expression of the way in which a social group
conceptualises both the natural world and its relationship to it. A culture reflects
and embodies the world view, or rationality, of a particular social group.
Having discussed the definition of culture, it is important to consider how
(

l
~

...
r

Western societies have represented non-Western cultures.

This representation

has affected relationships with the Western world. The following section
considers the historical relationship between Western and non-Western
indigenous cultures.
2.3

WESTERN AND INDIGENOUS CULTURES

The cultural assumptions of West European societies (particularly Britain) up
until and during the 18th and 19th centuries centred around the idea of Western
superiority. These attitudes were deeply inscribed with an intolerance of cultural

'I

difference.

No attempts were made to understand the indigenous

understanding of life in colonised countries Gohnston et al, 1983). In the 18th
and 19th centuries, according to Howe (1977:11),
"Englishmen considered themselves superior to all
others,
and Britain was thought the 'epitome' of
civilisation".
9
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Advances in technological knowledge in the West after the Industrial
Revolution led to the belief that cultures differed due to varying levels of
rational knowledge and scientific achievement (Harris, 1987).

Views such as this

led to the emergence of scientific theories of race and culture. These theories,
such as Racial Determinism, have, even up to present times,

purported to

prove scientifically that European races are intellectually superior to nonIr'

Western cultures (Harris, 1987).

Furthermore,

the idea of civilisation has been

used to portray indigenous peoples as uncivilised, and therefore savage.
In the 19th century, Social Darwinists also claimed to have proven scientifically
that the "highest species of human existence was the Caucasian race" Gohnston et
al, 1983:10).

Others further adjusted Darwin's 'survival of the fittest' (natural

selection) theory with 'racial gradation' (or 'hierarchy of race') ideas. The
hierarchy of race was structured with Western society at the top, followed by all
other cultures graded along a decreasing scale Gohnston et al, 1983). Social
Darwinism therefore became, in part, a theory used to justify white supremacy
(Mazrui, 1990). In New Zealand, the Darwinian belief that native races, facing
settlement by European cultures, were doomed to extinction appeared to be
confirmed by declining Maori population numbers in the late 19th century
(Sorrenson, 1981).
Although claims that Western superiority was a proven scientific fact have
subsequently been shown to be erroneous (Harris, 1987), they have nonetheless
helped fortify an enduring belief in Western cultural superiority.

It was not

until the early twentieth century that positive Western theories of culture
emerged.

The dominant theory in this period was known as Historical

Particularism, expounded by Franz Boas. This theory claimed that 19th century
attempts to link cultural progress and the laws of evolution were founded on
r

insufficient empirical evidence (Harris, 1987).
Central to Boas' theory is the notion of cultural relativity,

.

which states that there

are no 'higher or lower' forms of culture. Terms such as 'savagery' and
'civilisation' merely express the ethnocentrism of those who consider their way
of life more normal than that of others (Harris, 1987).

Cultural Relativity

expresses the view that each cultural pattern is as "intrinsically worthy of respect
as all the rest" (Harris, 1987:9). Cultural relativism
"subscribes to the proposition that in the apparent
10

absence of absolute standards, all cultural systems are
perceived as equally good and valid when examined in
the context in which they occur" (Fleras, 1984:11).
Indigenous peoples have been dramatically affected by the cultural attitudes of
Western societies. Many of these effects occurred are attributable to colonisation.
The history and nature of colonialism, and its impact on indigenous cultures,
are examined in the following section.

The colonial experience in New Zealand

is the focal point of this discussion.
2.4

THE CULTURE OF COLONIALISM

2.4.1

The Nature of Colonialism

'(

Colonisation is the belief in, and practice of, the domination of one race or
nation over another (Hodge, 1975). It is a process whereby a sovereign power
r

invades another land and establishes and maintains dominion over the invaded
people for an extended period of time (Johnston et al, 1994). Colonisation, in
the 'modem period' since 1870, has emerged as a descriptive term referring to
European societies' subjugation of indigenous cultures through imperial
expansion (Johnston et al, 1994).
Colonialism is an imposed state of monoculturalism and thus constitutes
cultural racism,

the belief that Western societies are superior to, and more

civilised than, non-Western cultures (Hodge, 1975).

To some, colonialism is a

noble and romantic process, concerned with civilising 'lesser' and 'inferior' races
to make them socially better off (Johnston et al, 1983) . .
This analysis is concerned with the colonialism undertaken by European nations
r

from the 15th century onwards. By the end of the 19th century, numerous
Western nations had taken over much of the globe through military conquest
and economic exploitation (Johnston et al, 1983).
Colonialism is not peculiar to British history. Over two thousand years ago,
Roman Empire grew with Rome aggressively dominating neighbouring
territories (Johnston et al, 1983). Many nations have, over the past five
centuries, ruled as imperial powers, and early European colonial powers
included Portugal, Spain, Holland and France. Germany began colonising
11

the

towards the end of the 19th century, whilst lesser imperial powers such as the
Italy,

Denmark and Sweden also colonised non-vyestern cultures at various

times Oohnston et al, 1983).
As mentioned,

the widespread belief in Western cultural superiority provided

the impetus for European colonialism in the 18th and 19th centuries.

Prior to

the 18th century, Western colonial attitudes were influenced by the idea of a
'holy crusade',

where Christian European nations both colonised and converted

non-Christian cultures.

However, during the 18th and 19th centuries,

Western colonialism derived from Europe's belief in the apparent superiority of
its civilisation and peoples, a notion considerably broader than religious
superiority (Mulgan, 1989).
As this thesis is concerned mainly with the colonial experience in New Zealand,
the focus of this analysis will be the colonisation of Aotearoa by Britain.

r

However,

for simplicity's sake, the general term 'Western colonialism' shall be

used to describe the British colonial processes in New Zealand.
and rationality,

manifested in the colonisation of New Zealand,

Western thought
was common

to the European colonising nations.
2.4.2 The Impact of Colonialism on Indigenous Culture

In the 18th and 19th centuries, Western colonialism was driven and justified by
cultural imperialism, the belief that colonised peoples were unable to look after
themselves.

Colonised indigenous peoples were variously considered 'savages',

'barbarians', 'pagans' and 'heathens'. In other words, the native, nonWestern peoples of colonised lands were not 'like' Westerners Oohnston et al,
1983).

Westerners identified themselves with reason and rational

understanding of the world (Hodge, 1975). In contrast, Westerners viewed
indigenous cultural understandings of the world based on intuition,

experience

or supernatural descriptions as inferior (Tietz, 1985).
"
t

I

Westerners also believed,

in the 18th and 19th centuries,

that human reason

should dominate and control nature. The rationality, or 'world view', of
Western and non-Western cultures was perceived as vastly different;

a belief

which enforced the idea that Europeans were justified in dominating and
controlling indigenous peoples (Hodge, 1975). Treatment of native peoples by
12

European colonisers was often savage and barbaric. Brutality was justified by the
argument that native people were themselves savage, as exemplified by the
practice of cultural cannibalism, for example (Maybury-Lewis, 1992).
Western imperialism in the 18th and 19th centuries promoted the belief that
colonisation would 'help' the 'inferior' races and peoples of the world.
Colonising powers promoted the idea that imperialism would make native
peoples better off by absorbing them into Western culture and its structures
(Johnston et al, 1983).
Colonialism is more than just cultural domination of indigenous peoples,
however. Political and economic aspects also had a large role in the spread of
Western culture into new societies (Johnston et al, 1983).

Thus, colonisation

was also justified by the argument that the settlers brought better political and
'r

economic structures as well as a superior culture.
There can be no doubt that political and economic colonisation by European
nations was rationalised by the cultural attitudes of the Westerners towards
native peoples. One of the hallmarks of a colonial society was 'cultural

\~

homogeneity' (Johnston et al, 1983). In colonial British societies there was a
noticeable sense of intolerance towards indigenous peoples.

These societies

celebrated Anglo-Saxon superiority over all non-Western ethnic minorities
(Graham, 1981). Intolerance of racial difference and a belief in Western
superiority were manifest in the structure of the colonial societies.

Fanon (1966)

describes the features of a colonial society as including political and legal
domination over the colonised people,

exploitation between the imperial power

and the colony (such as in the case of extraction of raw materials), and racial and
cultural inequality.
The effects of colonisation are exemplified in the New Zealand experience.

The

following sub-section discusses New Zealand's development as a colonial nation.
2.4.3

Colonial New Zealand

New Zealand was officially annexed to Britain in 1840, with the Treaty of
Waitangi as the legal basis of the annexation. In 1841, New Zealand became a
separate Crown Colony (Gardner, 1981). The Maori version (English translation)
13

of the Treaty

4

guarantees Maori the unqualified exercise of their chieftainship

over their lands, villages and all their treasures", in return for

ceding to the

Crown the "complete government over their land" (Article the Second)
(Kawharu et al, 1989).
\

Despite the seemingly harmonious beginnings to Maori - Pakeha relations,
Treaty of Waitangi, and all that it promised Maori, was soon forgotten.
the signing of the Treaty,

the
After

the Pakeha settlers busied themselves with the total

takeover of New Zealand (Vasil, 1988).
r

Unlike other British colonies,

New Zealand was not to be an 'extractive' colony

(a source of raw materials), but rather a place to send settlers (Steven, 1989). The
takeover of New Zealand by European settlers involved the rapid acquisition of
the land to meet the 'insatiable' demand.

The alienation of Maori from the land

meant that, as a people, they were separated from their economic, spiritual
and cultural base (Kelsey, 1990). Furthermore, traditional Maori culture was
replaced with British political, legal and social structures. All the facets of
Maori culture, including the language, spirituality and rights as the Tangata
Whenua of New Zealand, were suppressed outright and regarded as
inconsistent with the developmental path which the colonists wanted New
Zealand to take (Kelsey, 1990).
The settler Government soon warmed to the task of 'civilising' the indigenous
•\.,

Maori.

Both the aim and methods of this 'civilisation' process were directed

towards assimilation (Johnston et al, 1983):

r-

a policy to incorporate the Maori

into the 'civilised world' of the European (Vasil, 1990).

Assimilation essentially

aims to create a monocultural society, and in New Zealand, was facilitated
from the beginning by the suppression of Maori culture and all that it included
(Kelsey, 1990). Assimilation is a reflection of the belief that the Maori needed to
become Europeanised (Dalziel, 1981) for their 'own good' (Vasil, 1990).
Colonialism in New Zealand was informed by what is popularly known as the
'Noble Savage' theory.
Maori,

This theory holds that indigenous people, like the

in their unspoiled,

natural form.

native state, exemplified humanity in its true

Native people such as these represented 'basic man', and were

4 There are three versions of the Treaty of Waitangi. These are: the English version; the Maori
version; and the English translation of the Maori version. As has been widely documented, there
are disparities among the versions. For a comprehensive discussion, refer to Kawharu et al, (1989).
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therefore worthy of both respect and investigation Gohnston et al, 1983).
Another ideology which existed during the colonial period of New Zealand is

,,

known as the 'Fatal Impact' theorys. This theory expounded the belief that
Maori were unable to control their own destiny in the face of colonisation and
the immense social dislocation and upheavals colonisation brought (Bishop and
Glynn, 1992). Both the Noble Savage and the Fatal Impact theories helped
promote and perpetuate a very patronising and paternalistic view of the Maori.
In the early stages of its settlement, New Zealand was subject to a form of
settlement known as 'Systematic Colonisation',

which emerged in the early

1830s. Propounded most strongly by Edward Gibbon Wakefield, Systematic
Colonisation contrasted with the previous unstructured approach to European
migration,

which resulted in dispersed settlements with ineffective

infrastructures, for example. In contrast, Systematic Colonisation argued for a
(

structured approach to establishing colonial settlements (Bunker, 1988).
Since the signing of the Treaty of Waitangi, New Zealand developed as a white,
Western nation which was seen as a "loyal member of the British Empire" (Vasil,
1988:6).

The key cultural forms of the nation were derived from the 'mother

country', Britain. No attempts were made to recognise the special identity of
the Tangata Whenua and to recognise their culture in the structures of the
developing New Zealand nation (Vasil, 1988).

This has been the nature of the

relationship of Maori and Pakeha throughout New Zealand's settled history.
New Zealand may now be described as a 'post-colonial' society, as can other
nations established by colonialism.
1>

unique identities,

These nations have, over time,

rather than being mirrors of the imperial nation.

developed
The

following sub-section discusses the idea of a post-colonial society, drawing from
the New Zealand experience.
2.4.4

Post-Colonial New Zealand

For the purposes of this discussion, a post-colonial society may be defined as
that which is established and subsequently ruled by an imperial power.
5Bishop and Glynn (1992:127) state that "according to the 'Fatal Impact' theory, the immense social
dislocation and upheaval caused by European technology and presence needed to be controlled by a
benevolent 'governor"'. See also Moorehead (1966) and Adams (1977) on this.
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However,

since colonisation,

the imperial power.

the nation has become politically independent of

Despite political independence,

however,

nations may still be tied to the imperial power in some way,
may be through a common Monarchy,

or,

post-colonial

and this connection

in some instances,

through

economic dependence (Johnston et al, 1983).
Contemporary New Zealand society includes many diverse ethnic groups.
dominant culture, however,

The

is that of the Pakeha, based on Western

philosophies and ideals established and enforced since colonisation.
reflected in the major institutions of the nation,

This is

such as the legal and

educational systems.
The idea of assimilation still permeates New Zealand society.

It is evidenced in

the idealised New Zealand identity, which assumes that 'we are all New
Zealanders', whether one is Pakeha, Maori or otherwise culturally defined
(Hohepa, 1978). The people of New Zealand may be referred to as 'New
Zealanders'; however this ignores the fact that there are, among others,
'Maori New Zealanders' and Pakeha New Zealanders'. Assimilation asserts that
a society is culturally homogeneous,
·/

and this is an arrangement that suits the

Pakeha nicely. The Pakeha, as the dominant ethnic group in New Zealand, do
not find their identity threatened. The Pakeha attempt to persuade Maori that
New Zealand is one nation of one people, ignoring the separate identity of
Maori (Vasil, 1988).
The claim that New Zealanders are one people has been frequently justified

(

through reference to the statement allegedly made by Lieutenant-Governor
Hobson at the signing of the Treaty of Waitangi. He is reported to have said "He
iwi kotahi tatou" - we are now one people (Hohepa, 1978:98). However, equity
is not synonymous with being 'one people',

and the prescription that all social

r

groups should be subsumed within a monocultural society does not guarantee

l

justice. Cultural Equity presumes the right to be different (Hohepa, 1978).
All cultures must therefore be fairly represented in social and political structures
in order to maintain and respect their cultural differences.

There are a variety of

ways in which different cultures can be included and represented in a single
society.

The following section provides a discussion of these social models of

culture.
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2.5

THE CULTURES OF POST-COLONIALISM

2.5.1

Post-colonialism and Cultural Models

"Ii'

...

• '!1

.I,

World wide, indigenous peoples are affected by the continuing legacy of the
attitudes exhibited by the colonial powers. In many post-colonial societies, such
as New Zealand and Australia, indigenous people are still forced to exist within

y

an alien cultural milieu. Colonised peoples face the residues of colonial attitudes
and actions.

The results of entrenched European attitudes and behaviour which

have long perceived and treated non-Western cultures as inferior are still
evident in contemporary post-colonial societies.
Indigenous peoples have long been subjugated by the effects of colonialism and
modernisation which have seen indigenous culture and practices eroded (Te
Puni Kokiri, 1993a). Post-colonial nations must now address issues raised by
their own indigenous peoples, including language, culture and education (Te
Puni Kokiri, 1993a). Further desires are for

recognition of their identity and

that their distinct cultural aspects and structures be equally recognised in society
(Hohepa, 1978).
-,

Contemporary post-colonial societies are 'pluralistic',

-,

consisting of numerous

cultural groups, and each nation tends to deal with the question of ethnic
difference in a unique manner.

There are three main models that can be used to

describe the status of minority cultures in a post-colonial society:

.

monoculturalism, multiculturalism,

and biculturalism (Fleras, 1984;

Kallen,

1982; Sissons, 1989; Vasil, 1988, 1990).
2.5.2

Monoculturalism

-<I

In a broad sense it could be argued that all nations are monocultural in that they
assert a single national identity, or culture (Matthews, 1981). In reality, a
monocultural state is one where only a single culture is recognised in the public
institutions, the culture of the dominant social group (Kelsey, 1985), · regardless

-+

of how many cultures exist in the nation.

The dominant group is that which

controls the power, resources and policy of the nation. Accordingly, state
structures and institutions reflect the values of the dominant group.

An example of a monocultural nation is Turkey, where, in the face of
17

,,
compelling contrary evidence,

the Turkish government has declared Turkey to

be 'ethnically homogeneous' (Wirsing, 1981).

.

"We accept no other nation as living in Turkey, only
the Turks. As we see it, there is only one nation in
Turkey:
the Turkish nation.
All citizens living in
different parts of the country are content to be Turkish"
(Simpson, 1977; cited in Wirsing, 1981:5).
Monoculturalism stems from the idea that one culture is superior (see Hodge,
1975:

Johnston et al, 1983) and therefore usually has detrimental consequences

for ethnic minorities,
In many cases,

which may include indigenous peoples.

including New Zealand, racial assimilation policies were the

manifestation of this mono cultural belief.
I •

the then Prime Minister

of Turkey, Nihat Erim, stated that

I,.

.

In 1971,

The colonial Government set out to

assimilate the Maori into European society (Johnston et al, 1983), with the view
of there being but one culture in New Zealand - that of the European settlers.
A monocultural society often manifests the 'one people' myth,
gained through social,

cultural,

that equality is

educational and economic uniformity

(Hohepa, 1978). Obviously, in a post-colonial society, monocultural policy is
no longer an acceptable policy base for plural societies, simply because it denies
the fact that more than one culture exists in a society.

2.5.3

Multiculturalism

"
Multiculturalism is a pluralistic philosophy,

.

recognising that different cultures

exist and should be treated as socially equal. Members of culturally different
groups can therefore expect to exist in the same society without fearing interethnic strife or discrimination (Fleras, 1984).
Fleras (1984) offers a four-fold interpretation of multiculturalism,
(1)

Descriptive:

as follows:

This is the demographic aspect of multiculturalism,

where

it is simply stated that a nation comprises many diven;e ethnic groups.
(2)

Normative:

This is the 'ideal' description of multiculturalism.

multicultural state would involve

l
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An ideal

"an attitude shift on the part of the public, a shift in
which cultural differences are accepted for their
contribution to the mosaic structure of society" (Fleras,
1984:55).

.,.

This form of multiculturalism is built on the idea of cultural relativism,

that all

cultures are equal and cannot be judged against each other. As discussed earlier,
this theory, introduced by Franz Boas,

.

intrinsically worthy of respect as any other (Harris, 1987; Fleras, 1984) .
(3)

r

means that each culture is as

Policy:

This is the institutional aspect of multiculturalism.

Minorities

are encouraged to participate in the planning and implementation of public
policy. Policy is the tool whereby a Government attempts to put the ideals of

r
-·

multiculturalism into practice (Fleras, 1984).
(4)

Multiculturalism as reality:

In reality, multiculturalism is a Utopian

state of affairs. Minority differences intermesh in a society which is unique yet
unified (Fleras, 1984).
The four-fold definition offered above is intended to provide some insight into
the nature of multiculturalism. However, it is possible to criticise· Fleras'
definitions,
(1)

as follows.

Demographically, it is possible to label a nation as multicultural simply

because many cultures are represented in it.
(Smithies, 1990).
"
r

This is a common misconception

A truly multicultural society is one where all cultures are

treated equally and protected; cultural diversity is encouraged.
(2)

Bullivant (1981:12) states that in reality, multicultural policy often only

focuses on the "expressive side" of culture6. Cultural diversity through symbolic

f·

forms of dress, religious observances and others is not a sufficient condition
upon which to claim that a society is multicultural (Bullivant, 1981). Policy of
this kind does not guarantee equality of access to power or institutions,
example.

for

Ignoring facets of culture other than expressive aspects means that the

instrumental or functional aspects of culture,

such as problem solving

techniques and behaviour codes, are disregarded (Bullivant, 1981).
>

Wilson (1978:185) also is critical of multicultural policy, arguing that,

from the

6 Trask (1991) is also critical of the focus on the expressive side of culture, particularty when it comes
to tourism.
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view of minority cultures,
...

multicultural policy only guarantees that each

culture
"can do our dances and flash our little lace petticoats
while we drink our ethnic drinks and admire each
others handicrafts, as long as we realise that in reality
the mosaic is vertically organised".
Multicultural policy may well ensure some cultural freedom through the

"

provision of funding for ethnic festivals and the like.

However Fleras (1984:57)

argues that multicultural policy is restrictive when it comes to
"supporting the collective rights of minority groups
wishing to improve their economic and social lifechances".
Although open to criticism,

multiculturalism presents an attractive option for

ethnically diverse or plural societies.
may be a multicultural nation,

Although demographically New Zealand

it does not meet the normative,

or ideal,

principle of Fleras (1986), which assumes that all cultures are accepted as equal.
New Zealand is still in the monocultural mould established in its colonial era,
and Western philosophies and values still dominate state institutions,

such as

the Criminal Justice System Gackson, 1988).
Multiculturalism is not an acceptable approach for the indigenous people in
New Zealand, and is not the state policy structure that would be advocated by
the Tangata Whenua.

Instead,

the Maori advocate a state commitment to

biculturalism (McCan and McCan, 1990) which would recognise the right of the
Maori, as indigenous people, to special status and treatment (Fleras, 1984) .

.

The following points summarise some of the Maori objections to

ti

multiculturalism:
(1)

The Treaty of Waitangi represents a bicultural partnership between Maori

and Pakeha (Vasil, 1990), and no similar agreement exists between the New
Zealand Crown and any other cultural group. Therefore,

other cultures are not

entitled to the rights Maori have under the Treaty, as they are not party to the
Treaty.

In its findings on the Manukau claim,

the Waitangi Tribunal stated that

"in our multicultural society the values of minorities
must sometimes give way to those of the predominant
20

culture, but in New Zealand, the Treaty of Waitangi
gives Maori values an equal place with British values
and a priority when the Maori interest in their taonga is
adversely affected" (Waitangi Tribunal, 1985:90) .

.

Non-Maori minority cultures in Aotearoa need to be aware of the nation's
colonial history, and such peoples must have regard to the fact that, in Maori
terms, New Zealand was founded on Tangata Whenua land. As such, the
Maori people have specific rights arising from the fact they had original
possession of Aotearoa (Durie in Capper et al, 1994).
(2)

Multiculturalism has the potential to become a tool by which Maori rights

to special or preferential treatment (as indigenous people and as Treaty partners)
are dismissed (Mulgan, 1989). By being considered as one of many ethnic
minorities, Maori are denied the special rights and treatment they are entitled to
as indigenous people.

,.
(3)

New Zealand must consider the question of where other ethnic minorities

fit into the nation's institutional arrangements.

Non-Maori ethnic groups

cannot be said to have the same historical links with the land and resources as
the Maori. Other groups, in so far as they see themselves as ethnically distinct,
do so in relation to peoples and cultures which are rooted in other countries
(Mulgan, 1980).

In summary, non-Maori minorities must be treated separately from the
indigenous people in New Zealand by the Crown. Maori and their culture are
unique to New Zealand and they have been faced with the threat of assimilation,
and death of their culture and language from the time Aotearoa was colonised.
There is no other nation within which Maori culture and beliefs can be protected,
and they should therefore be recognised and protected in public policy and state
.'

institutions .
Neither multiculturalism nor monoculturalism are,

in the light of the above

discussions, acceptable state policy options for New Zealand. The option New
Zealand faces is that of biculturalism. The following sub-section of this chapter
discusses the nature of biculturalism.
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2.5.4

.

Biculturalism

In a bicultural society,

each culture makes "creative use of the other"

(Schwimmer, 1969:13). An important feature of a bicultural society is the ability
of both cultures to be able to understand and accept as equal the point of view of
the other (Schwimmer, 1969). In a bicultural system,

therefore,

the members

of each individual culture accept, as legitimate,
"the values of the other, are familiar with them, and
can turn to them,
if necessary,
for subsidiary
relationships" (Schwimmer, 1969:13).
In the past, biculturalism in New Zealand has largely been restricted to
ideological debate and political rhetoric (Ritchie, 1992).

As evidence of this,

New Zealand's racial policy had, until recently, remained basically unchanged
since the colonial period of its history (Hunn, 1960; Williams, 1994).

New

Zealand's approach to racial policy in the past has been to undermine and destroy
,J

the distinctive Maori identity and culture (Vasil, 1990;
recent times, however,

Johnston et al, 1983). In

there has been more recognition of the validity of

Maori values than in the past (Pawson, 1992). As a result, biculturalism is
becoming more important in New Zealand's contemporary society (Ritchie,
1992).
According to Vasil (1990), biculturalism, in New Zealand's case, represents a
set of principles emanating from the Treaty of Waitangi.

The 'principles of the

Treaty' are those which have been determined by the New Zealand courts, such
-I>

as the Waitangi Tribunal and the Court of Appeal. The Treaty (and any
subsequent interpretative principles) should provide the foundation for state
policy in New Zealand (Wetere, 1988). In order for biculturalism to occur,
there needs to be radical change in state institutions .

..,.

In summary,

biculturalism is a system where the needs and values of both

Maori and Pakeha are both met and upheld in state institutions. The Treaty of
Waitangi establishes the relationship between the Maori and the Pakeha, and it
therefore follows that New Zealand should be a bicultural state. However, this
has not been the historical nature of New Zealand society.
New Zealand has been monocultural.

Since colonisation,

The values and culture of the European

have dominated state institutions.
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2.6

CONCLUSION

This chapter has discussed the ways in which indigenous peoples have been
subjugated and dominated by Western beliefs and practices. It has also examined
ways in which these indigenous people can be represented in modern,

post-

colonial societies. The discussion concludes by asserting that the future of New
Zealand lies not with multiculturalism,

I>

but with biculturalism.

Biculturalism can only become a reality in New Zealand if both cultures have a
'superstructure'.

Drawing from Schwimmer (1969), superstructure can be

defined as institutions and national structures operating according to the values
and viewpoints of a particular culture. These institutions serve as tools to
preserve the culture.
New Zealand state and social institutions such as education, justice and resource
management are based around Western ideas and beliefs (McCan and McCan,
1990). This can be termed the Pakeha 'superstructure', maintaining and
reinforcing Pakeha culture.

For New Zealand to be bicultural, institutions must

also express Maori culture and values (Schwimmer, 1969).

Bicultural

institutions such as education or resource management and planning would
express the symbols of both Maori and Pakeha culture (see, for example,
University of Auckland, 1993).

New Zealand institutions therefore face radical

change in order to accommodate the demands for a bicultural state.

,,
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CHAPTER THREE:

CULTURE AND ENVIRONMENTAL
RATIONALITY

3.1

INTRODUCTION

This chapter introduces the notion of rationality and explores how the
rationalities of Western and indigenous cultures are manifested through
different belief systems and practices. Historically, the West has treated the
environment as a lifeless, exploitable entity and this has caused the global
environment and its resources to be harshly exploited7.
potential environmental crises facing the planet,

When considering the

it is clear that a revised

approach to environmental management is needed.

Such a revision is needed

to enable the global environment, and its rapidly diminishing resources,

to be

managed in a manner which will ensure they are sustained for the inheritance of
future generations.
This thesis considers indigenous peoples as legitimate and important
contributors to resource management in their respective nations.

However,

as

a result of colonialism, indigenous cultures have been subjugated and ignored
in the political institutions of colonial societies.

If indigenous rationality and its

respective environmental conceptualisations can be shown to be valid and
relevant to modern society,
philosophy,

it will be easier for a revised environmental

incorporating both Western and indigenous values,

to be created.

This chapter contends that such a revised environmental rationality in New
Zealand must be achieved through bicultural resource management.

,..

A

bicultural approach reflects the only legitimate option for New Zealand's political
and social institutions.
This chapter is structured as follows. The first part discusses rationality, and the
differences between the rationalities of Western and indigenous cultures. The
second part examines the differences between the environmental rationalities of

'I

Western and indigenous cultures. The third part discusses,
New Zealand,
"

with reference to

the viability of incorporating indigenous environmental

rationality into Western resource management.
7 Gordon and Suzuki (1991) give a comprehensive account of the state of the global environment and
the problems it faces.
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3.2

CULTURE AND RATIONALITY

Individual cultures conceptualise reality in both implicit and explicit terms,
well as derivative generalisations. Together,

as

these expressions form a

conceptual system or philosophical world view,

upon which all components of

a culture are built (Anderson, 1988). A conceptual system is
"a pattern of beliefs and values that defines a way of life
and the world in which people act, judge, decide and
solve problems" (Matthews; in Anderson, 1988).
Each culture has its own world view, a unique way of conceptualising and
making sense of its natural environment and society.

A world view is the

integrated body of the experiences of a culture. The world view incorporates
cultural values and beliefs, and considers all of the experiences, beliefs and
practices of a social group in a holistic manner (Gordon and Suzuki, 1991). The
fact that different cultures conceptualise the natural world in unique ways is
indicative of the unique rationalities of cultures.
Rationality affects the way in which a culture views its environment.
example,

For

the Western world view has emphasised detachment from nature

(Glacken, 1967), and physical and social phenomena have, since the
Enlightenment, been explained in rational, scientific terms (Tietz, 1985;
Grundy, 1993). As such, the Western World view is unable to accommodate
-1

other understandings which attribute supernatural causes to natural
phenomena,
3.2.1

for example.

Western Rationality

...

Goody (1993:10) explains rationality as "the capacity to reason, to apply logic";
logic being doubly defined as:
(1)

a science that deals with the canons and validity of inference and

demonstration (that is, deductive, formal philosophical 'logic' in a specialised
sense);
(2)

.

Interrelation or sequence of facts or events when seen as inevitable or

predictable (Goody, 1993).

-
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It is generally accepted, in the humanist tradition, that what is now known as

'Western rationality' had its beginnings with the Ancient Greeks (Goody, 1993).
Modem Western rationality, a further extension of this classical world view,
has its origins in the eighteenth century European Enlightenment (Tietz, 1985).
Drawing from the work of Berlin (1992), Tietz (1985:139) describes rationality as
having two meanings:
"(1) Rationalism implied the belief that knowledge was
to be sought through rational analysis and
introspection.
(2) Rationality came to mean a belief in the power of
reason as opposed to faith, superstition, religion, or
revelation, as the central fact of human behaviour".
Manifesting a scientific world view, Western rationality purports that all
physical and social phenomena can be explained through positive knowledge
and instrumental calculation.

Any explanation attributing supernatural cause to

natural phenomena, for example, is considered invalid, as are other views
which are rooted in the sociological structures and personal experiences of
cultures (Weaver et al, 1985). As a result, the Western world view has led to
nature being considered purely as phenomena to be exploited, rather than as an
entity on equal par with humanity, and worthy of protection and respect (for
example, see Knill, 1991; Boulding, 1966) .

.
The Western world view is termed the 'dominant' or 'prevailing' paradigm by
writers such as Caldwell (1990) and Pirages (1977). Known as the 'Western
Industrial Scientific World View', this perspective of the world has its roots in
the Renaissance and the Reformation, and is largely the product of theories
postulated in the 17th century by people such as Francis Bacon, Rene Descartes,
and Isaac Newton.
As discussed in the previous chapter, the dominant cultural attitude of the
Western world has accorded non-European cultures an inferior status.

Western

colonial dominance has been supported by the belief that European cultures
exhibited an advanced rationality, and therefore possessed a superior world
view (Goody, 1993). As opposed to cultures that relied upon superstition,
intuition and revelation,

for example,

Western thought forms have

emphasised the importance of reason (Tietz, 1985). In contrast, the rationalities
of indigenous people offer a totally different approach to the idea of rationality.
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This different approach to rationality is described in the following sub-section.
3.2.2

Indigenous Rationality

Indigenous peoples do not share a common culture, just as they do not share a
common language. For example, cultural beliefs, expressions and language of
the New Zealand Maori are vastly different from those of indigenous Chinese
cultures. However, it is possible to describe shared characteristics of indigenous
peoples' conceptualisations of their relationship to the natural world.
A common characteristic of indigenous rationality is a sense of 'rootedness' in

)

the land (Suzuki and Knudtson, 1992). This reference is not just any land,
however, but that which is associated with one's ancestors.

It is from this

'rootedness', or sense of place, that a people's identity as a people is derived. By
identifying with the land and historical, ancestral ties to the land, indigenous
identity is maintained. This sense of rootedness is exemplified in the Haida
people, of Haida Gwaii8. The rootedness of this people group is related in the
following statement by a Haida elder:
"There are Haida graves throughout the islands, and
that makes the land sacred to us. This is where we
belong" (Suzuki and Knudtson, 1992).

(

Indigenous rationality, then, demands that identity as a people is derived from,
and maintained through,
However,

historical and ancestral relationships with the land.

a further characteristic of indigenous rationality reveals that this

relationship with the land is much deeper than purely historical links.
Indigenous conceptualisations of the world assume a personal approach to
human-nature relatedness.

Comparative studies by Nuit Bird-David,

for

example, show that in the cultures of tribal indigenous peoples, such as the
Australian Aboriginal,

Native American Indians,

Southern African Bushmen

and Asian Negritos,
"human-nature relatedness is variously represented in
terms of personal relatedness" (Bird-David, 1993:112).
The main difference between Western and indigenous societies is in their
respective rationalities,

exhibited in the cultural expression of human-nature

8 Haida Gwaii is the name given to the Westernmost archipelago of Canada by the Haida, the
indigenous people. It is off the tip of the Alaskan panhandle (Suzuki and Knudtson, 1992).
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relatedness.

Bird-David describes the environmental knowledges of these

indigenous peoples to further explain this relatedness:
M

'

"While the Nayaka, Mbuti and Batek draw extensively
on 'adult-child caring relatedness' in representing their
relatedness with the natural environment,
the
Canadian Cree draw extensively on 'sexual relatedness',
Western Australian Aborigines draw on 'procreational
relatedness',
and the Bushmen on 'name-sake'
relatedness" (Bird-David, 1993:112)9.
In contrast, then, to the Western world, which sees itself as detached and
separate from nature, indigenous peoples see themselves as a part of nature, in
one accord with it.
A case in point is found in the culture of the indigenous people of New Zealand,
the Maori. The New Zealand Maori, as do the Native American peoples,
explain the world in terms of interrelatedness,

the interdependence of

everything in the living world (Te Puni Kokiri, 1993b).

The notion of

interrelatedness, from a Maori point of view, can be summarised in the
following way:
" ... the Maori identify strongly with the natural world
around them.
The land, waters, sky, animals,
plants and the cosmos itself, together make up an
immense body, and all natural things, both living and
(to the European) non-living, are, in fact, simply part
of that whole body or being" (Patrick, 1987:23).

,
r

The viewpoint of the Native Americans is similar, being a culture which
"tried by every available means to establish intellectual
and emotional contact between them (all beings), so as
to guarantee them - for they are all relatives abundance, equality, and, therefore, peace. This is the
sacred circle of life" (Sioui, 1992).

+

As stated earlier, indigenous peoples conceptualise the natural world differently
from Western cultures.

This indigenous rationality shows that indigenous

peoples consider themselves an integral part of the natural world.

All natural

entities are considered to be interdependent and reliant on each other for
survival.

In stark contrast, Western culture views itself as separate from nature

(Glacken, 1967). Nature, in Western culture, has become commodified (Knill,
9 For further elaboration on these concepts, refer to Bird-David (1993).
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1991), a lifeless, inert surface to be broken up and utilised for economic benefit
(Suzuki and Knudtson, 1992).
The following section considers environmental rationality in more detail.

The

environmental rationalities of Western and indigenous cultures are described
and contrasted.
3.3

ENVIRONMENTAL RATIONALITY

3.3.1

Definition

Individual cultures have their own unique way of viewing themselves in
relation to both the natural and social worlds.

Environmental rationality refers

to the specific conceptualisations each culture has of the natural world.

This

section deals with the environmental rationalities of Western and indigenous
cultures.
3.3.2

Western Environmental Rationality

The Dominant Western Environmental ParadigmlO (DWEP) is based on the
Western belief that humanity and nature are separated (Knill, 1991).

The chief

characteristic of this paradigm is what Knill (1991:53) terms its
"atomic model of reality; nature is necessarily seen as
something that can be broken down into identifiable
entities. In the DWEP nature is considered subordinate
to the needs, and even the whims, of humans."

r

The DWEP is, therefore, a very anthropocentric viewpoint.

By breaking

nature and natural resources down into identifiable and workable entities,
t

mentioned by Knill (1991),
worth.

as

nature becomes a materiality with no intrinsic

Having no intrinsic worth in the DWEP,

nature's value then becomes

extrinsic, and it is viewed as a commodity, or as a collection of natural
resources to be exploited (Knill, 1991).
·P<

Nature,

therefore,

in the traditional Western view,

was seen as little more

than a commodity, and accordingly was treated as such. Nature was exploited
1O A paradigm, defined by Satterfield (in Knill, 1991 :52) is "a consensual view of some part of the
natural or social world; a type of compact outline of the major concepts, assumptions, and
propositions that serve to guide those adhering to its model".
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and used as a repository for waste, for example; so much so, that the natural
environment faces ecological pollution of great magnitude (Gordon and Suzuki,
1991, for example).

This exploitative approach towards the environment and

its resources was termed a 'cowboy' economy by Boulding (1966). The cowboy
economy is associated with the
"reckless exploitation of limitless plains - rather than
the 'spaceship' economy that is necessary on a finite,
small and crowded planet" (Roberts, 1991:464).
This approach was reproduced in colonial European societies.

Some colonial

societies were sources from which raw materials were extracted (Steven, 1989).
However, whether an extractive colony or not, colonial societies brought with
them European land management practices and environmental values, which
were manifest in the resource management techniques of the time. In New
Zealand, for example, the exploitative nature of the Western world view is
evident in the numerous activities undertaken since settlement of the nationll.
One such activity was large scale deforestation, where, between 1860 and 1920,
about half of New Zealand's total land area was converted from forest to pasture
land (Trustrum and Hawley, 1986). One ongoing problem as a result of this large
scale deforestation is erosion, which is problematic in many parts of New
Zealand (Glasby, 1991).
In summary,

r

._

the Western environmental view has seen nature and

humankind as being detached and in opposition to each other (Bird-David, 1993).
This detachment is indicative of humankind and nature being viewed within
what Bird-David calls a 'subject-object' frame.

In the subject-object relationship,

nature is viewed as the object - something to be utilised, controlled, possessed,
and managed (Bird-David, 1993).
p'

3.3.3

Indigenous Environmental Rationality

Indigenous peoples have developed their own perceptions of the environment,
which are in stark contrast to Western environmental rationality.

Indigenous

people see the natural and social world as part of a single continuum (Te Puni
Kokiri, 1993b), as opposed to the Western view where humanity and nature are
seen as separate (Glacken, 1967).
11 Glasby (1991) provides a detailed discussion of the results of the land practices of the colonial
society, and also activities by the settlers throughout New Zealand's history since 1840.
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This rationality has led,

over time,

to the development of indigenous

environmental views and resource management systems.

Indigenous natural

resource management systems are based on the view that humans and the
natural world share equal status; where, in fact, everything is considered
interdependent and interrelated (Te Puni Kokiri, 1993b). As a result, many
indigenous natural resource management systems are complex and expansive.
They reflect the knowledge accumulated by many generations observing the
natural and physical environment surrounding them (Rajasekaran et al, 1991).

An example of the interrelatedness and complexity of indigenous natural
resource management systems can be found in the culture of the New Zealand
Maori,

who developed their resource management systems through a

combination of
"empirical methods (to see what did and did not work)
and belief in the inherent life essence or Mauri. The
life essence permeated even the inanimate resources as
a result of the creation ideology whereby heaven and
earth were the personification of the primeval parents"
(Love, 1992:4).
As a result, the Maori were able to develop a resource management system in
which people were considered as a part of the entire ecosystem, rather than
being external to nature.

These resource management systems of the Maori were

controlled by complex rules which were enforced by 'quasi-religious concepts'
such as tapu, mana, rahui and muru (Love, 1992). This is in stark contrast to
Western culture,

which controls use of the environment and its resources by

secular legislation (Patrick, 1987).
3.3.4

Indigenous and Western environmental rationality:

In summary,

the key differences between the environmental rationalities of

Western and indigenous cultures are, in point form,
(1)

Summary

as follows.

Western culture views itself as separate and detached from nature.

As a

result, its approach is to see nature as an entity to be exploited, often with
destructive results.
(2)

Indigenous peoples see themselves as a part of the whole natural and
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social environment. The environment and resources are protected by
indigenous cultural practices and values.
(3)

In contrast to the indigenous controls sourced in complex cultural and

religious beliefs,

Western culture attempts to manage the exploitation of the

environment by way of secular legislation and rules enforceable by law. This
does not deny the fact that Western law is rooted in Judaeo - Christian values.
However,

Maori values are explicitly more spiritual than those of the Western

culture.
3.4

BICULTURALISM: TOWARDS A REVISION OF ENVIRONMENTAL
RATIONALITY IN NEW ZEALAND

The previous chapter outlines the reasons why biculturalism must be considered
to be the legitimate sociopolitical structure for New Zealand.

In summary, the

reasons for this assertion are as follows:

'

(1)

Maori, as indigenous people, have social, political and cultural rights

over and above other ethnic minorities;
(2)

Maori, as partners to the Treaty of Waitangi, have a partnership

relationship with the Crown that is not shared by non-Maori minorities;
(3)

Maori and Pakeha alike are legally and politically obliged to adhere to the

Treaty of Waitangi, which implies partnership; and
(4)

Non-Maori ethnic minorities have their culture rooted in other nations.

As such, they do not need to rely on New Zealand institutions to preserve and
enhance their particular cultures.
Assuming biculturalism,

therefore,

the approach to environmental

management in New Zealand will need to be revised for the following reasons.
First,

a revision is needed in order to meet the requirements of a bicultural

resource management system. Second, such a revision is needed to ensure that
the New Zealand environment is managed in an improved manner when
compared to the traditional Western approach, which has, as mentioned, led
to large scale environmental problems (Gordon and Suzuki, 1991; Glasby, 1991).
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Indigenous environmental rationality manifests practices which Western culture
could adopt in order to manage the environment in a more sustainable manner.
This section considers the need for a revision of Western environmental
rationality,

and how indigenous rationality can aid this.

;
I

The dominant environmental values of the West can be considered no longer
tenable when looked at in the context of recent ecological understandings.
such,

As

a reappraisal and revision of the Western approach to environmental

management is needed to ensure that the results of the traditional approach are
not continued or repeated (Sterling, 1985). Gordon and Suzuki (1991), as
mentioned previously,

recount numerous examples of the result of Western

traditional resource management approaches.
Once the dominant Western environmental values and assumptions have been

r

reappraised,

it is then possible to arrive at a new philosophical base from which

to move forward. Such a base, being in accord with the intrinsic needs of both
humanity and nature, would be both ethical and effective (Sterling, 1985).
Bird-David (1993) submits that the different environmental conceptualisations of
indigenous peoples 'press the need' for a view of the environment that is
pluralistic; that is, a perspective which takes the views of other cultures into
account when considering the relationships between the natural environment

•
r

l

and humanity.

Moreover,

Bird-David establishes the legitimate role of

indigenous cultures in this revision of environmental philosophy.
cultures see nature and humanity within a subject-subject frame.

Indigenous

In this

relationship, indigenous people consider themselves as related to nature;

an

interaction which assumes the form of various personal relationships (BirdDavid, 1993).

Furthermore,

due to the fact that indigenous environmental

practices are based on intimate and time proven knowledge,

.,

"their representations cannot be dismissed outright in
favour of a Western one " (Bird-David, 1993:).
The cultural conceptualisations of indigenous peoples should therefore be
considered as legitimate and important contributions to a revision of
environmental philosophies in Western culture.

Recognising this,

Hay (1989)

discusses the possibility of Maori culture contributing to the revision of
environmental philosophy in New Zealand.

"'
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By drawing from the holistic

approach indigenous people apply to the natural world, New Zealand's
ecological and social harmony could be restored.

Incorporation of Maori

environmental principles into New Zealand's environmental philosophy,
therefore, could aid in the restoration of society's place in the natural world
t

(Hay, 1989).
Incorporation of Maori principles into New Zealand environmental philosophy
is suggestive of a bicultural approach to resource management. One way in
which Maori values could be incorporated into environmental philosophy in

.

New Zealand is through a bicultural planning system. Planning, generally, is
the control of natural and physical resources in such a way as to meet the needs
of the society.

Planning is a state institutional arrangement to manage the

resources of the nation.
I

•l

nation,

For New Zealand to be established as a bicultural

its institutions need to reflect a commitment to biculturalism and all it

entails.
A revised environmental philosophy cannot work in New Zealand where
Pakeha (Western) rationality continues to dominate the institution of planning.
The danger is that the values of the indigenous Maori would merely be tacked
onto the existing resource management system in New Zealand.

For a bicultural

system to work, however, the values of the Maori must be incorporated within
a dualistic, partnership approach to planning. Knowledge and token

•

recognition of the Maori approach is not enough. In support of this, Moore
(1989:26) states that

l

"The idea that knowledge of the way of life of others
itself produces tolerance seems contrary to historical
experience ... Knowledge of the 'other' by itself seems
insufficient to produce the desired result".

An environmental philosophy that will recognise and promote both Maori and
Pakeha values in New Zealand will entail a serious commitment from all parties
involved with the management of natural and physical resources.

A truly

bicultural approach to resource management would validate the values of both
cultures in the principles and practices of the institution of planning.

Although

this may involve radical institutional and social change, it is clear that the status
quo cannot and will not continue in New Zealand, be it either in the approach
to environmental management or in other institutional arrangements .

.
34

3.5

CONCLUSION

This chapter has discussed the differences between Western and indigenous
world views,

and included a review of their respective environmental

rationalities.

An important concluding observation is that Western cultures

control the use of natural resources through legislation,

whereas indigenous

cultures manage resource use by means of cultural norms derived from holistic
world views.
As stated,

a revision of Western environmental philosophy is needed,

as the

traditional Western approach has proven to be detrimental to the environment.
Western society can learn from the resource management regimes of indigenous
people,

whose environmental controls are expressed through their cultures and

conceptual systems, rather than the legislative controls attempted by the
Western world (Patrick, 1987).

A bicultural environmental philosophy and

resource management regime in New Zealand would allow both national
communities,

Pakeha and Maori,

to have their own cultural values and needs

recognised in a partnership (Vasil, 1988). This means that neither party
dominates;

there is equal recognition of both Maori and Pakeha cultural views.

The institution of planning affects both the public and private use and
development of natural resources.

It does so through various instruments,

from national legislation to local and regional plans.

As such, these means

should incorporate the values of the society as a whole. If New Zealand is to be
bicultural,

then the institution of planning and its instruments need to be able

to reflect and respect the values of both Maori and Pakeha cultures.
The planning system is the focus of the following chapter. Chapter Four
examines the role that Maori values have played in the historical development
of planning in New Zealand.
- )

The intention is to examine the argument that

planning in New Zealand has traditionally been monocultural.

'ii'
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CHAPTER FOUR:
/,· r

4.1

THE HERITAGE OF PLANNING

INTRODUCTION

This chapter considers land use planning as an activity of Western capitalist
states.

Planning in these states will be discussed as an institution reflecting

Western environmental values.
non-Western culture in planning,

The discussion will examine the position of
with specific reference to the New Zealand

Maori.
This chapter is structured in the following way. The first section explains
planning as an institutional activity of capitalist states.

The discussion then

moves to consider the development of land use management in Britain.

The

third section discusses the development of planning theory and practice and its
reliance on Western rationality.

The final section of this chapter is concerned

with the development of planning in New Zealand.

This discussion considers

the extent to which the values of the indigenous Maori have been considered.
4.2

PLANNING IN WESTERN CAPITALIST STATES

Capitalism is a form of social and economic organisation where producers
(workers) are separated from both the ownership of the means of production and
the product of their labour. This separation is enforced by transforming labour
into a marketable commodity, where producers sell their labour-power to the
owners of the means of production, the capitalists (Johnston et al, 1994). The
New Collins English Dictionary defines a commodity as an exchangeable unit of
It>'

economic wealth, for example a primary product. The main objectives of
capitalists, the owners of the means of production, are profit maximisation and
capital accumulation (Harvey, 1981). In accordance with this class interest, the
main concern of capitalist states is to safeguard the conditions for the
accumulation of wealth (Dewe, 1993). Discussion of the political economy of
capitalism in this study is limited to its meaning for planning within a capitalist
system.
All economic activity is based on natural resources (Dasgupta, 1990). All

l

manufactured commodities are,

ultimately,

combinations of natural resources

and labour. As such the success of the capitalist accumulation aim depends on
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the availability of commodities for profit.

Production of commodities is

dependent on the availability and sustained exploitation of natural resources
(Cockburn, 1977). Capitalism, driven by the logic of capital accumulation, has
traditionally ignored natural resource limits beyond which exploitation is
.,.

unsustainable (Dewe, 1993) .
Commodity production occurs on land,
theory and practice.

and is therefore relevant to planning

Urban settlements contain configurations of relative spaces

and locations (Scott and Roweis, 1981). Three main types of land use can be
identified in urban settlements, as follows:
(1)

Production Space - land which is used for the production and exchange of

commodities;
(2)

Reproduction Space - land which is used for residential purposes;

and

(3)

Circulation Space - land which is used for transport (Scott and Roweis,

1981).

Land use planning is one method by which resources (including land) may be
controlled to allow continued production and exploitation (Harvey, 1981).

By

controlling the nature of developments, the state is able to reinforce and reflect
the social order of capitalism (Sandbach, 1980). Capitalism, combined with the
DWEP, has led to the over use and misuse of resources, both ecologically and
environmentally (Hundloe, 1992; Rees, 1992). The two ideologies can therefore
be criticised for failing to recognise the long term needs of resources, focusing
more on short term resource exploitation and capital accumulation.

Planning

therefore is a tool capitalist states can use to create and stabilise the conditions for
balanced growth (Harvey, 1978).
Local authorities, however, must balance conflicting demands for space within
their areas which include both the use of space as a vehicle for capital
accumulation and the need for residential areas and the location of various social
institutions. Space is, as mentioned, the vehicle for social reproduction, as
well as for capitalist activity (Fainstein and Fainstein, 197S).

l
y

Planning is therefore concerned, in one instance, with attaining an acceptable
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r
;

mixture of activities within a given locality.
I

The sum of physical structures

within any given location is a mosaic of many diverse elements such as
residential and industrial areas and service facilities (Harvey, 1978). In short,
planning is ultimately concerned with regulating the development of the built
environment in such a way so as to ensure the optimal operation of capital
ventures (Cockburn, 1977).
The approach of the Western environmental world view parallels the ideology
of capitalism, and indeed the two may be seen as interdependent theoretical and
political economic structures.

The Dominant Western Environmental Paradigm

(DWEP) (Knill, 1991; Grundy, 1994) breaks the environment down into
constituent parts which are attributed economic value,

for example through

Cost-Benefit Analysis (Sandbach, 1980). Money, the primary means of exchange
in capitalist societies, has become the medium used to value natural resources
(Dewe, 1993).
Resource exploitation, directed predominantly by the state, is therefore aimed
at satiating capitalist aspirations for accumulation and profit. Sandbach (1980)
argues that the primary role of the state is to reproduce the conditions under
which capital accumulation may occur.

One activity which can reflect these

goals is the institution of planning.
Boulding's (1966) 'cowboy economy' can be related to capitalist societies. This
approach has seen the "reckless exploitation of limitless plains" (Roberts,
1991:464). In the past, capitalist societies have been preoccupied with securing
profits and economic advancement at any cost to the extent that their
l>

environments are now irreversibly damaged.

As the environment is seen as

subservient to humans' immediate material needs,

the drive for economic gain

has easily overridden any calls for environmental protection.

Environmental

consequences of these actions have included large scale deforestation,
of once abundant fish populations,

depletion

and widespread contamination of air and

water bodies (Suzuki and Gordon, 1991).
Furthermore,

capitalist states have failed to meet the social and material needs

of their populations. The capitalist state, it seems, is capable of neither
preventing ecological degradation nor ensuring equitable allocation of
environmental costs and benefits (Rees, 1992).
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Through their planning systems, capitalist states have exacerbated the overuse,
.. </

misuse and misallocation of public and private environmental resources.
has resulted from an overemphasis on production,

This

and a concomitant

underemphasis on the environmental consequences of industrial accumulation
(Helm and Pearce, 1990).
Planning,

and specifically land use management in Western nations,

historically overlooked environmental concerns.

has

The focus has instead been the

control of activities on the land, rather than a consideration of the effects of
developments on the environment.

Planning in British colonial societies such

as New Zealand was an outgrowth of the planning system of the 'mother'
country.

The following section discusses the development of planning in

Britain.
4.3

THE DEVELOPMENT OF TOWN PLANNING IN BRITAIN

Much has been written detailing the development of British town planning (for
example, Benevolo, 1967; Cherry, 1988; Heap, 1991). This section provides a
brief outline of the historical context within which planning in Britain arose.
In the early stages of the 19th century, Britain faced increasing urban problems
which derived from the rapid expansion of industrial capitalism. Specifically,
public health,

sanitation and housing emerged as important concerns (Cherry,

1988). The Industrial Revolution, which introduced factory style production
and mechanisation provided the catalyst for rapid urbanisation (Cherry, 1988).
Congestion and overcrowding in urban areas resulted in the mass construction of
insanitary and crowded housing (Heap, 1991). Such slums were infested with
vermin, poorly ventilated and overcrowded (Ratcliffe, 1974).
Insanitary conditions became problematic in urban areas.

High density housing

in working class areas, for example, made the disposal of refuse nearly
impossible. In such areas, open sewers bordered roads, and rubbish was piled
high on most available corners (Benevolo, 1967).
Industries also contributed to sanitation problems,

as environmental protection

was not a socio-political priority in the early 19th century. This is exemplified in
the treatment of the River Thames.
• r

Although a supply of drinking water to
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some areas, the Thames became a general repository for waste from all sorts of
industries, including slaughter-houses, cow-sheds and even graveyard
drainage (Ashworth, 1954).
The drastic manifestations of insanitation problems were the epidemics of many
diseases, such as tuberculosis, cholera and typhus, which were rampant in the
early stages of the 19th century. Epidemics in urban areas were regularly
experienced up until the 1870s (Cherry, 1988). Tuberculosis thrived in
circumstances of "undernourishment,

squalor and lack of ventilation" (Cherry,

1988:22). Cholera was transmitted generally through unclean drinking water.
Typhus bacteria were spread via body louse faeces, and· the disease was therefore
prevalent in overcrowded conditions (Cherry, 1988). From the characteristics of
these diseases it is easy to see how they spread in the conditions the rapidly
expanding towns were facing.
The first move made by the British government to counter sanitation concerns
came in 1843,

when a Royal Commission12 to investigate the health of British

towns was established.

However, the government did not initiate any form of

public health protection until 1848 (Cherry, 1988). The Public Health Act 1848
became the first in a series of initiatives in health legislation (Heap, 1991). These
Acts, however, did nothing more than lay down generic codes which could be
adopted if the local authorities so desired (Pooley, 1982). Despite being
permissive rather than mandatory,

the Acts nonetheless established principles

of sanitary improvement (Cherry, 1988).
The culmination of the early attempts at health legislation was the Public Health
Act 1875 (Heap, 1991; Cherry, 1988). The 1875 Act legislated for both the
protection and improvement of public health by requiring bylaws regulating
house and street construction (Heap, 1991; Pooley, 1982). However, these
bylaws were only applicable to 'future buildings' and 'future streets' (Cherry,
1988), and the Health Acts could not mitigate slum conditions flowing from
industrialisation and urbanisation (Heap, 1991). Housing legislation,

therefore,

was a logical extension of the health initiatives.
The first Housing statute in Britain was the Housing of the Working Classes Act
1890, which provided for the removal of insanitary dwellings and the supply of
12 The full title of the Commission was the 'Commission of Inquiry into the state of Large Towns and
Populous Districts'.

' ..,
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better lodgings for the working classes (Heap, 1991). Again, this legislation
represents the precursor of numerous Acts dealing with housing issues (Pooley,
1982; Heap, 1991). Housing legislation failed, however, to solve the problem
of residential and industrial activities co-locating in a manner which threatened
public health (Heap, 1991).
Thus,

town planning legislation in Britain emerged due to the inabilities of

both health and housing legislation to prevent incompatible land uses,
industry and housing from locating in close proximity.

such as

The first planning

legislation was the Housing, Town Planning etc. Act 1909 (Heap, 1991), which
empowered local authorities to produce planning schemes to control the
development of new housing areas.

Industrial areas could now be prevented

from intruding into residential areas.

Furthermore, areas could be set aside for

industrial activity alone (Heap, 1991).
Planning legislation in Britain evolved from the initial 1909 Act. The Housing,
Town Planning etc. Act 1919 stipulated that urban areas with a population in
excess of 20,000 must prepare and submit planning schemes for approval by a
specified date (Heap, 1991).

Further re-enactments of British Town Planning

legislation occurred throughout the 20th century.

In the early half of the 20th

century, the most notable of these planning statutes was the Town and Country
Planning Act 1932. This Act repealed all past legislation dealing with town
planning. The 1932 Act accorded planning powers over most types of land,
developed or undeveloped and control of development was secured via local
planning schemes (Heap, 1991). However, this Act also proved problematic as
schemes under this Act took three years (or thereabouts) to prepare, and had to
be approved by Parliament. No change could be made without repeating the
entire procedure (Cullingworth, 1976).
Land use planning in Britain is currently governed by four planning Acts.

The

principal planning Act is the Town and Country Planning Act 1990. The other
three Acts are the Planning (Listed Buildings and Conservation Areas) Act 1990,
the Planning (Hazardous Substances) Act 1990, and the Planning (Consequential
Provisions) Act 1990 (Heap, 1991).
Planning in Britain has, as discussed,

traditionally centred around land use

control. Controls were needed to counter the crises created by capitalist aims,
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which have seen large scale exploitation of resources with little regard for
sustainability issues (Rees, 1992; Suzuki and Gordon, 1991). Planning
legislation developed from the need to manage development and its effects in
the wake of the Industrial Revolution and subsequent social and environmental
problems.
Around the same time that planning legislation was developing in Britain,
theory was also emerging in Britain and elsewhere to define planning practice.
The following section outlines the development of planning theory from the
early 20th century.
4.4

THE DEVELOPMENT OF PLANNING THEORY

Planning theory, specifically the body of theory capturing Town Planning as its
object, emerged in the early 20th century as a response to the British Housing,
Town Planning etc. Act 1909. This Act provided for the preparation of Town
planning schemes but did not offer any methodological approach to be followed
in the preparation of these (Muller, 1992).
Patrick Geddes introduced the survey - analysis - plan methodology in response
to the failure of early British planning legislation to provide procedural
guidelines.

Geddes' method covered all facets of the environment,

from

climate and geology to population, and proved to be a catalyst for the further
development of methodological approaches (Muller, 1992).
method exemplifies Western scientific rationality,
chapter.

This rational

as discussed in the previous

Advances and modifications were later made to the initial survey -

analysis - plan method in the early half of the 20th century, both in Britain and
the United States (Muller, 1992).
Herbert Simon's Administrative Behaviour (1945) linked rationality and
decision making.

Simon stated that rational choice involved the selection of

alternatives conducive to achieving previously selected goals (Ham and Hill,
1984). The essence of Simon's argument was that

.,

"rational decision-making involves the selection of the
alternative which will maximise the decision-maker's
values,
the selection being made following a
comprehensive analysis of alternatives and their
consequences" (Ham and Hill 1984:77).
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Rationality was further developed in planning methodology in the 1950s, when
f

I

Meyerson and Banfield's Politics,

Planning and the Public Interest (1955) linked

good planning with rational decision making.

Meyerson and Banfield's model

of rational planning depends on the idea of "Public Interest" as the basis for both
goal definition and decision making (Muller, 1992). The idea of the Public
Interest is, to a certain extent, an abstract generalisation of what is perceived by
various groups to be the common good. Generally taken as what is good for a
society as a whole, the Public Interest is nonetheless a problematic concept.
Individual biases,

values and beliefs mean that there is no one common public

conception of what is the common good or the public interest (Centre for
Resource Management, 1983).
Planning theory received considerable attention in the 1960s.

The development

of rational methodology was extended by Charles Lindblom, who coupled
rationality with the notion of comprehensiveness.

The consequent procedural

approach to planning led Lindblom to label the methodology as 'Rational
Comprehensive Planning' (Muller, 1992).

The basic tenet of the Rational

Comprehensive model was that all options were to be comprehensively analysed
prior to any decision being made (Ham and Hill, 1984).
The Rational Comprehensive model dominated Western planning theory in the
1950s and 1960s. Rationality, in this model, was defined purely in terms of
positive knowledge and instrumental calculation.

Knowledge such as this was

considered to be both objective and universal (Weaver et al, 1985). However,
Rational Comprehensive planning was not without criticism and in a later work,
Simon (1957) noted that decision makers did not act totally rationally. Instead,
he argued,

planning decisions are made within the confines of 'bounded'

rationality,

where the options which 'suffice' are chosen rather than those

which would maximise the decision maker's values (Ham and Hill, 1984).
Two further procedural planning models emerged in response to the criticism of
the Rational Comprehensive model.

The first of these is Disjointed

Incrementalism, espoused by Charles Lindblom (1959; in Faludi, 1973). This
model is concerned with policies incrementally different from both each other
and the status quo. Comprehensive analysis of options is not a feature of this
model.

Instead, marginal differences between the consequences of the different

policies are the limit of the analysis of this model (Ham and Hill, 1984).
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Amitai Etzioni (1968) presented the second new procedural model of planning.
His 'Mixed Scanning' approach is essentially the middle ground between
Rational Comprehensive planning and Disjointed Incrementalism.

The essence

of Mixed Scanning involves a broad overview of the policy area without a
comprehensive analysis of the different options.

The overview enables

fundamental decisions to be made, preceded and succeeded by incremental
decisions (Ham and Hill, 1984).
Western rationality is implicit in the procedural models of planning discussed
above. Planning theory has historically relied on rationalism,
the procedural models of planning discussed above.
relies on reason and mechanistic,

as evidenced in

Western rationality in turn

scientific explanations of natural phenomena

(Grundy, 1994). Hence, procedural models of planning reflect a mechanistic
prescription of the way planning should occur.

Resource management practices

of non-Western cultures, however, may contradict such scientifically-based
procedural models. This is because indigenous cultures often subscribe to world
views which do not rely on mechanistic Western scientific understandings (see
Chapter 3).
A reliance on British institutional arrangements has permeated New Zealand
governance since the settlement of the nation.

These arrangements have in

turn historically been influenced by Western world views and theories as
discussed in Chapter 3. These influences have affected the nature of New
Zealand's planning system. The following section discusses the history and
development of New Zealand planning.
4.5

THE HISTORY AND DEVELOPMENT OF NEW ZEALAND PLANNING

4.5.1 The Town and Country Planning Era

The development of planning in New Zealand has been well documented by
Bang (1992) and Memon (1991). This section draws mainly on these sources and
provides a brief description of the development of planning legislation and
practice in New Zealand.
As settler townships developed in New Zealand during the mid to late 19th
century, it quickly became apparent that more than just streets and dwellings
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)
were required. There were also needs for street lighting, sewerage, storm water
management and other infrastructural needs.

Local government was seen as the

answer to these needs, following the British example (Wood, 1988). Local
government structures were more piecemeal and fragmented than structured
until the term of Governor Grey (1845 - 1853). Grey proposed a threefold
approach to local government, being centred around urban settlements,

rural

areas and Crown lands. Over time, therefore, vc;1rious territorial bodies and
special purpose authorities were established in New Zealand. Special purpose
boards, established to meet specific needs, were more easily established than
disbanded (Bang, 1992). The result therefore was a plethora of bodies such as
Town Boards, Drainage Boards and Water Supply Boards, often with
overlapping jurisdiction (Memon, 1991).
The problem of overlapping jurisdiction was compounded by the fact that
territorial authorities were small, with access to limited resources.
these boards were often unable to fulfil all of their duties.

As a result,

The solution of the

central government, therefore, was to set up the special purpose bodies, such
as the aforementioned Water Supply Boards (McMurran, 1991).
Prior to 1926, there was no specific planning legislation in New Zealand.
Statutory planning was introduced to New Zealand with the passing of the
Town-planning Act 1926 (Bang, 1992). The 1926 Act was a result of pressures
created by New Zealand's developing urban environment (Memon, 1991).
Added pressure came from organisations such as local beautification and
amenities societies (Olssen, 1981). Such pressure groups within New Zealand
were aided, for example, by the British Garden Cities and Town Planning
Association.

This organisation extended its activities to the international arena,

through lobbying and informing pressure groups within colonial settlements
such as New Zealand to call for the enactment of planning legislation similar to
that of Britain (Memon, 1991).
The Town-planning Act 1926 followed the example set by Britain's Housing and
Town Planning Act 1919 in prescribing 'planning schemes' for settlements over a
certain population. In New Zealand's case, the base population was 1000
inhabitants. Such schemes were intended to restrict land uses in certain areas,
or zones, to specified uses. The zoning method regulated the use of private
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property in order that wider community needs might be met, such as health and
safety (Memon, 1991).
The planning system established by the Town-planning Act 1926 expressed the
social goals of health and welfare improvements in town design and land use
terms. Schemes introduced by the Act were not mandatory, however, and as a
result, the legislation did not really achieve its purpose (Bang, 1992).
The Town and Country Planning Act 1953 replaced the Town-planning Act 1926.
The new Act empowered local authorities to counter the effects of the rapid
urbanisation which followed after World War Two.

Urban sprawl brought

problems such as inadequate transport, inadequate waste facilities and other
such social problems (Bang, 1992). The 1953 legislation also introduced
mandatory planning schemes, to be prepared and administered by local
authorities (Memon, 1991).
The right of appeal was introduced in the 1953 Act in order to protect land
owners against the possibility of local authorities abusing their powers (Memon,
1991). To serve this purpose, the Town and Country Planning Appeal Board
was established, with functions including the development of case law from the
planning legislation;

consideration of appeals from council decisions; and the

consideration of applications to depart from district schemes (Bang, 1992).
The focus on land use planning continued under the 1953 Town and Country
Planning Act, which provided for the establishment of land use classifications.
These classes were regulatory, prescribing which activities could be undertaken
without permission (predominant uses);

and uses which required the consent of

the council (conditional uses) (Bang, 1992).
As a land use system, the regime established by the 1953 legislation worked
relatively well. However, a developing characteristic of planning was that it
began to rely on legal precedent or guidelines, such as case law, rather than on
desired results of activities (Bang, 1992). New Zealand's planning system was
consolidated under the 1953 Act, and continued to be land use oriented.
Local authorities could not, however, escape wider planning issues outside the
physical environment.

Other values these authorities had to consider were,

for

example, social, cultural and spiritual concerns, which could not be expressed
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in land use terms. In order to carry out their duties competently, however,
local authorities had to consider these wider issues (Bang, 1992). A 1962
amendment to the Town and Country Planning Act 1953 introduced a section
·>

dealing with matters of national importance,

in response to a recognition of

such social needs. The Town and Country Planning Act 1977 replaced the 1953
Act,

and further elaborated the matters of national importance.

The inclusion

of these matters of national importance in section 3 of the 1977 Act13 was the first
official indication of a national approach to planning.

It was also the first time

Maori values had been considered as nationally important.
was predominantly a territorial activity,

Although planning

the government indicated through

section 3 that some matters were nationally significant and were therefore to be
accorded local priority (Bang, 1992).
In summary, New Zealand planning has developed primarily as a land use
control system.

The Town and Country planning regime,

introduced in the

1920s, dominated New Zealand planning until the early 1990s. In addition,
planning in New Zealand was characterised by the fragmented management
system, promulgated mainly by the abundance of bodies responsible for
undertaking resource management and allocation functions.

Functions of local

government became very widespread, controlled by a plethora of boards and
committees.

As the institution of planning developed,

management of the

nation's resources became increasingly controlled by numerous statutes and
organisations. Up until the 1980s, for example, there were in excess of 20
statutes and 500 organisations responsible, to some extent, for the territorial
and regional resources of the nation (Holland and Boston, 1989; Palmer, 1988).
In the 1980s, spurred by the web of overlapping bodies, the Fourth Labour

Government embarked on a process to reform the resource management
legislation in New Zealand.

This reform culminated in the enactment of an

integrative statute to govern all of the natural and physical resources of the
nation.

This reforming initiative was known as the Resource Management Law

Reform (RMLR) process.
4.5.2 The Resource Management Law Reform Process

The fact that resource management in New Zealand was controlled by a plethora
13 Refer to Appendix 1 for a copy of section 3, Town and Country Planning Act 1977.
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of statutes and boards was a major consideration for the Resource Management
Law Reform (RMLR) process. This process began in 1988 under the Labour
Government with the aim to review the existing legislation relating to water and
soil and other environmental statutes and procedures.

The aim of this review

was to produce a comprehensive, integrated resource management regime
(Palmer, 1988).
4.5.3 The Resource Management Act 1991

Replacing a multitude of previous statutes,

the Resource Management Act 1991

(hereafter 'the Act') introduces a new regime for the management of New
Zealand's natural and physical resources.

Whilst the focus of previous planning

legislation had been predominantly on land use control, the heart of the Act is
concerned with the environmental effects of activities.

The overriding purpose

. of the Act is the 'sustainable management' of natural and physical resources
(section 5). Comparatively, this is a radical divergence from the previous town
and country planning regime.
The Act appears to offer a more holistic approach to New Zealand planning, as
evidenced in the social and cultural contexts the legislation introduces,
example.

for

Whilst it also includes reference to indigenous Maori concerns,

the

Act is nonetheless still dominated by Western rationalistic approaches to the
environment.
The Western approaches to resource management inherent in the Act are the
subject of a detailed analysis in Chapter 7. The remainder of this chapter is
concerned with the historical relationship between the New Zealand Maori and
the New Zealand planning system.
4.5.4 New Zealand Planning and the Tangata Whenua

Kennedy (1967) considers New Zealand planning as having two origins, as
I I

follows:
(1)

The British model,

whereby planning issues are settled without relying

on a decision from the law courts. British precedent, therefore, is based largely
on administrative discretion.
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(2)

The American model.

In contrast to the British model,

American

planning is largely dependent on legislation and its application to determine
rights to land development (Kennedy, 1967).
New Zealand planning is largely dependent on administrative direction and
policy determined at a local level. In tum, these policies are subject to
legislative interpretation by the courts (Bang, 1992). Dependence on legal
precedent in New Zealand planning is not unique to planning legislation.
Western societies rely on legislation to control resource use,

as opposed to non-

Western cultures which regulate resource exploitation through cultural norms
(Patrick, 1987).

The reliance on the British and American planning methods has

meant that the indigenous people of New Zealand have had to forgo many of
their cultural practices in order to conform with the introduced Western system.
Since the signing of the Treaty of Waitangi, Maori have been accorded neither
political nor administrative recognition worthy of their status as partners to the
Treaty (Matunga, 1989). Indeed, Maori and their values were not included in
planning legislation in New Zealand until 1977. Even then, it can be argued
that the inclusion of Maori concerns in planning legislation does not signify a
serious commitment on the part of the government to take these values into
account. Maori concerns could be considered to have been merely 'grafted on' to
planning through token mention in legislation (Kenderine, 1986).
New Zealand's state institutions charged with management of the nation's
natural resources have historically reflected Pakeha values and interests.
Decision makers are predominantly Pakeha,
I
7

and both resource management

and planning legislation have tended to reflect their values (James, 1991).
As early as 1957 the Planning Tribunal had, to some extent, recognised the
rights of Maori land owners in case law. Partition of Maori land was allowed by
departures from the zoning provisions of District Schemes where the schemes
would not be otherwise 'detrimentally affected' (Cotton, 1989).

It was not until the Town and Country Planning Act 1977, however,

that Maori

concerns were embodied in any form in resource management legislation.
Section 3 of the Town and Country Planning Act stated the following:
"(l)

The following matters which are declared to be
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of national importance shall in particular be recognised
and provided for ...
(g)
The relationship of the Maori people and their
culture and traditions with their ancestral land".
Maori values were, for the first time, apparently recognised as an important
consideration in New Zealand planning.

However, subsequent legal

interpretations of the Section 3(1)(g) proviso suggested that it was little more than
a token reference (Cotton, 1989).
New Zealand's traditionally monocultural approach to planning is exemplified
in the narrow legal interpretations previously accorded Maori provisions in the
Town and Country Planning Act 1977.

In Knuckey v Taranaki County Council

(6 NZTPA 609), for example, the Planning Tribunal held that ancestral land
was limited to
"land which, regardless of legal tenure, is owned or
capable of being owned by the present members of the
tribe and their descendants as one entity and that is
associated historically with the burial of ancestors".
Although this definition was limited to Knuckey by the Tribunal, it was in fact,
used for all ensuing cases involving ancestral land (Cotton, 1989). This
explanation of ancestral land was made as a legal decision, determined by
Western courts, at the expense of an acceptable definition provided by Maori.
The monocultural approach to planning was manifest in this decision,

where a

Western definition of land was applied to Maori land holdings. The fact that
section 3(1)(g) was accorded a narrow interpretation led to many Maori feeling
that its inclusion in the Act was nothing more than tokenism (Cotton, 1989).
The Resource Management Act 1991 (the Act) extends section 3(1)(g) of the Town
and Country Planning Act 1977 and many other provisions relating to the
Tangata Whenua are situated within the legislation.

These will be discussed in

Chapter 7. The potential exists, however, for this legislation to encourage
planning practice which would parallel the regimes established by previous
statutes. The extent to which the embryonic provisions of the Act relating to
Maori are implemented will determine the monocultural nature of the planning
system in the future.
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4.6

SUMMARY

This chapter has examined the historical context of planning in Western
capitalist states, and has examined the history of New Zealand planning. The
analysis has concentrated on the representation of Maori values in national
planning legislation.

In order to implement bicultural planning,

planning system requires radical structural reform.

the present

The following chapter

outlines the principles of a bicultural planning system, and the role of the state
in such a system.
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. CHAPTER FIVE:

J

5.1

A MODEL OF BICULTURALISM

INTRODUCTION

Biculturalism, both politically and socially, is very topical in contemporary
New Zealand.

However, both bicultural theory and Maori aspirations need

models or structures which can guide efforts towards the realisation of such a
system. This chapter presents a practical model for a structure of bicultural
resource management in New Zealand. The model this chapter presents is an
adaptation of one which appeared in the 1993 Proposed Regional Policy
Statement of the Canterbury Regional Council.
A draft of this model was sent to five Maori people whose area of work requires
them to have a working knowledge of the Resource Management Act 1991
(hereafter 'the Act'). These people were invited to comment on the model prior
to its inclusion in this study. These people were selected from the sample of
interviewees for the case studies reported in Chapters 7 and 8. Of the five,

three

replied. Few major changes were suggested by those consulted. It was decided
that no alterations would be made, as the suggested changes invited an
elaboration of the model beyond that which is necessary for this study.
This chapter is structured as follows. The first section discusses the role of the
Treaty of Waitangi in state policy. The second section presents a discussion of
the model of a bicultural resource management system. The third section
considers the needs of a bicultural system according to the model. The final
section discusses future modifications which may be made to the model once the
system is established.

[

5.2

THE TREATY OF WAITANGI AND STATE POLICY

Wherever Maori concerns are to be addressed in national policy, the Treaty of
Waitangi should be the cornerstone of any legislative outcome.
founding document of this nation,

As the

Maori believe that the Treaty should

underlie New Zealand's cultural and social policy (Wetere, 1988).
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The Treaty of Waitangi is relevant to resource management as its provisions
specifically relate to resources and the rights to control them. It therefore cannot
be disputed that the Treaty of Waitangi is relevant to resource management law
and practices. Barns (1988) and Cloughley et al (1988) provide detailed
discussions of the place of the Treaty in New Zealand resource management.
The main provisions of the Treaty are summarised as follows:
(1)

Article 1 of the Treaty transferred 'kawanatanga' (governorship) of New

Zealand from the Maori to the British Crown;
(2)

Article 2 of the Treaty guaranteed the Maori the "full exclusive and

undisturbed possession of their lands and estates, forests, fisheries and other
'
II
proper t1es...
; an d
(3)

Article 3 of the Treaty extends "all the rights and Privileges of British

subjects" to the Maori (O'Connor, 1991).
Interpretation of the Treaty has, in recent times, centred around a set of
principles which have become associated with it.
claim,

In its decision on the Motonui

the Waitangi Tribunal stated that the spirit of the Treaty is more than

what its words can describe in any literal sense. The spirit of the Treaty

J

"transcends the sum total of its component written
words and puts narrow or literal interpretations out of
place" (Waitangi Tribunal, 1983:50).
The Principles of the Treaty manifest the belief that the Treaty of Waitangi is a
living document,

one that is able to be contextually interpreted in contemporary

New Zealand. The Principles of the Treaty of Waitangi are constantly emerging
and changing as various groups grapple with the modern application of the
Treaty. Consequently, different groups such as the Waitangi Tribunal and the
Court of Appeal have sought to identify the implicit Principles of the Treaty
(McCan and McCan, 1990). Common themes, however,
versions of the Principles.

run through all

The following Principles are a summation from

Kelsey, 198914.
14 Further discussion regarding the principles of the Treaty may be found in Crengle (1990) and the
Parliamentary Commissioner for the Environment (1988).
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(1)

The Kawanatanga principle:

The Crown is given the right to make laws and govern by the first article of the
Treaty.
(2)

The Rangatiratanga Principle:

Maori are guaranteed the control of and access to those resources (taonga) they
wish to retain by the second article of the Treaty.
(3)

The Principle of Equality:

The third article of the Treaty provides a guarantee that Maori are given the
same rights as British citizens. All New Zealand citizens are equal before the
(European) law.
(4)

The Principle of Co-operation:

The Treaty creates a structure for two people in one country. The Crown must
reasonably co-operate with Maori. Reasonable co-operation may only occur
where there is consultation on mutually important issues.
and common sense must be shown on all sides.

Good faith,

balance

Partnership is the outcome of

reasonable co-operation.
....

(5)

The Principle of Redress:

The Crown is responsible to provide a process by which to resolve grievances
over the Treaty of Waitangi.

The process may involve the Waitangi Tribunal or

other methods. Where a right to redress is established, the Crown must
recognise the practical impact of such action, and consider the need to avoid
further injustice.
, I

The Principles described above are not comprehensive, nor do they represent
the sum of attempts to interpret the Treaty. The Principles are constantly
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emerginglS. Therefore, it is imperative that any policy advocating compliance
with the Treaty principles ensures that those implementing such policies be fully

In New Zealand Maori
Council and Others v Attorney General of New Zealand and Others ([1994] 1 All

conversant with the principles and their implications.
ER 623), the Privy Council declared at page 629 that
"the "principles" are
and responsibilities
parties. They reflect
and include, but are
of the Treaty".

the underlying mutual obligations
which the Treaty places on the
the intent of the Treaty as a whole
not confined to, the express terms

A successful bicultural planning system in New Zealand must therefore have
the Treaty of Waitangi and its emerging principles as its cornerstone.

Adapted

from Smithies (1990), a bicultural planning system may be defined as follows:
(1)

A system whereby two peoples, Maori and Pakeha, can maintain their

different cultural heritages and values.
interests.

This is more than protection of Maori

Bicultural resource management in New Zealand must give equal

status to both Maori and European values.
(2)

A system whereby the two cultures have an equitable share of state

resources to enable the maintenance of their distinct cultural values.

I
"

A bicultural approach to planning places numerous demands on the current
system.

The following section discusses these needs.

5.3

NEEDS OF A BI CULTURAL SYSTEM

5.3.1

Introduction

Any attempt to conceptualise a bicultural resource management system in model
form must be qualified by a discussion of the needs such a model implies. A
bicultural planning system requires radical change from the status quo. The
status quo, or current state of affairs, is a system which is dominated by Pakeha
(Western) rationality and values. Many needs arise when discussing a bicultural
15 When attempting to define principles of the Treaty, care must be taken to ensure that the Treaty is
not 'redefined' (Barns, 1988), or the articles and explicit provisions of the Treaty 'watered down'.
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approach to resource management, such as access to resources and decision
making power. This section discusses these needs, both national and regional.
This discussion concludes by presenting a model of a bicultural resource
management system (Figure 5.1).
5.3.2

Treaty of Waitangi

As has been discussed, the Treaty of Waitangi, as the founding document of
this nation, must be established as the cornerstone of any bicultural system.
The Treaty (and its subsequent principles) must be given priority in planning
policy and structures. All other legislation, structures and processes must also
have the Treaty of Waitangi as its foundation.
5.3.3

Objective of the Model

The object of the Act is to achieve the sustainable management of the nation's
natural and physical resources (section 5). Although a Western philosophy,
sustainable management leans heavily on more holistic approaches to
environmental management,

and therefore broadly reflects indigenous values.

Chapter 3 stated that other interpretations of the environment,
the Maori,

could aid in resource management.

such as those of

The model this chapter presents

suggests one way in which the values of the indigenous Maori may be
incorporated into the current regime in this nation.
As will be discussed during the case study chapters, kaitiakitanga and
sustainable management share essentially the same objective,

which is the

appropriate management of resources to allow their availability to sustain life

r
1

and meet the needs of both present and future generations.
The Maori approach, kaitiakitanga, is explicitly spiritual compared to the
secular and rational Western idea of sustainability.

the case studies in Chapters 7 and 8 revealed that sustainable management is
consistent with Maori beliefs and practices.

V

However,

sustainable management

does not necessarily incorporate all of these values. As such, both sustainable
management and kaitiakitanga are tangible,

l

Empirical data collected for
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realistic environmental outcomes

FIGURE 5.1: MODEL OF BICULTURAL RESOURCE MANAGEMENT SYSTEM
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Adapted with permission from the Canterbury Regional Council (1993).
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of a bicultural resource management approach.

This is therefore reflected in the

bicultural resource management model (Figure 5.1).

Sustainable management

1/o

and kaitiakitanga are considered on the same level,
goal.

striving to meet the same

The values and concepts of both New Zealand cultures are therefore

recognised as being legitimate contributors to New Zealand's natural and
physical resource management approaches.
5.3.4

National Partnership

Biculturalism in New Zealand means partnership;
Crown and Maori.

a relationship between the

The overall aim of partnership is a recognition that there are

two peoples sharing this nation (Smithies, 1990).

However,

the historical

interpretation accorded the Treaty by Pakeha has meant that New Zealand has
evolved as a monocultural state.

The Pakeha have interpreted kawanatanga

from the first article of the Treaty as sovereignty.

It is from this interpretation

that the Pakeha derived the belief that they had the right to establish this
monocultural system (Walker, 1986).

,.

The successful implementation of a bicultural system in New Zealand requires a
political structure which is acceptable to both cultures. Two peoples with
differing cultures can co-exist harmoniously under one government if,

and

only if, both accept the government as lawfully and legitimately constituted
(Mulgan, 1987). A bicultural government therefore dictates that both groups,
Maori and Pakeha, are accorded equal democratic rights (Mulgan, 1987).
Winiata (1988) discusses a possible structure for a bicultural parliamentary
approach .
.J.

A successful model for bictiltural resource management in New Zealand must
place equal status to sustainable management and kaitiakitanga. As will be
discussed in detail in Chapter 7, these two ideas are very similar. Elevating
both to an equal position would therefore recognise that both the Maori and
European approach are legitimate contributors to New Zealand's resource
management institutions.
A national partnership must be instituted in areas where Pakeha agendas have
historically dominated the political and social institutional spheres.
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Biculturalism therefore ultimately means that the Pakeha must share what they
have monopolised since the colonisation of New Zealand - power and resources
.I

(Walker, 1987). The issue of resourcing and power sharing is discussed in depth
in Chapter 7, where the Resource Management Act is analysed critically. The
important factor is that Maori are resourced and given adequate power to enable
their full participation in New Zealand's institutions and processes.
5.3.5

Regional Partnership

Partnership between the Crown and Maori on a local level is facilitated by the
relationship between Regional Councils and the Tangata Whenua of the region.
It is at this level that a bicultural partnership is most important.

the Tangata Whenua in different regions.

As such,

Various iwi are

individual iwi will have

their own environmental concerns and approaches to consultative processes.

A

bicultural approach to the management of a region's resources could ensure that
such management occurs in a manner acceptable to both Maori and European
cultures.
However,

a bicultural approach to resource management at regional levels

cannot and will not occur while the balance of power lies with the Pakeha. Egan
(1994) states that most of the nation's resources are controlled by the Pakeha. It is
therefore imperative that resources be shared equitably between the two cultures
to allow a satisfactory level of participation by iwi.
As well as on a national level, kaitiakitanga must be the goal of regional
resource management, alongside sustainable management.
I

'~

level that kaitiakitanga can be most effectively provided for.

It is at a regional

When considering

kaitiakitanga, it is imperative to recognise that the concept is intricately related
to other aspects of Maori history and culture. Kaitiakitanga is intended to
protect the mauri, or life-force, of a resource. Only Tangata Whenua can
practice kaitiakitanga.

Furthermore, kaitiakitanga is linked with tino

rangatiratanga, or sovereignty. An iwi or hapu can only practice kaitiakitanga
in the area where they hold mana whenua (ancestral rights to the resource)
(Mutu, 1994). Therefore, regions must ensure that they deal with their
respective iwi and hapu in regional planning issues.
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The extent to which a bicultural partnership is effected regionally will be
determined by the success of national structures and legislation. Weak
directives from the central government will result in an ineffectual regional
J

structure, where Maori will continually be subservient to the agendas of Pakeha
institutions.

"

5.3.6

Anticipated Regional Policy

The result of a regional partnership between Tangata Whenua and Regional

.,
I

~

Councils is that the values and concerns of each are considered equally
important. Therefore, the policies and methods of Iwi and Regional Councils
are appropriate for the management of resources. At present it is the Regional
Policy Statement of a region which outlines the policy directions the region is to

.

take. For Maori values to be given the same status, either of the following two
approaches would be acceptable:
(1)

Iwi Management Plans and Regional Policy Statements are given the same

status. At present, a Regional Council must only have regard to an Iwi
Management Plan. However, should Iwi Management Plans be given equal
status with Regional Policy Statements, each would have a bearing on the
manner in which 'r egional resource management is undertaken.
rl

Iwi and Regional Councils produce a joint Regional Policy Statement
which covers the concerns and policies of both institutions. This is a
(2)

modification of the present system.

Iwi values are given more status in what

are at present documents prepared by Crown agencies.
I

1

Of the above options, the first is the best practical option for the initial stages of
a bicultural approach. Incorporating the views and policies of each partner into
one comprehensive policy document would be easier once each partner
establishes their own position. Once again, the issue of funding arises. Iwi
must be appropriately resourced to allow their participation in the processes.
Chapter 7, as mentioned previously, discusses this issue in depth.
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5.3.7

Summary

This discussion has examined the basic needs of a bicultural resource
management system for New Zealand, as follows:
(1)

The Treaty of Waitangi should be the cornerstone of any bicultural system;

(2)

Kaitiakitanga and sustainable management are equal in terms of desired

•
environmental outcomes;
(3)

Maori and the Crown should act as partners, both on a national and

regional level; and
(4)

Regional Policy Statements and Iwi Management Plans should be accorded

equal status as policy tools to manage the resources of a region.
The model implied in this discussion has several needs which must be met in
order to be successfully implemented.

•

Partnership, whether on a national or

local level, implies that power and resources will be shared equally between the
two partners.

Commitment to ensure that this occurs is therefore a

fundamental concern of this system.
Assuming these needs are met, the discussion presented a model of a bicultural
resource management system for New Zealand (Figure 5.1).
5.4

FUTURE MODIFICATIONS

The model above (Figure 5.1) presents an initial framework for a bicultural
resource management approach in New Zealand. Once this framework is firmly
established, it may prove desirable to further refine the system. For example,
the Regional Council and the Iwi Authority, instead of producing separate
policy documents, could produce a joint policy statement for the region.
Higher level revisions could also be possible, such as a joint body consisting of
Iwi members and Regional Council representatives.

Although it would be

impractical to establish one body with equal representation of each partner, a
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combined liaison or working group would aid consultative processes and policy
formulation .
5.5

CONCLUSION

This chapter has presented a model that could form the basis for a bicultural
resource management system in New Zealand.

Although the model is

prescriptive, it does not present a full and comprehensive discussion of all of
the needs of a bicultural system. This chapter serves to both introduce such a

.,

system, and show the extent of necessary change to the existing resource
management regime in this nation.
The major requisites of a bicultural system appear to be equality both in
resourcing and power sharing between the two partners, Maori and Pakeha.

tr
~:
,,

This equality is imperative on both national and regional levels.

However,

as

discussed, this is more necessary at regional levels, due to the diversity of tribal
concerns and regional approaches.
Having examined at a theoretical model of a bicultural system, the study now
moves to consider the present situation in New Zealand planning.

Following

this, it will be possible to determine changes necessary in New Zealand
planning to accommodate a bicultural approach.

,,
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CHAPTER SIX:

CASE STUDY METHODOLOGY

t,I

6.1

INTRODUCTION

This chapter discusses the research methodology of the case studies reported in

.
.

~

the following chapters. The analysis in the following chapters is drawn from
around a number of interviews with people involved in working with Maori
concerns in resource management in contemporary New Zealand.

The aim of

the research is to investigate whether planning practice in New Zealand
continues to conform with a monocultural framework,

despite statutory

provisions that might indicate otherwise.
This chapter is structured as follows.

The first section introduces the research

case studies, and discusses their role in this thesis. The second part of the
chapter examines the historical relationship between research and Maori.

The

final portion of the chapter outlines the methods used in the collection and
interpretation of case study data. Ethical concerns relating to the data collected
are also discussed.
6.2

CASE STUDIES

6.2.1

The Resource Management Act from the Maori perspective

This thesis advocates that New Zealand's planning be bicultural.

Biculturalism

can only be established if there is a strong legislative framework to allow

p

necessary structures to thrive. The aim of the case study is to therefore examine
the capability of the Resource Management Act 1991 (hereafter 'the Act') to
provide the framework of a bicultural resource management system.

The case

study discusses the Maori reaction to the legislation drawn from interviews with
Tangata Whenua who have been involved with the implementation of the Act.
The analysis is presented in Chapter 7.
6.2.2

The Resource Management Act in Two Local Government Authorities.

1..,

.,,

This case study further develops the examination of the Act which began in

t
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Chapter 7. Chapter 8 presents this case study, which examines the
•./

implementation of the Act in two local government bodies.

The extent to

which the Act is capable of providing the foundation for a bicultural system will
be revealed in the implementation of its provisions.
The local government bodies chosen are the Canterbury Regional Council and
Otago Regional Council.
"'

Both authorities have recently (1993) released their

Proposed Regional Policy Statements. These documents, and the processes
involved in their formulation,

are the focal point of this case study.

The Proposed Regional Policy Statement was chosen due to the fact that at the
time this research was undertaken the submission periods for the documents
were either open or at the cross submission stage. The final document was
unlikely to have been implemented in time for this analysis.

It is therefore

possible that the final content of the documents will be changed to some extent
depending on the outcome of the submissions. However, the process is as
much under scrutiny in this study as the content. Any changes to the Policy
Statements as a result of the public submission process will not affect this study,
unless they are substantial.
The main reason for choosing these Regional Councils was that both fall into the
area where Ngai Tahu are the Manawhenua.
the views of the iwi involved.

l
r

It was therefore easier to represent

The research was not complicated by inter-iwi

concerns.
Conducting cross-cultural research in New Zealand can be difficult in some
instances.

Problems arise due to the historical nature of the relationship

between research and Maori. Research can be either positive, leading to
constructive intervention in society;

or negative,

proving detrimental or

derogatory to the subjects. Historical cultural attitudes of Western culture
exemplify this negative aspect of research. The following section discusses how
research has tended to be negative for Maori in the past.
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6.3

THE ISSUE OF RESEARCH AND MAORI

Research involving Maori has, in the past, tended to be 'belittling' or
'disadvantaging' to Maori . This belittling has occurred for three main reasons:
by oversimplifying Maori history; by undervaluing Maori knowledge and
I ~

learning processes; and by reinforcing negative stereotypes of Maori (Bishop and
Glynn, 1992) .

...

Research regarding past and present Maori society has tended to portray the
Maori negatively.

Maori values and beliefs have been ignored and consequently

disempowered by Pakeha researchers. Evaluation of Maori cultural beliefs and
practices has been determined by European values, which have prioritised
economic and demographic issues, Maori urbanisation trends,

and other such

facets of Maori geography. Statistical representation, or the lack of data relating
to Maori affairs, has been the established focus of historical research concerning
the Tangata Whenua (Stokes, 1987).
It is important,

therefore, that research be empowering; that research enables

Maori to improve their social condition (Bishop, 1993). Following Bishop and
Glynn (1992), this research is influenced by Carr and Kemmis' 'Critical Theory'.
This methodology is intended to enable those who have suffered oppression and
the hegemony of dominant groups to better their social situation.

Research

methodology, Carr and Kemmis (1986) argue, should liberate people from
processes which suppress alternate world views. The aim of this methodology is
to confront the disempowering nature of research and to create solutions (Bishop
and Glynn, 1992).
Empowering research should be driven by the desire to 'make a difference for

~

Maori',

r,,

Furthermore,

r

to result in meaningful political and social interventions.
research should support Maori cultural aspirations. Research

should not simply restate what is already known (Smith, 1990).
The critical appraisal this thesis presents of the Act and its implementation is
intended to discover any shortcomings of the legislation and its institutional
practice. The aim of this exercise is to suggest changes to the legislation which
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would allow Tangata Whenua a more proactive role in managing this nation's
resources.

,.

6.4

METHODS OF DATA COLLECTION AND INTERPRETATION

6.4.1

Data Sources

The primary source of data for the case studies is qualitative. Additional
information for the Act critique was obtained from literature produced around
the topic.

Interviews were held with both Tangata Whenua and Pakeha.

Twelve people were interviewed for the case study on the Act. Twelve people
in total were also interviewed regarding the Proposed Regional Policy
Statements of the Otago and Canterbury Regional Councils; 5 and 7 respectively.
There was some overlap in the interviewee groups for the two case studies.
This was because some interviewees with knowledge of the Act were either
employees of the case study councils or were involved in the Regional Policy
Statement processes. The basis of the selection of the interviewees is explained
in 6.4.3.
6.4.2

Interview Method

The data collected in the interviews is predominantly qualitative,

involving

people's attitudes and values. Qualitative research seeks to understand the
interpretations and perceptions of society, or a sector of society (Stainback and
Stainback, 1988). Qualitative data is subjective, being knowledge or values held
within a person.
Weinberg (1983) considers that the best method for gathering attitudinal data
(and other types of factual data) is the face-to-face interview. This is also an
appropriate method when talking with Tangata Whenua. . Bishop and Glynn
(1992:133) discuss the importance of "being seen" in research. Making a request
.in person is considered more courteous, and is therefore more likely to be
followed up by the Tangata Whenua.

The following Maori proverb exemplifies

the fact that being seen is beneficial to research - he kanohi kitea - a face seen is
an argument understood.
66

_,
'

6.4.3

Sample Selection16

The sample of informants for any given research topic enables the researcher to
arrive at accurate and efficient information about a subject. The sample type,

r
"

r

size and data extraction methods will determine the accuracy and efficiency of
the sample. The sample is determined by numerous contributing factors,

such

as the researcher's budget, and the nature of the research being undertaken, for
example (de Vaus 1991).

Purposive sampling is the selection method chosen for this research.
sampling involves a non-random selection of participants.

Purposive

It is a method of

non-probability sampling in which certain cases are deemed typical of a category
of cases (de Vaus, 1991). As this research is concerned with data about Maori
values in resource management, the sample is drawn from what de Vaus (1991)
terms 'typical' leaders of 'typical groups' involved in resource management
where Maori values are prominent.
representative sample,

Although this method may not ensure a

useful information can nonetheless be elicited (de Vaus,

1991).

Different questionnaires were used for each case study. It is important to recall
that some informants were interviewed for both case studies,
previously.

t'

as mentioned

For example, Tangata Whenua in Otago were interviewed

regarding the Act and the Proposed Regional Policy Statement of the region.
The following sub-sections deal with the selection of interviewees for each case
study in tum.

(1)

Resource Management Act Case Study

The case study involves the Maori response to the Act.

The sample therefore

represented either Tangata Whenua involved in resource management,
I

1\

r

non-Maori involved with Maori in resource management processes.

A total of

twelve people were interviewed for this case study. Seven were directly
affiliated with Ngai Tahu. Two of the interviewees were indirectly affiliated
with Ngai Tahu, for example as Consultants or Iwi Liaison Officers. Three
were from other institutions. The sample included Iwi Liaison Officers,
16 A list of all participants interviewed is given in Appendix 2.

67
J

or

personnel of government agencies and people involved in other such
_/

organisations.

Although the sample does not represent all iwi or all

organisations,

a good overview of the Maori response to the Act will be

provided from the information obtained.

As mentioned previously,

the

sample for the case study of the Act contained interviewees from the sample set
for the case studies of the two regional councils.
!(

(2)

Local Government Case Studies

r-1

.

Informants from the two regions were primarily identified through the Iwi
Liaison Officers of the respective councils. As the Iwi Liaison units were
involved throughout the process of preparing the Proposed Regional Policy
Statements, they were able to identify key participants. The sample in the
studies of the Canterbury Regional Council and the Otago Regional Council
included both Tangata Whenua and Council staff. Other groups involved in the
process were also targeted, notably the Ngai Tahu Maori Trust Board.
Of the five interviewees selected for the Otago study, three were Tangata
Whenua (Ngai Tahu), and two represented the Otago Regional Council staff
involved in the process. Of the seven interviewees selected for the Canterbury
study, three were Tangata Whenua (Ngai Tahu). One was affiliated through
the position of Iwi Liaison Officer. The remaining three were Canterbury
Regional Council staff involved in the process.
Once initial contact was made with prospective participants, interview dates
were set. In most cases, informants were supplied with a copy of the
questionnaire(s) relevant to the topics of the interview. Interviewees were also
supplied with an outline of the study prior to the actual interview. In a few

..,

cases this was not possible due to the short notice given before interviews.
Supplying informants with the questionnaire prior to the interview was
undertaken so as to allow familiarity with the topic matter. This also allowed
time for the informants to formulate their responses.
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6.4.4

.

Questionnaire Preparation

The face to face interviews followed a semi-structured format. A semistructured questionnaire does not follow a rigid outline. As such,

the

interviewer is able to seek further elaboration of responses if necessary.

.

contrast to a more formal interview,

In

the semi-structured interview allows the

informants to answer more in their own terms.

This is generally not as easy

with a focused or formal interview (May, 1993).

.

The questionnaire comprised a number of open-ended questions.

Open ended

questions are best suited to interviews where answers are to be given verbally.
An open-ended question is advantageous, as it allows informants more scope to
answer fully,

rather than limiting them to a simple affirmation or negation of

the question (de Vaus, 1991).

...

Two main questionnaires were constructed.

The first dealt with the Maori

reaction to the Act17. The second questionnaire dealt with the Proposed
Regional Policy Statements of the Otago and Canterbury Regional Councils18 .
The questionnaires were prepared in April 1994, and the final format was the

•

culmination of numerous drafts and restructuring.

An initial interview in

April provided a pilot test of the questions. This resulted in a small number of
minor changes to the questionnaire dealing with the Maori reaction to the Act.
The ideal format would have seen the interviews regarding the Act preceding
the study of the Regional Councils. This would have allowed the results of the
appraisal of the Act to direct the research for the following study. However,

"

time and financial constraints meant that this was not possible.

Therefore,

the

two studies were carried out simultaneously.
6.4.5

The Interview Stage

Interviews were carried out in May and June of 1994, and were recorded on tape
(subject to approval by the informant) in order to allow a more accurate
17 The questionnaire regarding the Resource Management Act and Maori appears in Appendix 3.
18 The questionnaire regarding the Proposed Regional Policy Statements appears in Appendix 4.

..,
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transcription.

Following the completion of the interviews,

recordings were

transcribed. A copy of the transcription was then sent to each informant for
their reference and verification.

The opportunity was given for informants to

indicate whether any of the information was to remain confidential.
6.4.6

Data Analysis

•
J<

The aim of the analysis is not to reproduce or discuss all the data. The intention
is to identify key themes present in the information gathered, and to identify
further areas which could be explored.
Stainback and Stainback (1988) identify three levels of qualitative data analysis.
The first level occurs during the course of the research itself. While gathering
data, the researcher is able to recognise common trains of thought and ideas,
for example. Although hardly an exhaustive use of the data, these patterns
provide the basis for further analysis.
The second analytical level is the organisation of the collected data. Collating
the information into an organised form enables the researcher to identify more
clearly, and in more detail, patterns and corresponding responses (Stainback
and Stainback, 1988).
The third and final level of analysis identified by Stainback and Stainback (1988)
is where the researcher studies the data with the intention of identifying
similarities or trends in ideas, attitudes and responses of the interviewees.
is further organised into themes, categories and other relevant sub-sets.

Data

By this

stage, the researcher will have a good idea of the overall result of the research.
Main themes were identified from the interviews, and,

once identified,

provided the basis for the discussion on the case studies.

Key quotes, where

appropriate, were added to support the thematic analysis.
The interviewees were not identified in the text of the case study discussions for
two reasons.

Firstly, some of the information from the interview data could

potentially be taken as sensitive policy or institutional criticism. Secondly,
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naming the interviewees will not add anything to the discussion.

It was

therefore decided that the interviewees should be protected by remaining
anonymous in the report.
6.4.7

.

Research Ethics

Oppenheim (1992) states that the basic ethical principle of research is that no
harm should come to the informants as a result of their participation in the

i

research.

Confidentiality of information is therefore a salient concern in this

thesis. All data collected will remain confidential, and will be used solely for
the purposes of this thesis.

Permission of individual informants will be

obtained prior to any further use of the data.

Permission of the informants was

obtained before direct quotes of the interviews were included in the written
account of the research.
6.5

SUMMARY

Research has, as mentioned, tended to be detrimental to Maori in the past. It is
therefore important that research is now aimed at empowering Maori,

and

being a catalyst for social change. The research undertaken in the following
chapters is intended to be used in such a manner, by examining how the
resource management legislation and institutional processes in New Zealand
can become bicultural. Such a framework would enable the culture of the
ril-

indigenous people in New Zealand to be both respected and nurtured.

l

ri
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CHAPTER SEVEN:

THE RESOURCE MANAGEMENT ACT AND
TANGATA WHENUA

7.1

INTRODUCTION

Any prescription for a bicultural planning system must include a critical analysis
of the present resource management legislation. Such an analysis is necessary to
determine the adequacy of the existing legislation in terms of meeting the needs
of a bicultural resource management system.

Presently, the principal planning

statute in New Zealand is the Resource Management Act 1991 (hereafter 'the
Act').
The discussion this chapter presents is predominantly drawn from empirical data
collected regarding the Maori response to this legislation. Where necessary,
additional information is drawn from literature. The empirical data reported in
this chapter is drawn from twelve in depth interviews held with people involved
in working with statutory policy areas under the Act.

These people involved:

- Government Agency employees;
- Maori Trust Board members;
- Iwi Liaison Officers and consultants.
A full list of interviewees appears in Appendix 1. The interviewees are not
identified in the text of this chapter. This is in order to protect their identities,
as well as the fact that naming the interviewees will not add anything to the
discussion.
The interview data collected shows that the responses of the interviewees are
varied. However, the data did reveal that many aspects of the Act are
problematic for Maori. This discussion cannot present all of these concerns.
Instead, the discussion is limited to identifying either common themes raised by
interviewees or themes which are supported in literature.

Overall, the data and

the analysis of these show that the Act represents, to some extent, a
continuation of the historical monocultural approach of planning in New
Zealand.
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This chapter is structured as follows. The first section discusses the general
Maori response to the Act as extrapolated from the data. The discussion of the
second section focuses on areas of the Act problematic for Maori identified by the
interviewees. The third section discusses the adequacy of the Act in supporting a
bicultural resource management approach in New Zealand.

The fourth section

proposes changes which would enable the legislation to better facilitate a
bicultural approach to planning.

I

7.2

MAORI RESPONSE TO THE ACT

This sub-section discusses general responses made by Tangata Whenua to the
Act. This discussion is a schematic review of interviewee responses,
therefore will not cover extensively the many issues raised.
provides an overview of the Maori response to the Act.

and

The discussion

Subsequent sections

consider specific problems in more detail.
A little more than half of the interviewees were positive about the Act.

The

following comments indicate the type of comments made by this section.
"I think [the Act] is probably the most empowering
piece of legislation for iwi ever".
"I think it is a tremendous opportunity for Tangata
Whenua to articulate our values and issues and have
them considered in a way which was not possible under
the old legislative framework".
"First of all I think [the Act] is one of the more
enlightened pieces of legislation to do with Maori
cultural concerns".
·\

One quarter of the interviewees were negative in their overall response to the
Act.

The following comments indicate the type of responses this section of the

interviewees gave.
i

r'1
I

" .. the fundamental question as to ownership and the
properties in these things is very poorly dealt with. So I
think we have created a tangled mess, and I don't
think it's very clever at all".
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"I don't think [the Act] sufficiently covers Tangata
Whenua issues".
Two of the interviewees were undecided, preferring to give qualified answers,
such as
" [the Act] still doesn't go as far as most Maori would
have liked,
and certainly doesn't go as far as the
submissions that people made and their expectations of
what would be in it".

,.

Eleven of the twelve interviewees felt that the legislators were serious in their
t

...

attempt to incorporate Maori beliefs into resource management in New Zealand.

In most cases, however, agreement on the legislators being serious was
qualified, effectively making the replies 'yes - buts'. Responses were qualified
for the following main reasons:
(1)

According to one interviewee, the Act arrived at a time when it was

"politically sexy" to recognise Maori values in society. Nineteen-ninety was the
150th anniversary of the signing of the Treaty of Waitangi, which meant that

,
I~

Maori concerns enjoyed a high social and political profile.
(2)

Although a serious attempt was made to include Maori concerns in the

legislation, the Act did not go far enough. This is exhibited, for example in the
"weak" reference to the Treaty. Other examples include the relegation of Maori
concerns to a low position, such as being equated against the habitat of trout and
salmon.
(3)

The attempt to include Maori values in the legislation was believed to be

serious by the interviewees. One interviewee alluded to the fact that Maori
concerns were included without a full understanding of their implications.
Concepts such as kaitiakitanga, therefore, are included in the legislation
without an adequate definition. This view is supported in literature.

For

example, a combined submission to the Resource Management Bill by the New
Zealand Maori Council,

the Maori Women's Welfare League and others

suggested that the definition in the Act was unknown to Maori (Ponter, 1992).
This section has shown that the general response of the interviewees to the Act is
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mixed. While a proportion were positive, others exhibited negative reactions.
,,..

Others remained non-committal.

However, despite the fact that responses were

mixed, all of the interviewees indicated that the Act could be improved for
Maori.

The remainder of this chapter is therefore concerned with addressing the

predominant themes the interviewees raised with regard to the failings of the
Act.

...

7.3

THE RESOURCE MANAGEMENT ACT AND BICULTURALISM

Of those interviewed, just over half felt that the Act, in its present form,

is not

capable of ensuring a bicultural planning approach. However, these
interviewees offered the opinion that the Act enables biculturalism to be a
possibility. One quarter were undecided, while the remainder felt that the Act
was capable of supporting such a system.
The Act contains wide reference to Maori concerns and values.

However, as

one interviewee pointed out, those values are still subject to an Act which is
largely controlled by the dominant European culture. The Act does not provide
for equal decision making powers between Maori and local authorities, and as
such does not allow for a bicultural approach.
,-1

Another interviewee alluded that one stumbling block on the path towards
bicultural planning is that the Act requires Maori values to be weighed up against
other values.

This was exemplified by another interviewee, who stated that in

section 7 of the Act, kaitiakitanga must be considered alongside the habitat of
trout and salmon.

In the view of this interviewee, these are introduced,

exotic

species which are considered pests from a cultural point of view.
The fact that Maori values are not given status over concerns which are perhaps
advocated by pressure or lobby groups indicates that biculturalism will not be
possible under the current legislative framework.

r

As indigenous people,

Maori have rights which transcend other cultural or social agendas.

As such,

the Act is flawed in that it fails to recognise the unique position of Maori as

.

indigenous people and Treaty partners .
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7.4

PROBLEMATIC AREAS

7.4.1

The Treaty of Waitangi

Three quarters of the interviewees stated that the reference to the Treaty in the
Act is inadequate. One interviewee went so far as to say that key Maori concepts
are basically emasculated by the inadequate reference. Only two interviewees felt
that the reference was adequate. An important point was raised by one
interviewee, who stated that the Treaty is not accorded proper status by the Act
as the Treaty is subject to the legislation. In terms of the bicultural model in
Chapter 5, this is unacceptable, as the Treaty of Waitangi is the document which
should be the framework for social and cultural policy in New Zealand. Having
noted the interviewees' responses to the Treaty reference in the Act, it is

...

necessary to investigate the obligations the Act places on its implementors, and
the discussion of relevant literature.
The Act is the first New Zealand resource management statute which obliges
decision makers to take the principles of the Treaty into account (Solomon and
Schofield, 1992). Section 8 of the Act states that

r
r
~

"In achieving the purpose of this Act,
all persons
exercising functions and powers under it, in relation to
managing the use, development, and protection of
natural and physical resources, shall take into account
the principles of the Treaty of Waitangi (Te Tiriti o
Waitangi)".
A Privy Council decision in New Zealand Maori Council and others v Attorney

General of New Zealand and others ([1994] 1 All ER 623) has deemed that the
principles of the Treaty should be so interpreted as to include the express terms of
the Treaty. In addition, the principles are not limited to the express provisions.
This decision means that it is not possible to dilute the terms of the Treaty by
reference to the principles.
The wording 'take into account', however, is regarded as weak by Tangata
Whenua. The Treaty of Waitangi, as mentioned previously, is the document
Maori believe should be the cornerstone of New Zealand policy (Wetere, 1988).
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The Treaty is, however, subject to the Act. Conversely, the bicultural model
presented in Chapter 5 held that New Zealand legislation should be subject to the
Treaty.
Accordingly, in the Ngawha Geothermal Report (1993:146), the Waitangi
Tribunal found that the Act is
"inconsistent with the principles of the Treaty of
Waitangi in that it omits any provision which ensures
that persons exercising functions and powers under the
Act are required to act in conformity with the principles
of the Treaty of Waitangi (Te Tiriti o Waitangi)".

I·

The Treaty should be given status according it primacy in planning processes.
For the Treaty to be recognised as the guiding policy initiative in New Zealand

I

t

resource management,

wording similar to that in the Conservation Act 1987

would be more appropriate for the Act. Section 4 of the Conservation Act 1987
states that
"This Act shall so be interpreted and administered as to

give effect to the principles of the Treaty of Waitangi"
(emphasis added).
This wording is consistent with the recommendation of the Waitangi Tribunal in
the Ngawha Report, which stated that those exercising duties under the Act
should act in a manner consistent with the principles of the Treaty of Waitangi
(Waitangi Tribunal, 1993). The amended wording for section 8 was also
mentioned by two interviewees.
7.4.2

I

Kaitiakitanga and Rangatiratanga

Kaitiakitanga was considered an essential ingredient in Maori resource
management practices by over half of the interviewees. However, attention was
drawn to the fact that the definition offered in the Act is inadequate for Maori.
One interviewee stated that kaitiakitanga is the overall concept which determines
Maori resource management practice. The fact that kaitiakitanga and tino
rangatiratanga (possession, control, management) are inextricably linked was
stressed by another interviewee. In the Maori version of the Treaty, the term

,,
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corresponding to 'full, exclusive and undisturbed possession' is tino

rangatiratanga. Tino Rangatiratanga, as defined by one interviewee, may
broadly be defined as sovereignty, ownership or control. A concern one
interviewee expressed was that the Act separates ownership and management
functions in resource management, stating that the Act, by intent, in no way

.

discusses the issue of the ownership of New Zealand's resources. The fact that
kaitiakitanga is important to Maori was indicated by the interviewees.

However,

the concern was raised also that the definition and understanding in the Act is
weak and does not cover the full extent of the meaning of the concept. This
criticism is best explained by examining literature which is concerned with
kaitiakitanga and resource management in New Zealand.
Article II of the Treaty of Waitangi guarantees Maori the
"full exclusive and undisturbed possession of their
Lands Estates Forests Fisheries and other properties
which they may collectively or individually possess so
long as it is their wish and desire to retain the same in
their possession" (Treaty of Waitangi Act 1975; First
Schedule).

r

Maori argue that their ownership, or sovereignty, over the nation's resources
was never ceded in the Treaty of Waitangi. The ownership rights to the nation's
natural and physical resources lie with the Crown, and were acquired without
the consent of the Maori Treaty partner. Furthermore, the Maori partner was
never adequately compensated by the Crown for the loss of its rights to the
nation's resources (Solomon and Schofield, 1992).
Article II of the Treaty guaranteed Maori the possession (rangatiratanga) of their
lands, forests and other resources. Rangatiratanga is not limited to ownership,
however.

Rangatiratanga is linked with the idea of having mana to possess,

control and manage these resources (Waitangi Tribunal, 1983). Accordingly,
rangatiratanga also includes the notions of control,

management and self

regulation, according to one's own preferences (Solomon and Schofield, 1992).
The Treaty guarantees Maori these rangatiratanga rights in Article IL
If, as the above discussion suggests, rangatiratanga denotes the power to possess,
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l.r1

control and manage resources,

kaitiakitanga provides the parameters within

which these prerogatives are to be undertaken (Williams and Stanbridge, 1993).
Bearing in mind that there was no one traditional Maori approach to resource
management, kaitiakitanga is, however, a concept common to all iwi.
Individual iwi will nonetheless have their own interpretations and variations

.

(Ponter, 1992). The Act, however, relegates kaitiakitanga to a seemingly
inferior position when compared to other concerns.
Section 7 of the Act states that
"In achieving the purpose of this Act, all persons
exercising functions and powers under it, in relation to
managing the use, development, and protection of
natural and physical resources, shall have particular
regard to ...

(a) Kaitiakitanga" (emphasis added).
Kaitiakitanga is then defined in section 2 of the Act as

f

"the exercise of guardianship; and, in relation to a
resource, includes the ethic of stewardship based on the
nature of the resource itself".
The above definition of kaitiakitanga is restrictive and fails to take into account
the wider cultural concerns embodied within the concept of kaitiakitanga.
Kaitiakitanga has been the subject of many (European) academic analyses (for
example, Ballantyne, 1992). However, the descriptions have more often than
not failed to cover the complexity and cultural significance of the concept.

Such

a restrictive definition undermines its potential as a method in the sustainable
management of New Zealand's resources. In order to fully understand the
concept, it is necessary to consider the root of the word and the ideas it contains.
There are three component parts to kaitiakitanga as described by Solomon and
Schofield (1992). These are:

Kai - which denotes the undertaker of an action;
tiaki - which is the action of looking after something; and
tanga - which is descriptive of a process.
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The kaitiaki is therefore a person or object (physical or spiritual) assuming the
custodial role over a taonga or resource. Kaitiakitanga describes the process
involved in performing the duties of a kaitiaki (Minhinnick, 1989;

Solomon and

Schofield, 1992).
The role of a kaitiaki is, simply, to ensure that the mauri (life force) of a taonga
or resource is protected (Mutu, 1994). Each whanau (extended family) or hapu
(sub-tribe) is kaitiaki in the area where it has mana whenua, translated crudely
as the ancestral right of occupancy (Mutu, 1994). Minhinnick (1989) states that
only Tangata Whenua (having mana whenua) can be kaitiaki,

and only Maori

can be Tangata Whenua. Thus, only Maori can be kaitiaki in the true sense of
the concept.
However,

the guardianship of the nation's natural and physical resources is not

a role isolated to Maori (Mutu, 1994). Pakeha also have a duty, as stated in the
principles of the Act (section 5), to ensure that resources are managed in such a
way that they will be able to also meet the needs of future generations.
The Act, as stated by the interviewees, fails to deal with the issue of the
ownership of New Zealand's natural and physical resources. As such, the full
extent of kaitiakitanga and tino rangatiratanga cannot be realised in New
Zealand's current resource management regime.

The ownership of these

resources has been assumed by the Crown, an action not consented to by the
Tangata Whenua (Solomon and Schofield, 1992).

The Act therefore becomes yet

another tool the Crown uses to disenfranchise Maori of the resources guaranteed
them in Article II of the Treaty.
7.4.3

Consultation

Just under half of the interviewees identified consultation as problematic.

A

common theme was that Maori are simply over run with demands to provide an
input into plans, consents and other statutory processes under the Act. Three

r

quarters of the interviewees stated that in many cases, resourcing Maori to
participate in consultative processes was problematic. Maori must work a full
time job and consult in their own time, often at their own expense. Failure to
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reimburse Maori means that at the end of the processes, Tangata Whenua are
left out of pocket.
One interviewee expressed the opinion that issues regarding consultation are
irrelevant. Consultation was seen only as a tool to determine the needs and
wants of Maori by this interviewee.

However, two interviewees saw neither

consultation nor resourcing as an issue that should be covered in the Act -itself.
These issues were considered to be outside the scope of the Act.
The fact that Maori must front up with huge amounts of money led one
interviewee to label the Act and its processes as institutionally racist. At present,
there is no obligation on councils to resource iwi, and as a result, Maori are
required to participate with little or no funding.

r

r
'

The issue of who should pay

or fund iwi to participate, so far unsolved, is looming as one of the largest
issues facing the Act. The issue of the costs of consultation, and who should
resource iwi, as identified by the interviewees, is also widely covered in
literature. Consultation is also emerging in case law, and is the subject of much
academic study. The literature and emerging case law regarding consultation
and resourcing iwi are discussed in the remainder of this sub-section.
Part 1(3)(1) of the First Schedule to the Act states that
"During the preparation of a proposed policy statement
or plan, the local authority concerned shall consult ...
(d) The Tangata Whenua of the area who may be
affected, through iwi authorities and tribal runanga".
This is the sole reference which explicitly states that Maori must be consulted in a
statutory process under the Act. Other references appear to reserve the local
authority some discretion as to whether they consult with iwi.

This discretion

can be seen, for example, in regard to resource consents. Section 93(1) of the
Act states that
I:'

"Once a consent authority is satisfied that it has received
adequate information, it shall ensure that notice of
every application for a resource consent made to it in
accordance with this Act is ...
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(f) Served on such local authorities, iwi authorities,
and other persons or authorities as it considers
appropriate" (emphasis added).
The Planning Tribunal has taken this discretion one step further.
in Hanton v Auckland City Council ([1994] NZRMA 289),

For example,

the Tribunal ruled that

local authorities have no obligation to consult with Tangata Whenua on resource
consent applications, stating that
"Although section 8 requires consent authorities to take
into account the principles of the Treaty, we do not find
in its language any imposition on consent authorities of
the obligations of the Crown under the Treaty or its
principles".
The Tribunal went on to state that
"a consent authority is not obliged to consult with
Tangata Whenua on a resource consent application.
We hold that no such duty is to be inferred from section
8 or the Maori Council case ... ".

r

However, the Waitangi Tribunal has asserted,

on numerous occasions,

that

the Crown cannot avoid its obligations as a partner of the Treaty of Waitangi by
delegating its functions to another body, such as a Regional Council (Waitangi
Tribunal 1989). Consultation is a principle of the Treaty as identified by the
Waitangi Tribunal (Kelsey, 1989). In light of these facts, this decision is

,,
I

r

therefore clearly unsatisfactory in terms of consultation with the Tangata
Whenua.
The Act is not explicit in demanding that iwi be consulted in all processes it
establishes.

However, the need is implied in the many provisions of the

legislation referring to Maori concerns. It is difficult to 'take into account' or
'have regard to' Maori values and concerns without having an understanding of
what those values are.

An acceptable understanding can only come through

consultation and dialogue between all parties concerned.
The Act does not place stringent consultative demands on local authorities.
Neither does it suggest guidelines or protocols for consultative processes.
Emerging case law,
1

such as Air New Zealand v Wellington International
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Airport, however,
entail19.

provides some guides as to what consultation should

P\

Nonetheless, in recent times and particularly under the Act,

Maori have been

swamped by consultation demands (Temara, 1993). Tangata Whenua are
required to provide input on plans, policies and discussion papers.
Consultation has become the order of the day, yet there is no provision for
Maori to be funded or reimbursed throughout the processes. Temara (1993)
further states that Maori do not have the resources to deal with such matters,
even though they may be important.
Consultation is not a cheap process (Henderson, 1994).

A common problem with

consultation at present, also identified by the interviewees, is that Maori are
;r

'over-consulted'.

This means that Maori are inundated with requests to provide

their views on applications, plans and other functions by regional and territorial
authorities, resource consent applicants and others acting under the legislation.
'

""

While this occurs, there is no obligation on councils to fund or aid iwi in
fulfilling these requests.
7.4.4

Maori Concepts in European Legislation

One interviewee stated that although Maori values are included in the Act,

they

are still subject to a system controlled by the Pakeha. Mere grafting of Maori
concepts onto European legislation has been discussed in literature. For example,
Kenderine (1987) stated that grafting Maori concepts onto legislation without a
full understanding of their meaning and implications is not indicative of a
bicultural approach to resource management. It reflects a tokenistic,
monocultural approach.

A true bicultural approach to resource management

would see Maori concepts and European ideas sharing equal status and being

.

t

equally understood .
The use of Maori words in New Zealand legislation has increased ever since
parliament and the courts decided that the Treaty of Waitangi is the cornerstone
of New Zealand society (Mutu, 1994). The Act continues this practice.
19 Unreported judgment, GP 403/91, High Court, Wellington.
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Numerous Maori ideas and concepts are mentioned in the Act, such as
kaitiakitanga, waahi tapu, mahinga kai and taonga. Solomon and Schofield
(1992) discuss these terms and their meanings in detail.

Other sources also

comment on the use of various Maori terms in the Act, such as Ponter (1992)

.,

and Mutu (1994) .
While the use of Maori concepts in resource management legislation is a step
towards culturally integrated planning, it also presents a problem. Although

1,..

the Act specifically refers to Maori concepts, relevant literature indicates that the
translations and explanations given are not satisfactory to Maori. This sub-

r
.

section elaborates on this problem, drawing from literature addressing the issue.
It is always difficult to describe the meaning of a cultural concept in any language

other than the one in which it is rooted. Mutu (1994:5) states that
"each of the world's natural languages has been
specifically crafted over time by its community of
speakers to express the culture of that community".
Difficulties therefore arise when, in the case of New Zealand, attempts are
made to interpret the values of either Maori or European culture in the language
and understandings of the other.

Maori culture is predominantly more spiritual

and communal as opposed to the secular and rational tendencies of European
culture (Waitangi Tribunal, 1983). Application of Maori concepts to New
Zealand resource management issues, therefore, demands that those
implementing the provisions are able to understand the entirety of the concept.
This is exemplified in the use of 'kaitiakitanga' in the Act.

From the earlier

discussion (in 7.3.2), it appears that kaitiakitanga has been grafted onto the
legislation without full consideration of the extent of its meaning.
Although the Act includes reference to Maori terms and concepts, it fails to
understand their far reaching implications and meanings. Loss or degradation of
meaning are the dangers inherent in borrowing20 concepts from one language for
use in another. This problem can only be solved through an adequate
20 'Borrowing' is a linguistic term applied when words from one language are taken into another
language to convey a meaning or provide a definition or description (Finegan and Besnier, 1989;
Fromkin et al 1990).
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consultation and education process, whereby comprehensive descriptions of
concepts and their role in the management of natural and physical resources are
explained.
7.4.5

Administrative Charges

One interviewee mentioned the fact that section 36 of the Act allows regional and
territorial councils to levy administrative fees in a variety of cases. Such charges
relate, for example, to the supply of information or documents, resource
consent applications,
the legislation.

and other functions a local authority must perform under

However, there is no provision for iwi authorities to do the

same. This means that although iwi are required to provide a wealth of
information to councils and the general public,

there is no statutory power given

them to allow for the recovery of their costs. This problem partly relates to the
'r

resourcing issue discussed earlier (in 7.3.3), where the matter of who should
resource iwi was discussed.
7.4.6

Iwi Management Plans

As the model in Chapter 5 discussed, Iwi Management Plans and Regional Policy
Statements should be taken as having the same value in a bicultural planning
system. However, a number of the interviewees identified specific problems
related to Iwi Management Plans (IMPs) which may hinder advances towards
bicultural planning in New Zealand. Just under half of those interviewed stated
that Iwi Management plans are not accorded enough status under the legislation.

r
r'

One third of the interviewees were uncertain, stating, for example, that the
status of these documents is so far indeterminate, and that time will tell whether
the provision is sufficient.

One interviewee felt that the problem did not lie with

the statutory provision for IMPs, but rather with supporting areas. By way of
example, the interviewee raised the issue of resourcing, stating that iwi do not
have the resources needed to prepare such a document.

't

'~
r

Section 61 of the Act states that Regional Councils are only to have regard to
planning documents recognised by an iwi authority in the preparation of policy
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statements.

In order to meet the requirements of the bicultural model outlined

in Chapter 5, however, Iwi Management Plans need to be given equal status
alongside Regional Policy Statements as policy guides for regional councils.
7.5

SUGGESTED IMPROVEMENTS TO THE ACT

7.5.1

Introduction

This section proposes changes to the Act in order for it to better facilitate a
bicultural approach to planning. These proposed ideas are the result of the
analysis of the Act in this chapter, which has been predominantly drawn from
primary interviews with actors involved with working with the Maori
provisions of the Act.
7.5.2

Consultation

One obvious improvement that could be made is with regard to consultation.

As

discussed, the obligation to consult extends as far as policy statements and plans.
The courts are, so far, finding that the obligation goes no further. Obviously,
this is not acceptable for Tangata Whenua.

Bicultural resource management

demands that there be equal decision making powers. As such, Maori need to
be consulted or included in all processes under the Act. However, bearing in
mind that Maori are at present over-consulted, it is imperative that a balance be
struck in order to minimise the amount of consultation undertaken.

One

solution is that Iwi Management Plans, being given the same status as a
Regional Policy Statement, provide direction for applicants and organisations as
to how best to accommodate Maori concerns. Consultation should only be
necessary where identified by the Iwi Management Plan. This is only one
suggestion, however. The onus is on individual councils and organisations to
prepare their own consultation approaches in order to best facilitate Maori Crown relations.

'

't

7.5.3

Treaty of Waitangi

I

As advocated by the Waitangi Tribunal, the Act should be amended to ensure

r
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that the Treaty and its subsequent derived principles are given effect to (Waitangi
Tribunal, 1993). Taking the principles into account does not lend itself to
effective inclusion of Maori concerns in resource management processes.

To

take the principles into account is not as strong as giving effect to the principles.
Providing an obligation to give effect to the principles of the Treaty would elevate
the Treaty of Waitangi to the position of being the framework for resource
management legislation.

Such a position is advocated by the Tangata Whenua

(Wetere, 1988).
7.5.4

Kaitiakitanga

Kaitiakitanga must be recognised as equivalent to sustainable management. As
argued by Maori, both in literature and in the empirical data, kaitiakitanga is
the sustainable management of natural and physical resources. As advocated by
the bicultural model presented in Chapter 5, kaitiakitanga and sustainable
management should be the overall aspiration of the institution of resource

.

management in New Zealand .
7.5.5

Resourcing

Section 36 of the Act allows local authorities to levy administrative charges for
functions carried out under the legislation. One solution this thesis offers to the
resourcing issue is to give iwi the same statutory right to recover administrative
charges as given local authorities in section 36. Although not fully covering all
costs, such action will recognise that Tangata Whenua should be reimbursed on
the same scale as the local authorities for their participation in statutory processes.
7.6

r

CONCLUSION

This chapter has discussed the Maori reaction to the Act with reference to some
important points of contention. These points have been established by
examining the data collected from interviews with actors involved in working

.

with the Maori provisions of the legislation. The responses of the interviewees
indicated that there is no uniform Maori feeling about the legislation. However,
all of the interviewees indicated that they believed the Act could be improved to

t

l
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better meet Tangata Whenua interests. This chapter has addressed these issues.
As can be deduced from the discussions within this chapter, the Act is clearly
unable to support a bicultural approach to managing New Zealand's natural and
physical resources. The final part of this chapter has suggested areas where
changes to the Act could better facilitate bicultural planning in New Zealand.
These areas are revisited in Chapter 9.

.

(

The thesis concludes that the Resource Management Act 1991 is insufficient
when examined in accordance with the needs of a bicultural resource
management system (Figure 5.1). The legislation, in its current form, fails to
meet many needs that Maori have articulated. It is also possible that the Act may
exacerbate Tangata Whenua grievances, such as those relating to the ownership

P(

of the nation's resources.
The overall intention of this chapter has been to examine the cultural context of
the Act.

Under this legislation, the control and ultimately the ownership of the

nation's natural and physical resources remains in the hands of the dominant
European culture. To this extent, the legislation is monocultural.

A strength of

the Act is the fact that it is the most comprehensive legislation in terms of Maori
concerns to date in New Zealand's resource management institution.

However,

as with the Town and Country Planning Act 1977, the extent to which Maori
values are favourably accepted will be determined by the courts. As long as the
legal system remains inherently monocultural in its structure,
supporting case law.

.
.
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so will its

CHAPTER EIGHT:

CASE STUDY: LOCAL GOVERNMENT
IMPLEMENTATION

8.1

INTRODUCTION

This chapter discusses the second case study of this thesis, namely the empirical

"

study of the Proposed Regional Policy Statements (hereafter 'Proposed RPS) of the
).

I

0<

/

Canterbury Regional Council (hereafter 'CRC') and the Otago Regional Council
(hereafter 'ORC'). The data is taken from 12 in depth interviews with people
involved in positions where they must deal with Maori concerns under the
Resource Management Act 1991 (hereafter 'the Act'). These people included:
- People in lwi Liaison positions;
- Regional Council Planning Staff; and
- Tangata Whenua in government or other institutions.
For the purposes of protecting the identity of the interviewees, names are not

. ..

mentioned in this report.

This is due to the fact that some of the information

may be taken as sensitive policy or institutional criticism. It also reflects the fact
that identifying the interviewees will not add to the discussion in any way.
A Regional Policy Statement (hereafter 'RPS') is one mandatory tool a Regional
Council must use to implement the Act.

The discussion in this chapter seeks to

further develop that of the previous chapter, where it was found that the Act is
unable to support a bicultural planning approach in New Zealand.
I

'",

This chapter is structured as follows. The first section discusses the purpose of
Regional Policy Statements and their relevance to this study.

This section is not

drawn from the primary data. The discussion instead is taken from the Act itself,
and other relevant literature where appropriate.

The second section provides an

outline of the Maori content of each Proposed RPS.

The third section examines

the iwi consultation process each case study Council undertook in the preparation
of its respective 1993 Proposed RPS. The fourth section of the chapter discusses
the reaction of Tangata Whenua to the documents.
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8.2

PURPOSE OF REGIONAL POLICY STATEMENTS

Section 59 of the Act gives the purpose of an RPS as being to aid Regional
Councils to
"achieve the purpose of the Act by providing an
overview of the resource management issues of the
region and policies and methods to achieve the
integrated management of the natural and physical
resources of the whole region".
Section 5(1) of the Act states that the purpose of the legislation is to
"promote the sustainable management of natural and
physical resources".
The integrated management of natural and physical resources means managing
them in a way which recognises that the management of one resource may
impact on other resources.

The various agencies involved in managing natural

and physical resources, in tum, must work co-operatively to promote the
sustainable management of the the resources (CRC, 1993).
The content of an RPS is therefore very broad and comprehensive.

The RPS sets

the direction for the future management of the resources in the region,

and the

policies it contains are given effect to through various Regional Plans. Section
432 of the Act states, in sub-section (1), that
"Every regional council shall, in accordance with this
Act and within two years after the date of the
commencement of this Act, publicly notify a proposed
regional policy statement for its region".
Section 62(1)(b) of the Act states that the RPS must cover matters which are of
resource management significance to iwi authorities.

Section 2 of the Act defines

an Iwi Authority as
"the authority which represents an iwi and which is
recognised by that iwi as having the right to do so".
The commencement date of the legislation was the 1st of October, 1991. The
statutory public notification date of a Proposed RPS was therefore the 1st of
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October, 1993. Each regional council had a maximum two years to prepare their
Proposed RPS.
The intent of this chapter is to examine the extent to which matters of resource
management significance to iwi have been taken into account in the RPS process
in each case study Council. This analysis will be undertaken by considering the
content of the documents and the processes undertaken by the respective councils
in arriving at the document.
8.3

CONTENT

8.3.1

Introduction

This section discusses the content of the documents of each Council.

The

descriptive account is followed by a discussion of the Tangata Whenua responses
to the content as it relates to their respective regions. Each sub-section discusses
the responses of the interviewees from the respective regions;

seven for the

Canterbury Proposed RPS, and five for that of Otago.
8.3.2 Canterbury Regional Council

The Maori content of Canterbury's Proposed RPS appears predominantly in two
chapters, as follows:
Chapter 5:
Chapter 6:

Matters of Resource Management Significance to Tangata Whenua.
Provision for the Relationship of Tangata Whenua with Resources.

Earlier in the document,

Chapter 2,

Framework for Resource Management,

discusses the role of the Treaty of Waitangi and partnership in the management
of the region's resources.
Chapter 5 provides a description, written by iwi, of their concerns regarding the
resources in the Canterbury Region. Policies written by the Tangata Whenua
relating to these issues are also presented in this chapter. Chapter 6 is a
discussion of the relationship between Tangata Whenua and the resources of the
region,

and presents policies to establish this relationship.
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There are three main problems which interviewees who are Tangata Whenua
have identified with the Maori content of the Proposed RPS.

These are discussed

in turn below.
(1)

The 'Disclaimer'.

Chapter 5 of the CRC Proposed Regional Policy Statement is entitled "Matters of
Resource Management Significance to Tangata Whenua" .

This section was

prepared in accordance with section 62(1)(b) of the Act. Although the chapter
includes policies advocated by the Tangata Whenua, the CRC appears to have
overridden the Tangata Whenua concerns.

At the bottom of the chapter,

the

following rider, or disclaimer, appears:
"This chapter has been prepared by Tangata Whenua to
comply with section 62(b) of the Resource Management
Act. It does not represent Council policy" CRC, 1993:2649).
Six of the seven interviewees for the Canterbury Regional Council's Proposed
RPS indicated that this statement is a major point of contention with the Tangata
Whenua,

who feel that their concerns are effectively not counted due to this

statement. However, opinion differed between the CRC staff and those
advocating the Tangata Whenua position.

Two of the senior CRC staff members

did not see any problem with the disclaimer.
On the other hand, one interviewee went as far to suggest that the disclaimer
may even be ultra vires,

or outside the authority of the Regional Council.

The

alarming prediction of one Maori interviewee was that as long as the disclaimer
is there, Tangata Whenua concerns in Chapter 5 need not be considered in
statutory processes.
(2)

Non-integration of Tangata Whenua policies.

The second major problem with the PRPS is that the policies advocated by the
Tangata Whenua are not integrated throughout the document.
mentioned by two Tangata Whenua interviewees.
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However,

This was
none of the

l
council staff saw this as problematic. Nonetheless, all of the policies advocated
by the Tangata Whenua are found in Chapter 5 of the Proposed RPS, which is
I

I

r

subject to the disclaimer. The CRC has its own policies which relate to its
relationship with the Tangata Whenua which appear throughout the document.
However, these are not as detailed or as culturally specific as are the Tangata
Whenua's own policies.
(3)

Policies relating to discharges into waterways.

Six of the seven interviewees acknowledged that the Tangata Whenua in
Canterbury are strong advocates of the absolute removal of all discharges to
waterways. However, the Regional Council has opted for a continuation of
such discharges. Discharges onto land could compromise aquifer purity, for

r

I

f:

I

example.

A senior CRC staff member stated that Christchurch relies heavily on

aquifers for its water supply. Therefore, land discharges are somewhat
impractical.

Nonetheless,

this position does not find favour with the Tangata

Whenua, impractical as it may seem. The discharge policy therefore adds to an
increasing list of Tangata Whenua grievances with the Proposed RPS.
One Maori interviewee stated that Chapter 6 further presents opportunity for
criticism (rather than grievance). Chapter 6 of the Proposed RPS specifically
provides for the relationship between the Council and the Tangata Whenua.
However, the Regional Policy Statement is not the place for these policies.
Instead, the relationship should be established outside of the Regional Policy
Statement.

One interviewee stated that the Regional Policy Statement is an ·

outworking of the partnership, and as such need not provide guidelines for the
partnership proper.
8.3.3 Otago Regional Council
\

The concerns of the Tangata Whenua in Otago are presented predominantly in
two chapters, as follows:
Chapter 2:
Chapter 4:

Treaty of Waitangi
Manawhenua Perspective.
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Both of these chapters were written by the Tangata Whenua.

Apart from general

tidying in order to achieve conformity of style throughout the document,

there

was little editing of the Tangata Whenua policies and views.
The policies relating to the Tangata Whenua's concerns are integrated
throughout the Proposed RPS. The Proposed RPS of Otago therefore presents a
good opportunity for the bicultural management of Otago's resources, as both
'

Tangata Whenua and Council concerns are accorded equal priority.
Contrary to the case in Canterbury, the Tangata Whenua in Otago did not
indicate any major points of contention with the content of the Proposed RPS.
As will be discussed later, this is indicative of a successful consultation process
conducted by the Council.

ti

8.4

PROCESS

8.4.1

Introduction

This chapter has, to this point, been concerned with the content of the Proposed
RPS of each case study council. This section moves to discuss the iwi
consultation processes undertaken in determining the Maori content of the
documents. The Act does not prescribe any method for consultation. Guiding

../

principles for this analysis are therefore drawn from a High Court decision in Air

New Zealand v Wellington International Airport 21.

In this decision,

McGechan J ruled that
"The essence of consultation is the communication of a
genuine invitation to give advice and a genuine
consideration of that advice ... To achieve consultation
sufficient information must be supplied by the
consulting to the consulted party to enable it to tender
helpful advice. Sufficient time must be given by the
consulting to the consulted party to enable it to do that".
From this decision, four principles of consultation may be drawn:
(1)

that there be a genuine invitation to give advice;

21 Unreported judgment CP 403/91, 6 January 1992; High Court Wellington.
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(2)

that genuine consideration be given to any advice received;

(3)

that sufficient information be supplied to concerned;

(4)

that sufficient time be given for parties to participate.

and

These principles will provide the basis of the following analysis. The analysis
focuses on the consultation process of each case study Council. The outcome of
the process, the Maori content in the Proposed Regional Policy Statements of the
respective Councils is also considered.
8.4.2 Canterbury Regional Council

The involvement of the Tangata Whenua in the preparation of the RPS began
approximately 18 months prior to the statutory notification date of the document.
The following discussion of the process in Canterbury is a collation of the

•

information offered by the interviewees. In December 1991, the CRC passed a
resolution covering 'Guiding Principles' and 'Commitments' of the CRC in
relation to its relationship with the Tangata Whenua (CRC, 1991)22. This
resolution was followed by a series of hui with the Tangata Whenua to discuss
the nature of the Maori input into the Proposed RPS.

The outcome of these hui

was the formation of an Iwi Liaison Unit (the Unit).

The Unit consisted of three

iwi members and three Council staff, and essentially acted as a conduit for issues
related to the Tangata Whenua.
The consultation process which the CRC undertook with Tangata Whenua has
been well summarised by one interviewee:

.
I

~

" ... the unit set up workshops between Council staff and
the runanga in which we looked at their issues and
concerns. Then runanga had a hui of their own, when
they actually called all the runanga together to agree on
the overall concerns and the policies they wanted.
There were a number of decision making meetings
between the Councillors and Nga Upoko23 to agree what
would go into the document".
22 A copy of these Guiding Principles and Commitments appears in Appendix 5.
23 Nga Upoko ki Waitaha: A group of the heads of the runanga in the Canterbury Region .
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Despite the appearance of a process conducive to positive outcomes, a number of
problems were identified by the interviewees. These problems are discussed
below.
(1)

The time frame allowed for Tangata Whenua to participate was restrictive.

Three of the seven interviewees,
Whenua point of view,

all of whom were representing the Tangata

felt that Tangata Whenua were rushed towards the end

of the process. Full and comprehensive participation was therefore not possible.

.

However,

the fault lies not with the Regional Council in this instance, but with

the Act itself, in that statutory time frames established under the Act are rigid
and relatively short.

•

(2)

Five of the seven interviewed indicated that sufficient information was

given to the Tangata Whenua. However,

as one interviewee pointed out,

the

problem appeared to be that in some instances, documents were constantly being
changed and updated. This meant that it was difficult to remain fully informed
throughout the process.
(3)

The Regional Councillors were not involved early enough in the process.

One interviewee felt that the Councillors came to the process unprepared and as
such did not have a full understanding of Tangata Whenua issues.
(4)

Although the CRC began with good intentions,

the extent to which its

objectives in relation to Tangata Whenua participation were fully realised was
questioned by one staff member. The rush towards the end of the process
resulted in Tangata Whenua concerns not being given as much priority as they
perhaps should. It was therefore suggested by one interviewee that the process
faltered at the final stage.
Returning to the principles of consultation elaborated earlier,

this analysis of the

process undertaken by the CRC in preparing their 1993 Proposed Regional Policy
Statement concludes that:

•

(1)

One hundred percent of the interviewees for the CRC study indicated that

there was a genuine invitation extended to the Tangata Whenua by the council.
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The invitation was extended through hui where the format of the Tangata
Whenua input was decided.
(2)

The extent to which the interviewees felt genuine consideration was given

to Maori concerns varied.

Three of the seven felt that there was genuine

consideration given to the Tangata Whenua's concerns.

.

-

r

Tangata Whenua and two were council staff.

Of these three,

one was

A further three felt that genuine

consideration was not given to Tangata Whenua concerns.
were representing the Tangata Whenua opinion,

Of these three,

two

and one was a council staff

member. One interviewee indicated that the uncertainty was due to the fact that
'genuine consideration' is yet to be defined.

.

'

It appears, however, that an effort was made to give genuine consideration to
Tangata Whenua values, perhaps more so by staff than: Councillors,

as one

interviewee indicated. However, the format of the document suggests that
.,

Tangata Whenua concerns were not considered a high priority by the Council.
This is evidenced in the 'disclaimer' and the failure to integrate Tangata Whenua
policies throughout the document.

- ,.,

(3)

Five of the seven interviewees stated that attempts were made to keep

Tangata Whenua up to date with relevant information.

However,

in hindsight

one CRC staff member stated that it would be possible to say that not all of the
17'.

relevant information was available.

The simple problem was that the process

was new to both Tangata Whenua and the CRC, and that new information was
constantly arising.
(4)

Four of the seven interviewees stated that the time frame allowed was

sufficient.

Of these,

three were representing the Tangata Whenua opinion.

However,

these interviewees indicated that more time would have been useful,

as the process became rushed towards the end.
One interviewee, summarising the process, stated that the process the CRC
undertook was adequate in itself. However, towards the end the process became

"'

rushed. Additionally, the disclaimer effectively resulted in much of the Maori
input being nullified,

and was therefore unsatisfactory for the Tangata Whenua.
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8.4.3

Otago Regional Council

The ORC has a Memorandum of Understanding (ORC, 1992)24 between itself and
the Ngai Tahu runanga of the region, which sets out the nature of the
relationship between the two parties.

The Memorandum was the outcome of a

series of meetings between Tangata Whenua and ORC staff and Councillors in
'

...

late 1991 and early 1992. The Memorandum states that both the ORC and the
Ngai Tahu runanga agree that the most effective way to achieve consultation

,.

l.

with Tangata Whenua is through an Iwi Liaison position.

Accordingly,

the

consultation process was managed by the Iwi Liaison Manager.
All of the interviewees indicated that Tangata Whenua were involved from the

t

outset of the RPS process.

Although the consultation was effectively managed by

one person, the outcome appears to have been favourable . The Tangata
Whenua had a lot of opportunity to input into the Proposed RPS,

which led one

interviewee to comment that the Tangata Whenua's input
"was taken seriously and certainly was listened to and
included".
One hundred percent of interviewees felt that the process was adequate. As
alluded to earlier, this indicates that the process the ORC undertook was
successful. Areas for improvement were identified, however.

These are as

follows:
(1)

Resourcing was a major problem. As discussed in the previous chapter,

many Maori involved in consultative processes do so at their own expense.
Three of the five interviewees indicated that this was also a problem with the
RPS process.
t,

(2)

Maori could have been involved even earlier in the process.

A senior staff

member of the ORC stated that when the Act was first enacted, there should
have been more education for both Councils and iwi regarding the Act's content
and processes.

24 A copy of the Memorandum of Understanding appears in Appendix 6.

98

J
(3)

Time frames again proved problematic.

frames,

The Act imposes tight time

which four of the five interviewees acknowledged as restricting the

extent of the Tangata Whenua input.

However, on the other hand,

one

council staff member recognised the difficulty of judging exactly how much time
is needed.
(4)

One ORC staff member believed that draft documents being continually

updated was a problem for Tangata Whenua. This interviewee stated that
constant changes meant that by the time Tangata Whenua had prepared their
response on one document and reported it to the Council,

the Council had

already moved on.
Returning to the principles of consultation stated earlier,

this analysis of the

process undertaken by the ORC in preparing their 1993 Proposed Regional Policy
Statement concludes that:

.

(1)

There was a genuine invitation to the Tangata Whenua to participate .

This was indicated by 100 percent of those interviewed regarding this Proposed
RPS.
(2)
ORC.

Genuine consideration of the Tangata Whenua's input was given by the
This is evidenced in the fact that Tangata Whenua's policies are integrated

throughout the document,

and that their views are not discounted in any form.

One hundred percent of the interviewees agreed that genuine consideration was
given to Maori concerns.
(3)

Given that there were no guidelines to drive the dissemination of

information,

100 percent of the interviewees felt that adequate information was

provided to the Tangata Whenua.
(4)

The issue with timing is that the statutory deadlines are relatively tight.

Although 100 percent of interviewees felt that the time was adequate, at the
{

same time they felt that more time would have improved the process.
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8.4.4

Review of common strengths and weaknesses of the CRC and ORC
RPS processes

This sub-section presents a brief comparison of the processes undertaken by both
of the case study councils. The object of this discussion is to highlight the
strengths identified by the interviewees for each RPS.

Common problems

associated with preparing an RPS under the Act are also discussed. This
discussion serves to identify areas where the legislation could be strengthened in
order to better facilitate bicultural planning in New Zealand.
•

>

(a) Common strengths
(1)

Both Regional Councils exhibited a good consultative process. In each

case,

initial hui were held with Maori and Councils at which the format of the

Tangata Whenua input was discussed. The outcome of these hui was the
formation, in Canterbury's case, of the Iwi Liaison Unit. In Otago, the
Manager - Iwi Liaison was appointed. These positions were the conduits for the
iwi consultation undertaken for each case study council's Proposed RPS.
(2)

Both formal and informal meetings were held,

levels.

at both political and staff

This aided the flow of information to Tangata Whenua,

and ensured

that those involved remained informed throughout the process.
(3)

In both Proposed Regional Policy Statements,

the Tangata Whenua wrote

their own sections and policies.
(4)

Resources were made available to the Tangata Whenua to enable their

participation in the processes.
+

(b) Common weaknesses

(1)
{

In both regions, statutory time frames were cited as being problematic.

The relatively short time to consult and prepare the Regional Policy Statements
meant that Maori were not consulted as comprehensively as they would have

.
l

desired.

The restrictive deadlines also resulted in the process being rushed
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towards the end.
(2)

Resourcing was also a large problem for the Tangata Whenua, as was

indicated by many of the interviewees.

This is indicative of a major problem

currently facing resource management in New Zealand,
who should fund iwi participation (Love, 1994).

which is the question of

Although Tangata Whenua

were funded to a certain extent, at the end of the process they were left with a
financial loss.

This fact led one Maori interviewee to state that resource

management processes are institutionally racist inasmuch as Maori are required
to front up with considerable finance to protect their interests.
(3)

One weakness in the process is finding the best or most effective method of

consultation. One CRC staff member indicated that the council is unsure
whether the Iwi Liaison Unit is the best method.

Another staff member

mentioned that these sentiments are echoed by other regions,

where the Tangata

Whenua have opted to have their input at the submission level rather than
through a formal body.
This discussion, albeit brief, has summarised the main strengths and
weaknesses with the Regional Policy Statement process under the Act as
identified by the interviewees from each of the case study regions.

Individual

regions will have specialised and unique approaches (and problems).

However,

the areas discussed above indicate common problems identified in this study,
and therefore serve as highlighting potential problem areas to be mitigated,
where possible, in future policy preparation.
8.5

TANGATA WHENUA REACTION

8.5.1 Introduction

+
This section examines the Tangata Whenua response to the Proposed Regional
Policy Statements of each case study council. Invariably, the success of the
{

process and the form of the content have a large influence on the Tangata
Whenua perception of the overall result.

"
r
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8.5.2

Canterbury

Three of the seven interviewees indicated that the Tangata Whenua in the
Canterbury region are largely dissatisfied with the document the CRC has
produced. A further three stated that the Proposed RPS is acceptable only in part
to the Tangata Whenua because the anomalies identified.

Major points of

contention identified in this research are :

.

'

(1)

The rider on Chapter 5 of the Proposed RPS (the 'disclaimer');

(2)

Policies relating to discharges into waterways; and

(3)

the fact that Tangata Whenua policies are not integrated throughout the
document.

I•
The result of these problems is that Tangata Whenua feel that their issues and
concerns have been overlooked and thrown out at the final stage.

However,

this is a point where the Council position and the Tangata Whenua views differ.
The Council believes, as stated by a CRC staff member, that
"matters of resource management significance to iwi can
only be put together by iwi and it can't be Council policy
in any sense".
However, two Maori interviewees stated that the Tangata Whenua perception of
an RPS is that it is an integrated document; where the policies of iwi relating to
resources are reflected throughout the document . However, this is not the form
the CRC has produced its document in. All of the policies advocated by the Iwi
are included in one chapter which is subsequently discounted. Subsequently,
Tangata Whenua in Canterbury feel that genuine consideration has not been
I

'r

given to their concerns.
8.5.3

Otago

Although the consultative process in Otago was driven predominantly by the
Manager of Iwi Liaison, no major procedural problems were identified by the
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interviewees.

The reaction of the Tangata Whenua in Otago has been positive

and supportive of the document.

However, indications were made that the

process could have been further improved.

For example, interviewees stated

that the provision of resources to Tangata Whenua to enable their participation
was limited.

Better resourcing of the iwi would have ensured better and fuller

participation. As it was, lack of funding meant that participation was limited.
Statutory time frames also limited the Tangata Whenua in Otago, as was the
case in Canterbury. However, all parties were hindered by the time allowed.
To some extent this may be mitigated by beginning the process earlier to allow
adequate time. Ultimately, however, this is an issue which must be rectified
nationally, by way of amendment to the statutory provisions regarding the time
frames for the formulation of policy statements and plans.
8.5.4

Review of the Tangata Whenua reaction

The response of the Tangata Whenua to each region's Proposed RPS differed
greatly. The reaction by the Tangata Whenua in Canterbury was largely negative,
due mainly to the points discussed previously.

The overall Tangata Whenua

feeling was that their point of view was not given genuine consideration,

a

point intimated in the fact that their concerns were discounted and not integrated
throughout the document.

The reaction in Otago, however, was entirely the

opposite. The fact that Tangata Whenua felt their concerns were well
represented in the Policy Statement and that their policies were integrated
throughout resulted in a largely positive reaction.
The most significant difference between the two case study councils appears to be
the way in which the Tangata Whenua input was represented in the Proposed
RPS of the respective local government bodies. The processes were relatively
similar, as reflected by the empirical data.
In both regions, points of improvement were identified, more so in regard to
I

•

'(

the Canterbury Proposed RPS. However, this is the first time such a document
has had to be prepared. The passage of time will see improvements in both
process and content.

Some improvements will be dependent on the legislation;

others on the willingness of Councils to change their focus and give more
>
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standing to the Tangata Whenua point of view.
8.6

SUMMARY

This chapter has concluded the empirical research for this thesis by examining
the implementation of the Resource Management Act in two local government
authorities.

One conclusion which must be drawn is that the Act does not give

strict enough guidelines to Regional Councils when it comes to reflecting Tangata
Whenua policies in plans and Policy Statements. The Proposed RPS of the
Canterbury Regional Council is an example of this.
Resourcing is another issue of concern to iwi.

Neither the Act nor any other

legislative tool provides for the resourcing of iwi and consultation processes.
The extent to which authorities resource iwi is therefore discretionary,

and this

is unacceptable. For New Zealand's resources to be managed in a bicultural
manner,

iwi must be sufficiently resourced to enable their full participation in

all planning and decision making processes.
A Regional Policy Statement which recognises the importance of Maori views
and concerns regarding environmental management is essential for a bicultural
resource management approach in New Zealand.

The two Proposed Regional

Policy Statements considered in this study indicate that although significant
progress is being made, there is still a lot needed. Ultimately, in terms of the
bicultural resource management model presented in Chapter 5,

the Regional

Policy Statement should work in tandem with the lwi Management Plan of the
region. New Zealand's regions are not yet at this point. Establishing iwi as equal
partners in the management of New Zealand's resources would allow Tangata
Whenua more scope to create their own documents and determine their own
policies.

At present, however, Tangata Whenua concerns are being included,

to varying degrees, in a document which in reality reflects the responsibilities
and functions of the Crown Treaty partner.
Each case study council has a document which to soni.e extent relates to its
relationship with the Tangata Whenua.

This study has not evaluated the RPS

process on the basis of these commitments.
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Such an examination demands more

.,.

study than this thesis can provide.

However,

examination of the documents

and the analysis presented in this chapter suggest that not all of the commitments.
)I

)

have been met; perhaps more so in Canterbury's case, given the degree of
Tangata Whenua discomfort with the Proposed RPS.
The empirical case studies therefore show that the current resource management
regime in New Zealand is incapable of meeting the requirements of the bicultural
model presented in Chapter 5 (Figure 5.1).
In summary, therefore, the Regional Policy Statement of a region will only
enable bicultural management to a certain level.

As long as iwi are denied the

right to participate as partners, bicultural resource management remains a
distant hope. Iwi concerns can be included in policy statements and planning
documents in perpetuity. However, as long as the balance of power lies with
Crown agencies such as Regional Councils, the system remains largely
monocultural.
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CONCLUSION

CHAPTER NINE:
9.1

INTRODUCTION

This study has argued that New Zealand's natural and physical resource
management system is no more than an extension of the monocultural society
established as a result of British colonisation. In order to prove this,

this thesis

has sought to address the following research questions:
1)

How has the historical relationship between Western and indigenous

cultures been characterised?
2)

How has this relationship affected the social,

political and economic

institutions of Western nations?
3)

Is the current resource management legislation in New Zealand,

Resource Management Act 1991,

the

capable of supporting a bicultural approach to

resource management in this nation?

The historical attitudes towards indigenous cultures discussed in the first part of
this thesis continue to permeate the social and political institutions of postcolonial Western nations.

It is evident from the problems identified in the case

studies that the monocultural tendencies of Western societies permeate the
Resource Management Act 1991 (hereafter 'the Act'). As has been shown,

the

balance of power lies with the New Zealand Crown and its respective agencies.
The Tangata Whenua are still forced to exist within Pakeha hegemony.
in its present form,

The Act,

is therefore incapable of supporting a bicultural resource

management system in New Zealand.
9.2

CHAPTER SUMMARY

Chapter Two examined the historical relationship between Western and
indigenous cultures. The chapter discussed how indigenous cultures have been
subjugated under Western cultural milieu.

The practice of colonialism was used

to exemplify the subjugation of indigenous peoples by Western cultures.
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As a

result of colonialism,

indigenous understandings of the world have been

suppressed in colonial societies. Colonial societies are therefore monocultural;
they are societies where only one culture, that of the colonising power, is
·I

recognised as valid in state institutions.

This chapter presented multiculturalism

and biculturalism as alternatives to a monocultural structure.

Biculturalism,

however, was established as the legitimate structure for New Zealand's political
and social institutions.
Chapter Three explored the notion of rationality. The focus of this chapter was
on the differences expressed in the rationality of Western and indigenous
cultures. Environmental rationality, as an extension of rationality, was used to
exemplify the following two facts:
(1)

that Western environmental rationality has led to large scale

environmental degradation;
(2)

and

that indigenous environmental rationalities offer different approaches to

environmental management approaches which might well aid the West in
achieving a more sustainable method of managing the world's resources.
Chapter Four examined the historical development of planning and its
supporting methodological theories. The discussion revealed that planning in
Western capitalist states is dependent on Western rationality. Capitalism itself
exhibits characteristics of the Western environmental world view, which has led
to the large scale degradation of environmental resources.

The history of

planning in New Zealand was the final concern of this chapter.

The discussion

showed that New Zealand planning has traditionally been monocultural.
Chapter Five began the second part of this thesis. A theoretical model of a
bicultural resource management system was presented. The supporting
discussion showed that there are numerous needs which must be met in order
for a bicultural system to be successfully implemented.
,..

Chapter Six discussed the methodological approaches of the case studies. Issues
concerned with cross-cultural research were also considered.

.
..
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Chapter Seven provided a critical analysis of the Resource Management Act 1991
from a Maori perspective. The intention of this case study was to examine the
adequacy of the Act to meet the needs of a bicultural resource management
approach. The data recorded for this study showed that in its present form, the
legislation is incapable of supporting such a system. Instead, the legislation
presents Maori with numerous problems.

Recommendations to improve the

Act in order to better facilitate bicultural planning are made in the final part of
the chapter.
Chapter Eight presented the case study of the implementation of the Resource
Management Act in two local government bodies. The Canterbury and Otago
Regional Councils were the objects of this study. This study discussed the extent
to which Maori concerns were represented and provided for in the Proposed
Regional Policy Statements of the respective councils. The study showed that
even in the presence of apparently strong legislative direction, Maori values are
still able to be ignored and overlooked in the process of preparing a Regional
Policy Statement. The power and recognition accorded iwi in various regions
differs. However, the fact that Maori values may potentially be overlooked is
obviously of major concern for New Zealand's planning structures.
9.3

CONTRIBUTION OF THIS STUDY TO EXISTING LITERATURE

This study has contributed to the existing body of resource management literature
in New Zealand and overseas in the following ways:
(1)

By adding to the theoretical literature regarding the role of indigenous

people in resource management structures;
(2)

and

by providing a practical model of a bicultural resource management system

which might be considered for application in other nations;
(3)

and

by proposing changes to the current resource management regime in New

Zealand in order to better facilitate bicultural planning in this nation;

and

,..

.

(4)

by discussing problems the indigenous Maori face in participating in New
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Zealand's resource management processes. It is not unreasonable to expect
indigenous cultures in other nations to face similar problems.
9.4

FUTURE RESEARCH ISSUES

It was impossible,

within the confines of this thesis, to cover all of the issues

relevant to bicultural resource management in New Zealand.
imperative therefore that further study be undertaken.
on generalised discussions of the national situation.

It remains

This study has focused

However, as this study has

mentioned, it is at regional levels that bicultural planning may best be realised.
Study should therefore focus on individual regions and how they may best
achieve bicultural processes.
9.5

CONCLUSION

This study has shown that the current resource management system in New
Zealand is incapable of meeting the needs of the model of a bicultural planning
approach (Figure 5.1). With the aid of empirical data, this study has shown that
the Resource Management Act is seriously flawed in respect of Tangata Whenua
interests and concerns. Ritchie (1992) has stated that colonial mindsets do not
disappear easily. This appears to be the case with New Zealand's resource
management system. It is therefore concluded that the legislation, in its present
form, is incapable of adequately supporting the needs of a bicultural resource
management system (Figure 5.1) in New Zealand.
This study has identified a number of problematic areas in the Resource
Management Act which will hinder progress towards bicultural planning.

The

following recommendations are intended to indicate how the problems identified
in this thesis may be overcome.

These recommendations are by no means

comprehensive. They are intended to cover the points raised by the interviewees
in the empirical studies.
(1)

Elevate the Treaty of Waitangi to the position whereby it becomes the

framework for all New Zealand policy.

[
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(2)

Amend section 8 of the Act to accord higher priority to the Treaty of

Waitangi in New Zealand planning. Wording such as that proposed by the
Waitangi Tribunal or in section 4 of the Conservation Act 1987, for example,
are more appropriate than the existing provision.
(3)

Accord Maori values and concepts such as kaitiakitanga equal standing

alongside Pakeha objectives.
(4)

Strengthen the obligation to fully include Maori concerns in statutory

processes, such as in resource consents and Regional Policy Statements.
(5)

Allow lwi Authorities to levy administrative charges to recover the cost of

participating in the processes under the Resource Management Act.
(6)

Develop a consultation process where the costs and time involved are

minimised, yet where the outcome of the process is satisfactory to all concerned.
As this thesis has discussed, numerous needs must be met in order to facilitate
bicultural resource management in this nation.

The Crown and all involved in

managing New Zealand's natural and physical resources must be prepared to
participate in meeting these needs. Only when commitment is displayed by all
involved, not just the Maori partner, will New Zealand be able to fully advance
towards bicultural planning. Then, and only then, can it truly be said that New
Zealand has overcome its 'colonial hangover' and moved to include the rights
and needs of its indigenous peoples in its political and bureaucratic institutions.
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APPENDIX 1: SECTION 3, TOWN AND COUNTRY PLANNING ACT 1977.

/,
• I>

.

3. Matters of nationa,l importance - (1) In the preparation, implementation,
and administration of regional, district, and maritime schemes, and in
administering the provisions of Part II of this Act, the following matters which
are declared to be of national importance shall in particular be recognised and
provided for:

(a) The conservation, protection, and enhancement of the physical, cultural,
and social environment:
(b) The wise use and management of New Zealand's resources:

(c) The preservation of the natural character of the coastal environment and the
margins of lakes and rivers and the protection of them from unnecessary
subdivision and development:
(d) The avoidance of encroachment of urban development on, and the
protection of, land having a high actual or potential value for the production of
food:
I

'I' •

(e) The prevention of sporadic subdivision and urban development in rural
areas:
(f) The avoidance of unnecessary expansion of urban areas into rural areas in or
adjoining cities:

I~

•

(g) The relationship of the Maori people and their culture and traditions with
their ancestral land.
(2) The Minister may exercise all such powers as are reasonably necessary for
promoting, in accordance with the provisions of this Act, matters of national
interest and the objectives of regional, district, and maritime planning.

"I

The emphasis on Section 3(1)(g) is added. This is the first piece of legislation in
New Zealand in which Maori values were recognised.

\
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APPENDIX 2:
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'

.
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'

I

Interviewees for the Resource Management Act Case Study.

Edward Ellison
Manager: lwi Liaison
Otago Regional Council
Dunedin, 16/5/94 .

Matapura Ellison
Kaupapa Atawhai Manager
Department of Conservation
Dunedin, 16/5/94.

Anake Goodall
Project Manager
Ngai Tahu Maori Trust Board
Christchurch, 12/5/94.

Manuka Henare
Lecturer: Maori Studies
Victoria University
Wellington, 24/6/94.

Chris Koroheke
Policy Analyst
Te Puni Kokiri
Wellington, 24/6/94.

Kuao Langsbury
Chairman
Otakou Marae Runanga
Dunedin, 17 /5/94.

Morris Love
Tumuaki
Maruwhenua
Wellington, 23 / 6 / 94.

Helen Lowe25
Senior Policy Analyst
Otago Regional Council
Dunedin, 2/6/94.

Wiki Martin
lwi Liaison Officer
Canterbury Regional Council
Christchurch, 12/5/94.

Sir Tipene O'Regan
Chairman
Ngai Tahu Maori Trust Board
Wellington, 25 / 6 / 94.

Justin Prain
Property Consultant to Ngai Tahu
Maori Trust Board
Davy and Associates
Christchurch, 31/4/94.

Paul Waaka
Iwi Liaison Officer
Canterbury Regional Council
Southern Area
Timaru, 1/6/94.

"

,.
25Helen Lowe was formerly with the lwi Liaison Unit of the Canterbury Regional Council.
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b)

Interviewees for Proposed Regional Policy Statement Case Studies.

CANTERBURY

.,

.

.

.

.

John Glennie
Regional Policy Manager
Canterbury Regional Council
Christchurch, 13/5/94.

Anake Goodall
Project Manager
Ngai Tahu Maori Trust Board
Christchurch, 12/5/94 .

George Griffiths
Group Manager, Policy and Planning
Canterbury Regional Council
Christchurch, 12/5/94.

Helen Lowe26
Senior Policy Analyst
Otago Regional Council
Dunedin, 2/6/94.

Wiki Martin
Iwi Liaison Officer
Canterbury Regional Council
Christchurch, 12/5/94.

Malcolm Miller
Natural Resources Planner
Southern Area (Timaru)
Canterbury Regional Council,
1/6/94.

Paul Waaka
Iwi Liaison Officer
Southern Area (Timaru)
Canterbury Regional Council, 1/6/94.
OTAGO

L

Edward Ellison
Manager: Iwi Liaison
Otago Regional Council
Dunedin, 16/5/94.

Matapura Ellison
Kaupapa Atawhai Manager
Department of Conservation
Dunedin, 16/5/94.

Rene Kampman27
Manager: Policy Development
Otago Regional Council
Dunedin, 2/6/94.

Kuao Langsbury
Chairman
Otakou Marae Runanga
Dunedin, 17 /5/94.

Stephen McArthur
Manager: Resource Management
Otago Regional Council
Dunedin, 17 /6/94 .

.,

26 Helen Lowe was formerly with the lwi Liaison Unit of the Canterbury Regional Council.
27 At the time of the interview, Rene Kampman was with the Otago Regional Council. He has since
moved to the Queenstown Lakes District Council.
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APPENDIX 3:

QUESTIONNAIRE ON THE MAORI RESPONSE TO THE
RESOURCE MANAGEMENT ACT 1991

GENERAL QUESTIONS
1)

Can you offer a few comments as to your general impression of the
Resource Management Act as it relates to Tangata Whenua issues?

2)

How would you compare the Resource Management Act with the Town
and Country Planning Act 1977 in relation to Maori concerns?

3)

Planning legislation in New Zealand has generally reflected Pakeha
values, with little or no consideration of Maori values. Would you say
this is still the case with the Resource Management Act?

"'

,~~

I

4)

Follow up to question 3:
how? If not, why not?

If yes,

.

5)

Do you think that a bicultural approach to resource management is
appropriate for New Zealand?

6)

What would you say is the traditional Maori approach to resource
management?

7)

Is the traditional approach still that which is adhered to by Maori today?

8)

In your opinion, does the Resource Management Act allow Maori to
manage the environment in this way?

9)

Are the provisions in the Act that cover Tangata Whenua concerns
adequate to deal with the relationships and values that Tangata Whenua
have with the environment?
Do you feel that the legislators were serious in their concern for Tangata
Whenua issues in resource management?

10)

11)

Do you see a conflict between Tangata Whenua's economic development
goals on one hand, and environmental concerns on the other?

THE ACT AND CONSULTATION

l:
j

12)

Do you think that the Act reflects the importance of consultation with
Tangata Whenua??

13)

If not, why not?

14)

Is the Resource Management Act adequate in providing for consultation
with the Tangata Whenua, for example in covering costs incurred?
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15)

Does the Act allow effective consultation for Maori?

16)

Follow up to question 15:
If not, how? If it does, how ?

I

THE RESOURCE MANAGEMENT ACT AND BICULTURALISM

I ..

17)

What would you see as the basic principles of a bicultural resource
management system?

18)

Do you feel that the Act, in its present form, will ensure a
bicultural approach to Resource management in New Zealand?

19)

If not, what is needed to ensure a bicultural approach?

20)

What would be the possible advantages of such a system?

QUESTIONS RE SPECIFIC PROVISIONS OF THE RMA

21)

Section 5
Is the definition of 'sustainable management' consistent with Maori beliefs
and practices?

22)

Sections 6 and 7
Some of the sections in the Act overlap, such as sections 6(e) and 7(a).
Given that kaitiakitanga is an integral and essential part of Maori
environmental philosophy, do you think that those responsible for the
Act have made a good enough attempt to understand Maori concerns?

23)

If not, why do you think that this is the case?

24)

How do matters such as the overlap between sections 6 and 7 affect Tangata
Whenua perceptions of the Act?

25)

Section 8
Do you feel that the Resource Management Act accords proper status to the
Treaty of W aitangi?

26)

Section 61 (recognition of iwi management plans etc)
Are iwi resource management documents accorded as much recognition
and status as they should be?

27)

Are there any other sections of the resource Management Act that Tangata
Whenua are unhappy with?

28)

If there are, can you please explain why?
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29)

Can you give examples of sections of the Resource Management Act that
Tangata Whenua are happy with?

230)

If there are , can you please explain why?

31)

Could the Act be improved for Tangata Whenua?

32)

If so, how could it be improved?

.
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APPENDIX 4:

QUESTIONNAIRE ON THE PROPOSED REGIONAL
POLICY STATEMENTS OF THE OTAGO AND
CANTERBURY REGIONAL COUNCILS 1994.

CONSULTATION

J

1)

Was there a genuine invitation to Tangata Whenua to give advice to the
Regional Council in the preparation of the Statement?

2)

How was the invitation extended to the Tangata Whenua?

3)

At what stage of the process were Tangata Whenua invited to participate?

4)

Was the advice given by Tangata Whenua given genuine consideration by
those responsible for the drafting of the Statement?

5)

Was sufficient and relevant information relevant to the Regional Policy
Statement process made available to Tangata Whenua by the Regional
Council?

6)

Was the time given for Maori to prepare their input sufficient?

7)

Do you think that the consultation between Maori and the Council was
adequate in the process of drafting the Regional Policy Statement?

8)

Was the consultation in the process consistent with what the Resource
Management Act prescribes?

9)

Are there any ways in which the consultative process the Council
undertook could have been improved?

10)

Is the consultation undertaken indicative of a commitment to a bicultural
approach to resource management by the Regional Council?

.,

CONSIDERATION OF OTHER DOCUMENTS
11)

Section 61 of the Act states that the Regional Council shall have regard to,
among other things, any relevant document that is recognised by the iwi
authority. This question is in two parts:
1) Are there any of these 'relevant documents' in the Region?
2) How did the Regional Council take them into account in the
preparation of the proposed Regional Policy Statement?

THE PROPOSED REGIONAL POLICY STATEMENT
12)

How were Tangata Whenua represented in the preparation of this
document?
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13)

How acceptable is the Proposed Statement to the Tangata Whenua?

14)

What changes or improvements would they suggest?

15)

To what extent does the Proposed Policy Statement reflect Tangata
Whenua resource management concerns?

16)

The purpose of a Regional Policy Statement is to enable Regional Councils
to achieve the purpose of the Act, sustainable management. From a
Tangata Whenua point of view, will this Policy Statement enable this to
happen?

AWARENESS OF ISSUES
17)

Given the Proposed Regional Policy Statement, do you think that the
Council policy makers have a good awareness of Tangata Whenua
concerns?

COMMITMENT

(

18)

Has the Regional Council sought to establish a partnership with the
Tangata Whenua?

19)

If so, how has this commitment to partnership been represented by the
Council?

20)

How indicative of this partnership is the Proposed Regional Policy
Statement?

SUMMARY
}

21)

When considering (1) the process the Council took in reaching the
proposed Regional Policy Statement and (2) the obligations the Council has
under the Act to consider Tangata Whenua issues, do you feel that the
Council has met those obligations?

22)

If not, what improvements would you suggest?

23)

What is your personal response to the Proposed Regional Policy
Statement?

.
L.

...
...
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APPENDIX 5: Canterbury Regional Council Resolution of 13/12/1991 regarding
its relationship with the Tangata Whenua.
GUIDING PRINCIPLES

1.

To take account of the Treaty of Waitangi.
The Canterbury Regional Council (CRC) will take into account and use its
best endeavours to implement the principles of the Treaty of Waitangi in
discharging its responsibilities as a resource management agency.

2.

To establish a relationship based on partnership.
The CRC will seek to establish a relationship with Tangata Whenua that
recognises the principle of partnership and the rangatiratanga of Tangata
Whenua in respect of their resources and other taonga, while maintaining
its own authority, that has been devolved from the Crown through
statute, in the area of natural and physical resource management.

3.
•

To act in utmost good faith.
The CRC will exercise its relationship with Tangata Whenua in utmost
good faith, in particular though always being honest and clear about:

4.

a)

What outcomes Tangata Whenua can expect from the consultation
process in terms of determining decisions and the integration of
their values and preferences into policy and projects.

b)

Constraints on consultation,
frames.

for example resources and time

To resource the relationship.
The CRC will actively facilitate the consultation process by providing
sufficient resourcing in terms of funding, personnel and reasonable time
frames to ensure that effective communication occurs.

COMMITMENTS
1.

That the Canterbury Regional Council is committed to establishing a
relationship with Tangata Whenua in the Canterbury region that
facilitates their effective and consistent input into the sustainable and
integrated management of the region's natural and physical resources,
both at decision making and professional levels.

2.

That the CRC is committed to adopting a consultative process (or
processes) and/or mechanism (or mechanisms) that has been agreed in
consultation with the region's Tangata Whenua, through iwi and
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runanga.

3.

That the CRC will provide funding as is necessary and reasonable to
implement and maintain the agreed consultation option (or options).

4.

That the CRC is committed to ensuring a high quality of internal advice
and skill in matters relating to tikanga Maori, the Treaty of W aitangi and
the discharge of its resource management functions and will retain the
personnel necessary to fulfil this commitment.

5.

The CRC recognises Te Whakatau Kaupapa as a relevant planning
document for Ngai Tahu iwi and will consider it as such in the
preparation of the Regional Policy Statement and Regional Plans.
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APPENDIX 6:
Memorandum of Understanding between the Otago Regional Council and
the Ngai Tahu Runanga within Otago for the implementation of effective
consultation and liaison (8/12/92) .

.

1
1.1

Purpose
The purpose of this memorandum is to define the mechanisms for
achieving effective consultation and liaison between the Otago Regional
Council and the Ngai Tahu Runanga.

2

Definition
In the context of this document the term "Ngai Tahu Runanga" means the
Otakou Huirapa and Moeraki Runanga.

.
2.1
I

3

l"'

3.1

y

,-,

3.2

The Otago Regional Council accepts that it has a statutory responsibility
(primarily under the Resource Management Act) to consult with the
mana whenua on relevant resource management issues in the region and
to take account of the principles of the Treaty of Waitangi.

3.3

The Otago Regional Council and the Ngai Tahu Runanga agree that the
most effective way to achieve 3.1 and 3.2 above is through an Iwi Liaison
position (Manager Iwi Liaison) to be employed on contract by the
Council. The contract will be subject to funding provision through the
annual plan process.

3.4

The Otago Regional Council and the Ngai Tahu Runanga will recognise
the Manager lwi Liaison as the primary consultation and liaison channel.

3.5

The Manager lwi Liaison has the mandate to liaise with other lwi Liaison
officers in similar positions in the rohe of Ngai Tahu.

4

Appointment of An Iwi Liaison Officer
The Otago Regional Council will, subject to funding provisions
contained within the Annual Plan, employ a Manager lwi Liaison on a
contractual basis (initially up to 3 days per week) to develop and
implement effective consultation and liaison mechanisms between the
Ngai Tahu Runanga and itself.

4.1

J:

Consultation and Liaison
The Otago Regional Council wishes to implement effective consultation
and liaison mechanisms between the Ngai Tahu Runanga and itself.

4.2

The Otago Regional Council will agree [on] a job description for the
position of a Manager Iwi Liaison with representatives of the Ngai Tahu
Runanga. The job description will define key responsibilities and
reporting requirements.

4.3

The Otago Regional Council will appoint a person to the position of
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Manager lwi Liaison on the recommendation of the Ngai Tahu
representatives provided that the person is acceptable to the Council .

""' "
•
4.4

The Officer's annual performance will be discussed with representatives of
the Ngai Tahu Runanga.

4.5

The position will be reviewed by 31 May 1993.

5

Review of This Document
Representatives of the Otago Regional Council and the Ngai Tahu
Runanga will meet at least once per year to discuss progress and to review
this document.
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