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�1	INTRODUCTION

This paper is intended to contribute to the 1995 Review of Gaming.  The Review is being conducted by an ad-hoc Ministerial committee supported by officials of the Department of Internal Affairs, Treasury and the Department of the Prime Minister and Cabinet, and convened by the Department of Internal Affairs.  



The purpose of the Review is to develop an appropriate policy and regulatory framework against which current and new forms of gaming can be assessed.  The Government’s objectives are to maximise the gaming industry’s ability to contribute to economic growth and quality of life while at the same time limiting any economic and social costs.  



As part of the Review officials will be undertaking a number of separate analytical processes, including (in addition to this paper):



A study of the economic impacts of different regulatory regimes

A study of the impact of new technologies on gaming

Analysis of submissions in response to a discussion document released in August 1995



This material will complement the information gathered for this report.



Some of the more important social impacts are examined in sections 4 to 9 of this report under the following headings:



Participation

Accessibility

Public attitudes

Social benefits, including supply of community resources

Problem gambling

Crime and other social problems



The currently available material about each aspect is outlined and a summary of relevant points is made.  



Section 2 of this report, immediately after this introduction, contains a summary of relevant points from Sections 4 to 9.  



Section 3 gives a comparison between the current situation and two possible future regulatory regimes, a more liberal regime than at present and a more restrictive regime, outlining the possible effects in each of the aspects listed above.  These alternative regimes are outlined in greater detail in Appendix I, the Terms of Reference.



Suggestions for areas where further research would be profitable are given in Section 10.



Owing to the short time frame of this study it has been possible to gather only very limited new data, and the report relies heavily on previously existing studies.

�2	SUMMARY OF FINDINGS FROM THE SOCIAL IMPACT STUDY

This section summarises the findings from the social impact study under the following headings:



Participation

Accessibility

Public attitudes

Social benefits, including supply of community resources

Problem gambling

Crime and other social problems

Participation

Prevalence of gaming activity  A very large proportion of respondents in recent studies gambled at least occasionally - about 90% according to the last two Department of Internal Affairs (DIA) surveys of participation in gaming (in 1990 and 1995).



Number of activities participated in  Most people take part in between one and six different gaming activities in a given year.  A sharp increase in the number of activities people took part in between 1985 and 1990 was accompanied by a decrease in the number of non-gamblers.  There was little change between 1990 and 1995, despite the fact that several new activities were introduced in this period.



Participation over a twelve month period by activity

The most popular gaming activity was Lotto, with about 80% of respondents in the 1995 survey having participated at least once in the past year.

Both men and women tended to gamble, although some activities were preferred by one gender.

Gambling tended to decline with age, and there was some evidence of increased participation by the young (people aged 15-24 years) since 1990.

Gaming participants were more likely to come from the middle to high income groups than from the lowest income bracket; this is true for both personal and household income.

Maori were more likely than others to participate in most forms of gaming activity.

In 1995, white collar and blue collar workers seemed to be the most enthusiastic gaming participants overall in a range of activities. There seems to have been an overall increase in participation by white-collar workers since 1990.  Retired people were least likely to gamble.

People with few or no educational qualifications were somewhat more inclined to gamble than those with higher qualifications.



Frequent gambling

Recent New Zealand studies have found gambling weekly or more often to be relatively rare for most activities.  The exception to this was Lotto, with about one third of the respondents (44% of players) buying tickets weekly.  Over half of all respondents gambled weekly - mostly at Lotto.

Housie, although a relatively unpopular activity overall, attracted a high proportion of frequent gamblers (30% of players), second only to Lotto.

Men were more likely to be frequent gamblers than women. The only activity in which women gambled more frequently than men was housie.

Overall, no strong age patterns for frequent gamblers emerged.  However, the frequent involvement of a few (7% compared to the average of 3%) of the youngest age group in gaming machines may be a matter for concern, as this activity is strongly associated with problem gambling.

Maori were much more likely than non-Maori to participate frequently in most activities. The Abbott and Volberg survey found that Pacific Islanders were the most likely group to take part frequently in Lotto, race betting, and Instant Kiwi.

Blue-collar workers were the most likely to be frequent gamblers over a range of activities. Beneficiaries, retired people and students tended not to be frequent gamblers.  Between 1990 and 1995 there appears to have been a decline in frequent gambling by beneficiaries.

People with no educational qualifications were overall more likely than average to participate frequently in gaming activities.  Tertiary graduates did not score above average for frequent gambling in any activity. 



Reasons for participating in gaming activities

Although there were significant differences between gaming activities in reasons for participating, ‘winning prizes and money’ was the most important reason for taking part in most activities.

The majority of young people gambled to win money.  The desire to win as the main stated motivation decreased with age.  Younger people were also more likely to say that they gambled for entertainment, or for excitement or challenge.

Men too more frequently reported gambling to win, and for fun, excitement or challenge.

Winning prizes or money, while very important overall, was a more important reason for gambling for Maori than for other ethnic groups.



Non-participation  Lack of interest was always the most commonly cited reason for not participating in any given activity.

�Accessibility

Age restrictions  There are currently some age restrictions on gaming activities, particularly on TAB and race betting, casinos and Instant Kiwi.  Gaming machines effectively have an age restriction because they are generally confined to licensed premises.  Nearly all respondents in the 1995 survey of people’s participation in and attitudes towards gaming believed the government should control the minimum age for participation in gaming activities.



Geographical restrictions  The Casino Control Act 1990 permits the establishment of casinos in New Zealand, limited to one in each Island for the first two years.  Thereafter no casinos will be allowed within 100 kilometre radius of the first two casinos, for five years.  There are no other statutory geographical restrictions on gaming activities, although there have from time to time been restrictions imposed on licensed gaming by policy.



Problem gamblers  There is currently no ability to restrict access to gaming if the player suffers from some form of psychiatric disorder or gambling problem.  This raises the issue of individual choice versus the view that it is government’s responsibility to protect those at risk.



Hours of availability  This ranges from unlimited hours (in theory) for casinos to housie which is restricted to one session per week for each group. 



New technology  This has the potential of making access to gaming activities simpler and raises a number of issues regarding government control over gaming activities.    

Public attitudes 

Public attitudes towards a number of gambling issues were investigated in three surveys undertaken by the Department of Internal Affairs in 1985, 1990 and 1995.  This section has detailed the relevant results of those surveys, concentrating on the findings of the most recent one and relying on the 1985 and 1990 surveys for comparison purposes.  The results of these surveys show:



There was considerable support for government involvement in the control and regulation of gaming activities.  Where this issue was dealt with across the surveys, there was generally an increase (although reasonably small) in support for government control over gambling.

Respondents to all three surveys were overwhelmingly in favour of gambling profits being used to raise funds for ‘worthy causes’.  However, there was also majority support for profit sharing between a promoter and a worthy cause, and for sales promotion.

The gaming activities most likely to be considered socially undesirable (by half or more of respondents in 1995) were 0900 telephone games, and betting with bookmakers.  There was also some concern with casinos, gaming machines, sports betting and overseas lotteries.

A third or less of the respondents were in favour of the legalisation of new activities.  These were: sports betting, overseas lotteries, and betting with bookmakers.  For those activities asked about in both 1990 and 1995 (overseas lotteries, betting on horses/dogs with bookmakers) there was only a slight increase in support between surveys.

Three quarters or more of all respondents in the 1995 survey said that they would not be interested in taking part in any of the new activities if they were legalised. Only eight percent of all respondents though they would be likely to spend more than a total of $20 a month on all new suggested activities.

There was majority support for profits from sports betting (if introduced) to be given to ‘community purposes/worthy causes’.  Respondents were fairly evenly divided as to whether sports betting would bring the integrity of sports into question.

Social benefits including the supply of community resources 

The social benefits of gambling as an activity  Evidence of the social benefits of participating in gambling on both groups and individuals is not readily available.  However, there has been some limited research in this area.  



Many participants in gaming are looking for excitement and challenge, entertainment, and an interest or a hobby as well as to make money or win prizes.  Some gaming products are also viewed as suitable gifts for another person by some.



Specific forms of gaming are associated with particular social benefits:



Research shows housie can form a major part of some players’ social lives, and is especially popular with women, providing a safe night time alternative to the pub.

Housie and battens-up are important means of raising money, particularly for Maori communities. Betting on events such as office sweepstakes or at casino evenings, and games of chance traditionally played by different ethnic groups also have a social focus and they promote cohesion and wider participation between social groupings such as school and ethnic communities.

Racing provides an important social venue, particularly in rural communities, and also provides a focus and hobby for those with a strong interest in horses.

Casinos and gaming machines have high entertainment value and the facilities of the Christchurch casino have provided a focus for a range of social events held by community groups.



Employment  Gaming makes a significant economic contribution to the nation through employment. Employment also fulfils a variety of other social functions and the gaming industry provides potential for both common and specialist employment skills.



Levels of gambling profit directly returned to the community  Profits from gaming activities authorised under the Gaming and Lotteries Act 1977 may legally only be used for the benefit of the community.  Over $190m is distributed to the community from these sources.  This excludes profits from racing, which are retained within the industry; and from casinos, which are permitted to operate for commercial gain.



The New Zealand Lotteries Commission, through distributions made by the New Zealand Lottery Grants Board, generates the greatest proportion (67%) of all funds returned to the community from gaming legally authorised under the Gaming and Lotteries Act.

During the same period licensed gaming machines in hotels, clubs and incorporated societies provided an estimated 26% of the total for authorised purposes.

Housie and other miscellaneous forms of gambling provided the remaining seven percent of contributions to the community.



What types of community purposes are being funded

The Lottery Grants Board distribution system represents the primary source of discretionary funding for New Zealand communities, providing a centralised pool of supplementary funding for a wide range of community based initiatives.  The eight Lottery Grants committees distribute funds within specialised areas of interest (eg. health research, community facilities).  In addition, three statutory bodies (Creative New Zealand, the Hillary Commission for Recreation and Sport, and the New Zealand Film Commission) receive and distribute a fixed percentage of gambling profits from the Lottery Grants Board.

A range of community groups are funded from the profits of gaming machines.  Local sporting groups are the most likely organisations to benefit from machines in hotels.  Many clubs have introduced machines as a form of fundraising for the group’s activities.

Generally profits from housie, raffles, and other miscellaneous forms of gaming are returned to the groups or individuals associated with the fundraising.

Casinos are currently required under the terms of their licences to fund a charitable trust.

Race clubs occasionally hold ‘charity days’ where a proportion of the gate takings (rather than the betting profit) goes to a worthy cause.



Other ways the community benefits from access to gambling profits  Resourcing worthy causes from the profits of gaming can contribute significantly to achieving the two overriding government goals for 1994-97:



The maintenance of strong economic growth

Building strong communities and a cohesive society



Recent research (NZLGB Scoping Study, 1995) indicates that Lottery Grants funding is perceived to have a number of beneficial social impacts, by encouraging:



Individual and community self reliance and development

People to socialise and participate within strengthened and more caring communities

Social equity



It is clear that many worthwhile and well supported facilities and services would never have eventuated without the incentive and boost from gambling profits.



The demand for funds for community purposes  A strong demand for funds for community purposes is shown by the number of applications submitted to the Lottery Grants Board and the statutory funding bodies which allocate Lotteries Commission profits.  The increased level of demand in recent years is likely to have reflected the major shift in the provision of services from government agencies to the community (Saville-Smith and Bray, 1994).  The cultural sector is almost completely dependent on gambling profits even for basic operational costs.



Difficulties associated with accessing gambling profits

Grants to individual charities or projects are reduced as funding must be spread across an ever increasing number of organisations

There is pressure on volunteers seeking funds from multiple sources

Fluctuating levels of profits available for distribution make future planning difficult

Groups which once successfully used raffles and other forms of fundraising have found it difficult to compete with the promotion of larger centralised gaming



These difficulties may worsen if forms of gaming which do not distribute a proportion of profits to the community compete successfully in the market and lower the overall pool available for community distribution.  

Problem gambling 

The available information about problem gambling is generally still fairly tenuous as there is insufficient information in most cases to draw firm conclusions.  However based on the information available the following points summarise the data presented above and form a basis for the comparison with different legislative regimes:



Prevalence  There are likely to be at least 12,000 adults who currently have a serious gambling problem in New Zealand.



�Associated behaviour and demographic characteristics  Problem gamblers both in the general population and seeking treatment are likely to:



Prefer continuous types of gambling

Prefer race betting or gaming machines or casinos where available 

Spend longer at gambling sessions

Bet alone

Gamble for excitement, challenge or to win rather than for entertainment

Say gambling is beyond their control

Gamble more frequently 

Have gambling related debts

Be more often young, male, unemployed, Pacific Island or Maori.

Have higher rates of other mental health problems eg depression and alcoholism  

Have started younger



With less certainty it is also likely that problem gamblers:



Have higher rates of problems with smoking and other addictions

Have higher rates of being sexually abused in childhood

Take part in a wider variety of gambling activities

Have other family members with gambling problems



Co-morbidity  Higher rates of depression seem to be strongly associated with problem gambling.  Addictions, particularly alcoholism also seem to be associated but more evidence is needed on this point and on what percentage of problem gamblers can be expected to have addictions.  From available evidence it seems that there are at least some problem gamblers for whom gambling is the prime mental health problem and who do not have other major mental health problems.



Availability  It is likely that increasing the opportunities for gambling tends to increase the number of problem gamblers in the community but more research is needed in this area.



Family and relationship difficulties  Problem gamblers cause severe financial and emotional difficulties for their families.  It is generally thought that every problem gambler affects between five and ten other people.



Financial difficulties  Problem gamblers cause severe financial difficulties in their own lives and sometimes in those of other people.



�The small number of problem gamblers are likely to contribute a disproportionate amount to gambling profits, especially the profits of continuous forms.



Work  Although little data is available in this area it is likely that the contribution made by problem gamblers in the workplace is considerably restricted especially for those who bet on racing.



Crime  Overseas studies show a high rate of problem gamblers among the prison  population and gambling directly contributes to crimes ranging from white collar crime to armed robbery.  Other gambling related crime will be detailed in the section on crime.  



Public attitudes to problem gambling  There is clear acknowledgment that there are problem gamblers in New Zealand, and that there should be support provided to help them.



Distinguishing gambling activities likely to be problematic  The available evidence seems to show that some types of gambling activities are much more likely to cause problems than others; namely those with a short time between wager and determination, and with a high level of physical, emotional and/or mental involvement.  It is likely that gambling activities can be distinguished between those highly associated with problem gambling and those with a low risk, by plotting where activities are likely to fall on the time/involvement chart.

Crime and other social problems

Gambling activities lend themselves to criminal activity because they often have:



High volumes of money and transactions

Small sums

Cash transactions

Undeveloped recording systems

Anonymous participants

Purchasers ignorant of the regulations

Suppliers with much more knowledge and a vested interest in not revealing                    information

Purchasers reliant on the honesty of suppliers

Many opportunities for dishonesty.



There is little information available about crime committed to fund a gambling habit in New Zealand.



�The major type of gaming activity associated with crime in New Zealand is gaming machines.  Known crimes include theft, donation fraud, and a wide variety of types of incidents where money has been misappropriated, sometimes in quite a sophisticated way and involving large sums.



The Christchurch casino has had little crime associated with it.



Illegal housie, raffles, and battens-up continue to be a concern when they are run purely for private profit.



0900 games need further research to determine the size of the problem.



Gambling laws need to be seen as fair and equitable and not to be unduly penalising certain sections of the community such as Maori groups and individual small shop proprietors.



�3	THE SOCIAL IMPACT OF GAMING UNDER ALTERNATIVE REGIMES

This part of the report is a discussion of the social impact of gaming under three different regulatory regimes.  It is presented in summary form, with brief ‘bullet point’ entries for quick reference.  Readers seeking background information or supporting evidence for the issues raised should refer to the detailed discussions in later sections of this report.



The discussion is divided into three sections corresponding to the alternative regimes.  As stipulated in the terms of reference (Appendix I), the three regimes under study are: 



The existing regulatory regime

A more liberal regime than at present (RA1)

A more restrictive regime than at present (RA2).



The terms of reference for the current study described the current regime and the two alternative regulatory regimes in general terms.  However, the research team found that the social impact analysis required slightly more detailed descriptions of the three scenarios. These are given at the beginning of each section.



For each regime, the discussion falls under six headings:



Description of the regime

Participation in gaming activities

Public attitudes

Social benefits, including supply of community resources

Problem gambling

Crime and other social problems



The accessibility of gaming to the public was included in the terms of reference as a subject for discussion in the same sense as the headings above.  However, the research team saw accessibility as part of the regulatory framework - a causative factor, rather than a social issue which may be affected by changes in the law.  Thus accessibility is included in the characteristics of the scenarios listed below.



It should be noted that discussion of social impacts in the alternative regimes (RA1 and RA2) is extremely speculative.  Although some evidence (detailed in sections 4-9 of the report) exists to support many of these conjectures, they cannot be tested and in most cases it is difficult to estimate the extent of the social impacts.



�1.	Current regime

Description of the regime

Limited entry to gaming markets by new forms of gaming and new operators, more liberalised in recent years.

Freedom of advertising varies between forms (eg. unrestricted for Lotteries Commission games and racing, restricted for housie).

Other constraints such as age of participation, prize restrictions, numbers of participants and hours of operation are also inconsistent according to the form of gaming activity.

Gaming duty and other tax payable varies according to gaming activity.

With the exception of horse and dog racing, where profits are channelled back into the racing industry, allocation of gaming profits has traditionally been in favour of ‘worthy causes’ (ie. charities, sports and the arts, and the community in general).  This has changed recently with the introduction of casinos which operate on a fully commercial basis.  However, as a condition of their licences casinos must currently allocate a set amount to a charitable trust.





Participation in gaming activities

Very prevalent - 90% of population gamble at least occasionally.  This will continue.

Gambling more than once a week: 33% Lotto, 10% Instant Kiwi, 2% - 5% others.

The rapid increase in gaming turnover is likely to continue, especially for gaming machines and casinos.  Turnover from other activities may remain at a plateau.

Expenditure on gaming machines may in time begin to level off as the market becomes saturated.

Restrictions on accessibility will continue to be inconsistent for different activities.

Difficulties in controlling and regulating access to ‘new technology’ home gaming are already becoming evident (eg. with 0900 telephone games).  They will continue to cause problems (eg. with children gambling) as other new types of gaming are introduced.





Public attitudes

Research has shown that there is widespread and growing support for government to be involved in regulating gaming activities.  It is very likely that under the current regime public opinion will continue to be strongly in favour of the need for government to be involved in the control and regulation of gaming activities.

Not many express interest in new forms of gaming.  

General approval of gaming proceeds going to community purposes or ‘worthy causes’; less approval of proceeds being used as State revenue.

Some illegal forms widely accepted, eg. raffling alcohol.  However, it is probably fair to say that participants in many activities are not aware that they are illegal.





Social benefits, including supply of community resources

Whether (and how much) gaming profit is directed back to the community differs from activity to activity.

The quality of information about where gaming machine profits go is not good.  Most gaming machine operators undoubtedly fund worthwhile causes.  However, a number of problems have been identified involving recipients which are not community groups or charities in the accepted sense (and sometimes involving outright fraud).

Smaller community activities, eg. housie, are struggling to survive against larger more commercialised activities, and sometimes operate illegally to compete.

Race betting profits are channelled back into the racing industry.

Some new forms of gaming, eg. casinos, are not required to contribute a proportion of their takings to charitable purposes.  As more new activities are introduced under the current regime, the number of purely commercial operators is likely to increase and this may adversely affect ‘charitable’ forms of gaming.

Increasing conflict has developed between the view that gaming proceeds should be returned to the community or fund ‘worthy causes’ (widely held by the general public) and the view that operators should be free to run gaming for commercial gain.

If interest in new technologies increases, but forms of gaming remain restricted, participants may prefer to use overseas operators (eg. through the Internet).  This may result in a decrease of funds available for community purposes in New Zealand.





Problem gambling

Incidence of pathological gambling at any given time is at least 12,000 in New Zealand.  Lifetime incidence (those that have had or will have a problem at some stage in their lives) is higher.

The groups most at risk appear to be males, those under 25, Pacific Islanders and Maori, and those with few or no educational qualifications.  Incidence of problem gambling may be increasing under the present regime partly due to the increased proportions of some of these groups in the community - notably young Maori and Pacific Islanders.

There is some evidence associating pathological gambling in New Zealand with other disorders eg. alcoholism, depression.

Probably only a small minority of those with a problem ever seek treatment.

Problem gamblers tend to start gambling at a younger age, prefer continuous/high involvement forms, spend longer at the activity, and gamble more frequently.

Growing public acceptance of the existence of pathological/problem gambling and the need to help problem gamblers.

Some providers of gaming activities - notably the Christchurch casino and the TAB - have developed initiatives to assist problem gamblers (eg. ‘responsible host’ training, provision of a counsellor, self-banning provisions).





Crime and other social problems

Some forms of illegal gaming are commonplace and often socially accepted, eg. unlicensed housie games, battens-up, raffles with liquor for prizes.  It should be stressed that for some activities the participants, or even the organisers, may not be aware of the illegality.

It is difficult to enforce the current gaming regulations, which are both numerous and inconsistent between games.

Widespread alleged (and some proven) gaming machine fraud - theft from machines and misappropriation of profits.  This should decline if electronic monitoring of gaming machines (currently being trialled) is introduced.

Some crime to support problem gambling - in New Zealand fraud, petty theft, and possibly robbery and violent crime. Anecdotal evidence suggests that a disproportionate number of the prison population may be excessive gamblers, although it is not known for how many prisoners their crimes are actually connected with a gambling habit.

Family problems (eg. neglect of children) associated with problem gambling.

Little evidence of organised crime involvement in legal gaming in New Zealand.

2.	More liberal regime (RA1)

Description of the regime

Unlimited number of new forms of gaming and new technologies, eg. machines which can dispense lottery tickets, or allow users to bet on races and sports events.

All activities permitted to be run by commercial operators.

Existing operators (including TAB and Lotteries Commission) may run any number of different kinds of activities.

Competition permitted for activities which are currently monopolies or have other statutory advantages (eg. race betting, Lotto).

More accessibility in terms of operating hours, location etc.  In this respect, liberalisation of very restrictive laws such as those applying to Housie.

Age limit lowered to 16 (youngest currently specified for any form of gaming) for all activities.

Greater volume of gaming allowed in any one venue (eg. more gaming machines per venue).

No restrictions on advertising for all forms of gaming including housie and gaming machines.

Large or unlimited prizes allowed for all activities.

‘High licensing thresholds’ (larger scale gaming than at present permitted without a licence).

Low standard gaming duty across all or most forms of gaming, applied to gross profit rather than turnover.

Small set percentage of proceeds from all forms of gaming to go to charitable or community purposes.

Fewer regulations, but those which do exist are rigorously enforced.





Participation

Little or no increase in the proportion of the population who ever gamble.  The great majority of New Zealanders gamble at least occasionally, and there are some who will never gamble, for moral or religious reasons or simply because they are not interested.

People continue to spend more on gaming both in total (proportion of GDP) and as a proportion of personal income.

Continued increase in frequency of participation and (to a lesser extent) in the number of activities participated in by individuals, as new forms of gaming are introduced.

Levelling off or decrease in share of market by older forms.

Increased advertising and promotion may lead to increased or more frequent participation.  

Increased participation and spending by problem gamblers, and some increase in their numbers, seems likely.  However, there may be a ‘ceiling’ to the proportion of problem gamblers in the community.

New technology giving access to legal home gaming (eg. interactive TV, Internet)  would tend to increase participation especially among women and problem gamblers.  

With the possible exception of 0900 telephone games, ‘new-technology’ gaming can be restricted to account holders and therefore children can be excluded.  The availability of 0900 games to children may be a matter for concern.

�Increased accessibility means more frequent participation, especially by the young if gaming machines allowed outside licensed premises; by gaming machine fans because more machines per venue; by women and children at home if access to 0900-type telephone games is unlimited. 

Bigger prizes for particular activities (housie, gaming machines) may increase participation for these activities.



Public attitudes

As more activities are legalised and/or legal restrictions dropped, these activities become acceptable to a greater proportion of the public.

Decriminalisation of certain activities (eg. housie with large prizes) means less conflict between regulators and minority groups such as Maori and Pacific Islanders.

Polarisation of attitudes - those opposed to gambling on principle and those who think liberalisation has gone too far, vs. those who accept and/or enjoy more liberal regime.

As new forms are available and people become aware of them, interest increases.

If gaming proceeds are increasingly not used for community purposes, there may be some public concern.





Social benefits, including supply of community resources

New technologies (eg. interactive TV, Internet) tend to increase the entertainment value of gambling but may decrease its value as a social activity, as gambling in the home becomes more prevalent.

The benefits of activities like housie (both in terms of community fundraising and as a social activity) may diminish if they are increasingly run by commercial operators.

Proceeds from currently existing Lotteries Commission games may decrease because of increased commercial competition in this range of activities; this may be offset by a rise in funds as the range of Lotteries Commission games broadens.

Increase in community revenue from other gaming activities, if a set small percentage of profits from all forms of gaming goes to community purposes (as proposed in this scenario).

Gaming machines - more opportunity for funds to be channelled to 'pseudo charities' if less rigorously policed.  However, if operators are allowed to make a profit, misappropriation of funds intended for community purposes may decrease.

Some older forms (eg. race betting) struggle to survive and therefore object to any form of community levy.

More employment in gaming as activities increase, and eg. housie callers are paid.



Problem gambling

Although it seems reasonable to predict a higher incidence of problem gambling under a more liberal scenario, no evidence directly addressing this issue was found by the researchers.

More continuous/high involvement types of gaming introduced and hence (possibly, but see above) an increase in problem gambling rates.  This is particularly true if new technologies with high excitement/entertainment value are introduced (eg. interactive television).

Similarly, higher prize levels may lead to an increase in the rate of problem gambling.

More women with gambling problems if they are specifically targeted by promotional material, if gambling becomes more ‘normal’ and available in the home.

More children and youth gambling (eg. at home with 0900 games and if age/access restrictions are lowered) - may lead to a future increase in problem gambling.

An increase in legal home gaming will mean that more people are exposed to gambling within their family at an early age (even if not allowed to participate).  Childhood exposure to gambling has been shown to have a relationship to the development of gambling problems later in life.

More acceptance of the existence of problem gambling.

More acceptance of the need for research into problem gambling - treatment, education etc.

Reliance on gaming operators to make provision for treatment.





Crime and other social problems

In the simplest terms, a higher volume of activity implies a greater volume of crime and further stretching of police and other regulatory resources.

However, having fewer regulations should simplify the tasks of police and inspectors to a great extent. 

Policing should also be aided by the introduction of electronic monitoring for gaming machines.

Decriminalisation of some activities removes the social stigma from generally law-abiding people who are currently prosecuted for their (sometimes unwitting) involvement in small-scale gaming crime (eg. illegal housie, siting gaming machines in shops).

Misappropriation of ‘community purpose’ funds by gaming machine operators may decrease if they are permitted to profit from running machines.

More crime by problem gamblers if their numbers increase.

Danger of sports/racing corruption, use of drugs etc. if sports betting and/or competition to the TAB/racing industry monopoly is introduced.

Less illegal housie, card games etc. - these would diminish if games were legalised and/or run by large commercial operators eg casinos.

3.	More restrictive regime (RA2)

Description of the regime

Few or no new forms of gaming legalised.  (‘New forms’ means completely new activities, rather than variations on a game such as Lotto Strike or Instant Kiwi Monopoly).

Few or no new commercial operators may enter market.

Tighter regulations for operation of gaming machines and any new activity which may be introduced.  Such activities may be operated by a central, strictly regulated body.

Gaming activities less accessible (by age, operating times, venue etc). 

Advertising of all gaming activities banned or severely restricted.

More active policing and enforcement of existing restrictions.  More prosecutions.

It becomes mandatory for operators to attempt to identify and exclude problem gamblers (eg. access by smart card; all venues to have self-exclusion provisions; ‘responsible host’ requirements). 

All operators must set aside a substantial proportion of takings for community purposes.  Little or no opportunity for financial gain.





Participation in gaming activities

Overall gaming participation would stay high (in the region of 80% - 90%). However, a variety of factors may cause a slight decrease in number of gaming participants in general population.

No new legal forms of gaming introduced - this would not be likely to affect participation in currently existing forms of legal activity.

New forms may be introduced illegally and current forms restricted - gaming may go underground to some extent and this would affect our ability to measure participation.

Less promotion would have the effect of decreasing participation especially in currently highly advertised activities eg. Lotteries Commission games, race betting.

More policing of restrictions (eg. age restrictions) - participation would drop.

Frequent gambling may drop if problem gamblers are prevented from participating.

More participation in overseas gaming (eg. Australian sports betting), as introduction of new products is prohibited.

�Public attitudes

Gaming becomes slightly less acceptable with less promotion and more illegal forms - takes on a 'sleazy' aspect similar to that which tobacco products have acquired in many people's minds since advertising was banned.

By the same token it might become a glamorous 'forbidden' activity similar to illegal drug use - especially for the young.

Resentment of new restrictions, especially if restrictions are placed on formerly relatively 'free' activities. This may lead to less respect for gaming law.

Increasing conflict between regulators and substantial minorities who participate in or approve of illegal activities.





Social benefits, including supply of community resources

Proportion of takings directed to community purposes increases.  Gaming activities not currently required to give to the community must do so under this regime (eg. casinos, race betting).

Decreased participation in existing Lotteries Commission activities, because of promotion restrictions, may adversely affect Lottery Grants Board funding.

However, Lottery Grants Board funds may increase if funds from other gaming activities are channelled through this distribution system.

Number of gaming machines may be restricted - the takings donated to community purposes decrease.

On the other hand, gaming machines may be run by a single, more heavily regulated body, which may direct the funds in a manner seen by government as more appropriate.

Games run by community organisers increase.

Other forms of gaming are as restricted as housie - interest in housie increases as it is no longer struggling to compete.

More gaming turnover goes overseas, (eg. to Australia if interest in sports betting continues to increase, to various overseas operators through the Internet).  This may mean that New Zealand loses gaming profits while continuing to have to pay the social costs, eg. for problem gambing.





Problem gambling

Problem gambling more likely to remain a predominantly male problem, as gambling is not introduced into the home environment.

Gaming less accessible - fewer children gambling - may decrease future incidence of gambling problems.

Less reporting of problem gambling and fewer seek treatment, especially with more forms of gaming illegal.

Provision for treatment may be left to the state.

Possibly less acceptance of pathological gambling as a mental health problem - may switch back to viewing it more as a moral problem.

Less acceptance of  need for research into problem gambling - treatment, education etc.





Crime

The increased number of regulations may be difficult to enforce.  However, this may be balanced by more active policing and the removal of inconsistencies from the legislation.

Increase in illegal gaming as more/new activities become illegal and ‘glamorous’.

Gaming machine fraud may decrease as stricter controls are introduced.

Higher risk of organised crime becoming involved in gaming because of increased volume of illegal activity and its increased profitability..



�4	PARTICIPATION

Gambling is a form of recreation which has been practised throughout recorded history.  As early as 2000 BC, Egyptians played board games with a gambling element; and Keno (similar to the version played in casinos) originated in China around 1100 BC.  Gambling also seems to be common to most nations and cultures.�  (Allcock 1994; Conrad Treasury Casino 1995)



Recent studies of gaming in New Zealand have suggested that it is a significant leisure activity for a large number of people, with about 90% of the population gambling at least occasionally. (Christoffel 1992; Department of Internal Affairs 1995: Public participation)



In the last ten years the total turnover for the main forms of legally approved gaming in New Zealand (race betting, Lotteries Commission games, gaming machines) has more than tripled - from about $870 million in 1985 to $2.75 billion in 1994/95.�  When the Christchurch casino is included, major gaming turnover for 1994/95 totals $3.1 billion.  Since 1990 there has been a levelling off in turnover for Lotteries Commission games and race betting, but gaming machine turnover continues to increase strongly and casinos seem likely to become a major contributor.  (Figures provided by Gaming Policy, DIA)



Given that (as shown below) the great majority of New Zealanders gamble to a greater or lesser extent, the overall rise in turnover suggests that people are either gambling more frequently, or spending increasing amounts per gambling session.  There are also indications that the forms of gaming preferred by New Zealanders have changed over the past decade.



A number of recent studies have obtained detailed figures on participation in licensed or legally controlled gaming in New Zealand.  They include three surveys on gaming by the Department of Internal Affairs (DIA) undertaken in 1985, 1990 and 1995 (Wither 1987; Christoffel 1992; Department of Internal Affairs 1995: Public participation and Department of Internal Affairs 1995: unpublished draft); and the 1991/92 Abbott and Volberg study on gaming and problem gambling.  The DIA surveys asked about participation in a range of gaming activities over the past 12 months, while the 1991 Abbott and Volberg survey had a similar range of activities but a time period of six months.



The following discussion of gaming participation is in five parts:



Number of activities participated in, for the entire range of activities covered by the surveys, including licensed and unlicensed forms of gaming.

Participation over a twelve month period, for eight legally controlled activities (casinos, gaming machines, race betting, Lotto, Instant Kiwi, Daily Keno, housie, and raffles).  Demographic characteristics of participants in the different activities.

Frequent participation, for the seven activities for which reliable figures are available (gaming machines, race betting, Lotto, Instant Kiwi, Daily Keno, housie, and raffles).

Reasons for taking part, for eight activities (casinos, gaming machines, race betting, Lotto, Instant Kiwi, Daily Keno, housie, and raffles).

Reasons for non-participation, for the same eight activities.



The 1995 DIA survey (Department of Internal Affairs 1995: Public participation; Department of Internal Affairs 1995: unpublished draft) is the basis for much of  the information in this section.  The earlier studies (Wither 1987; Christoffel 1992; Abbott and Volberg 1991) are cited where significant changes have taken place.  Reference is also made to various New Zealand and overseas studies related to particular games.

Number of activities participated in

In the three DIA surveys, respondents were shown a list of gaming activities and asked to state which ones they had participated in during the previous year.  The listed activities included both licensed and unlicensed forms of gaming.  The range of activities which the survey asked about increased from ten in 1985 to 11 in 1990 and 15 in 1995, as a number of new gaming products became available in New Zealand.  Figure 4.1 shows the number of activities in which people participated in each of the three survey periods. (Department of Internal Affairs 1995: Public Participation)



A big increase in the number of activities people took part in occurred between 1985 and 1990.  There was little change between 1990 and 1995, despite the fact that a number of new activities were introduced in this period.  The proportion of people taking part in four or more activities increased from 15% in 1985 to around 40% in 1990/95.  This change was accompanied by a drop in the proportion of non-gamblers, from 15% in 1985 to ten percent in both 1990 and 1995.  

�

Participation over a twelve month period by activity�



Table 4.1 shows data from the 1995 DIA survey, where respondents were asked which of a number of gaming activities they had taken part in over the past 12 months.  The eight activities shown in the table are the major legally controlled games which relate to the terms of reference for the current impact study.  The following discussion briefly outlines the results of the 1995 survey, with reference to demographic characteristics of participants in each activity.�  (Department of Internal Affairs 1995: unpublished draft)  Comparisons with earlier surveys (Wither 1987; Christoffel 1992;�Table 4.1.  Participation in selected gaming activities by different demographic groups, 1995: percentage of sample taking part in each activity over the previous 12 months.  (n=1200)



ACTIVITY�Percent of total sample

�Gender

%�Age

%�Personal income 

($1000s)

%�Household income 

($1000s)

%��               Demographic group

                  (number in group)�Total

(1200)�   M         F

(593)   (607)� 15-24  25-34  35-44  45-54  55-64  65+

(259)   (255)   (228)   (162)  (145)   (148)�Under 20   20-40   Over 40

   (631)      (345)      (157)�Under 30  30-60   Over 60

   (399)      (410)      (243)��Casinos�   5�    6          5�     7         6          5         5         4         2�      4              7             6             �      2              6             9��Gaming machines�24�  30        19�   43       28        21       14       14       12�    22            27           30�    20            26           27��Race betting�23�  25        21�   16       27        26       28       23       17�    18            26           36�    19            25           29��Lotto�80�  82        79�   65       88        85       82       85       77�    74            87           88�    76            83           83��Instant Kiwi�58�  53        62�   61       66        58       54       53       47�    55            62           58�    54            56           61��Daily Keno�11�  10        12�   11       12        11       14       11         8�    13            11             7�    13            11             8��Housie�  6�    3          9�     9         7          5         4         7         4     �      9              3             2�      8              8             1��Raffles/lotteries�67�  65        69�   57       71        71       69       69       69�    62            72            80�    60            72           75��



ACTIVITY�Ethnicity

%�Occupation

%�Education

%��               Demographic group

                  (number in group)�NZ Maori   Other

    (145)      (1054)�W/coll   B/coll   Home   Retired  Ben/unemp   Student

(409)     (239)   (125)      (201)       (105)          (119)�Pri/sec  SCert   UE/6/Burs  Tech/trade  Other tert  Uni grad

 (361)   (202)       (199)          (159)          (146)          (130)��Casinos�       3               6�    8           6           4            2              2                4   �     3           6             7                 4                 4                9��Gaming machines�     33             23�  26         32         11          13            21              39�   25         24           30               25               21              19��Race betting�     23             23�  32         25         14          17            16              12�   27         21           19               21               18              27��Lotto�     82             80�  88         83         76          79            75              58�   85         82           71               83               80              74��Instant Kiwi�     61             57�  63         59         56          46            57              57�   61         63           60               53               50              49��Daily Keno�     22             10�    8         14         13            8            19              11�   18         13             7                 7                 6                5��Housie�     25               4�    3           5         16            2            12                9�   11           8             5                 2                 4                1��Raffles/lotteries�     73             66�  78         67         69          65            48              49�   64         68           67               69               75              62��

The figures in the table are percentages of the whole demographic group in the sample, eg. 19% of all women in the sample had played gaming machines in the previous 12 months.�Abbott and Volberg 1991) are made especially where significant changes have taken place.



The activity in which the most people had participated was Lotto (80% of the sample), followed by raffles, Instant Kiwi, gaming machines and race betting.





Casinos

Casinos are the first example of fully commercialised gaming for private gain.  Casino operation was legalised in New Zealand under the Casino Control Act 1990.  The Casino Control Authority determines policy relating to casinos and also issued the first casino licenses.  (Department of Internal Affairs 1995: Overview)



The only casino currently operating in New Zealand opened in Christchurch in November 1994.  Another casino is due to open in Auckland in January 1996.



NB.  Because of the small number of participants in this activity, there is a large margin of error in the results and the findings should thus be treated as broadly indicative only.  No New Zealand figures on casino gambling are available prior to the 1995 DIA survey.



Very few people in the 1995 survey said they had gambled at a casino in the past 12 months - only five percent of the total sample.

It is worth noting that 11% of South Islanders (where the only casino is located) had gambled at a casino, compared with only three percent of North Islanders.

There was little difference between the proportions of men and women who had gambled at a casino in the past year.  

Those aged under 35 were somewhat more likely than others to have bet at a casino in the previous year. 

Non-Maori were more likely than Maori to have gambled at a casino in the past year.  

Those in the highest household income group were more likely than others to have bet at a casino in the previous year.

White collar workers were more likely than others to have bet at a casino, while beneficiaries and retired people were the least likely. 

No clear pattern emerged linking casino gambling with formal qualifications, although university graduates were the most likely to have bet at a casino in the past year.





Gaming machines

Gaming machines were gradually introduced into New Zealand during the 1980s, although they were relatively rare until the end of the decade because of uncertainty about their legal status.  Following conflicting court decisions on the legality of the machines, Internal Affairs introduced a licensing regime in 1988.  This made the operation of gaming machines legal under the Gaming and Lotteries Act, provided they were run by a non-profit organisation to raise money for an ‘authorised purpose’.  Gaming machines are typically available in commercial sites (such as hotels, tenpin bowling alleys and snooker parlours), and in licensed clubs and sports clubs. (Department of Internal Affairs 1995: Overview)



Although gaming machine turnover has overtaken turnover from both the Lotteries Commission and the racing industry since 1995, it must be noted that gaming machine profits are the lowest of the three major forms of gaming.  This is because players get a relatively good return in winnings from their expenditure on gaming machines.



Twenty-four percent of the sample said they had played gaming machines in the previous year, slightly fewer than in 1990 (28%).   This participation rate (relatively low compared to Lotto, raffles and Instant Kiwi) suggests that a relatively small proportion of the population are responsible for the massive increase in gaming machine turnover.

Men were more likely than women to have played gaming machines in the past year.

Interest in gaming machines declined in direct relation to age.  The proportion of 15-24 year olds playing gaming machines was more than twice that of people over 34.

In 1995 a greater proportion of Maori than others had played gaming machines in the past year. In 1990 there was little difference in participation between Maori and others.  The 1991 Abbott and Volberg survey recorded that Maori were slightly more likely than average to have played in the previous six months.

Those in the medium to high brackets in both personal and household income were more likely to have played gaming machines in the past year than those in the lowest income group.

Students and blue collar workers were most likely to have played gaming machines in the previous year -  a similar result to 1990. They were followed by white collar workers and beneficiaries - a reversal of the 1990 placings.

Those with tertiary qualifications were less likely than others to have played gaming machines in the past year.



In 1994 a study of the social and economic impact of the introduction of gaming machines to clubs and hotels began in Queensland (Australian Institute for Gambling Studies 1995).  Gaming machine operation had been allowed in Queensland casinos for some years, but had only been legal in clubs and hotels since 1991.  As part of the study, a survey of the gambling habits of 500 Brisbane residents was undertaken in May 1994.  This survey found that:



Forty-one percent of the sample had played a gaming machine in the previous 12 months.  This is somewhat more than the proportion in the New Zealand studies; however, the Queensland survey was confined to a major urban area with a high availability of gaming machines.

As in New Zealand, more men (47% of male respondents) than women (35%) had played the machines.  Interest in machines declined with age, from 58% in the 15-19 age group to 23% aged 56-65.  

No strong patterns linking household income or occupation to machine gaming were found in the Brisbane survey.  However, a connection with employment status was identified.  Full-time workers (47%), students (46%) and part-time workers (43%) were more likely to play gaming machines than retired people (35%), the unemployed (33%), or those engaged in home duties (27%).  These findings were said to ‘contradict the view that gaming machines represent a way of filling in time for those who are not in paid employment’.





Race betting

Betting on horse races has always been legal in New Zealand, although betting through bookmakers was outlawed in 1920.  The Totalisator Agency Board (TAB) has been in operation since 1951, taking bets on and off course.  It was set up to operate off-course betting, but now also operates all on-course betting as the agent of the clubs.  Betting on greyhound races was legalised in 1980.  



All TAB profits are channelled back to the racing industry (eg. towards employment of industry workers).



Twenty-three percent of respondents had bet on a race in the past year, the same number as in 1990, and down slightly from 25% in 1985.

Men were slightly more likely than women to have bet on races. 

In 1995, those aged under 25 and over 65 were less likely than other age groups to have bet on horse or dog races in the previous year.  (In 1990 only the 65 plus group was in this category.)

Equal proportions of Maori and non-Maori had bet on races in the previous year.  Abbott and Volberg (1991) found that Pacific Islanders were the most likely group to have participated in race betting in the previous six months (27% compared to 15% overall).

The likelihood of having bet on races in the past year increased with both household and personal income. This is a contrast to 1990 when there was little correlation between income and participation.

In the 1995 survey white collar workers were the most likely to have bet on horse or dog races in the past year.  Blue collar workers were next most likely, while students were least likely.  This is in complete contrast to 1990, when beneficiaries were the most likely to have placed bets, closely followed by blue collar workers, students, and white collar workers, with superannuitants the least likely group.

No pattern could be discerned in 1990 and 1995 as to which education groupings were most likely to have bet on races in the previous year.  In the DIA 1985 survey, bettors tended to come from the two categories with the lowest educational levels.



�Lotteries Commission games

The New Zealand Lotteries Commission conducts regular telephone surveys to gather information about the demographic characteristics of lottery buyers.  The most recent of these surveys took place in April-May 1995.  The findings as reported cover players of Lotteries Commission games, including Lotto (and Lotto Strike), Instant Kiwi and Daily Keno.  No breakdown by individual games was provided.  (‘The lottery consumer: a profile’, Appendix 4 to NZ Lotteries Commission: Responsible Gaming, submission no. 65 to  the  Review of Gaming 1995.)



The 1995 Lotteries Commission survey found that 93% of the sample of 1,001 people had ever played Lotteries Commission games.  Seventy-one percent had played one or more of the games in the last four weeks.



This 71% - the ‘lottery consumers’- was analysed to produce a demographic profile. It was found that there was very little significant difference in characteristics between the total sample and the ‘lottery consumers’.  The following minor differences were identified.  In all cases the difference was less than three percent.



Among ‘lottery consumers’ (compared to the total sample):



The  15-24 and 25-29 age groups were slightly over-represented.  The 30-39 and 50+ age groups were slightly under-represented.

Maori were slightly over-represented.  Europeans were very slightly under-represented.

Those not in paid employment were slightly over-represented.

By socio-economic level, lottery players almost exactly mirrored the total population; middle-level people were very slightly under-represented while those in the highest socio-economic bracket were very slightly over-represented.

Professionals and students were slightly over-represented and beneficiaries were very slightly over-represented, while homemakers, clerical/sales and skilled trades workers were slightly under-represented.  

People with 6th Form Certificate or university degrees were slightly over-represented. Those with some secondary schooling or School Certificate were slightly under-represented.



It should be borne in mind that the overall similarity of the profile of the ‘lottery consumer’ to that of the total sample probably indicates that the various Lotteries Commission games, as a group, appeal to a wide cross-section of the New Zealand population.  The 1990 and 1995 DIA surveys of  gambling participation suggest that different games attract somewhat different demographic groups.  These findings are discussed below.



Lotto

Lotto was introduced to New Zealand in 1987.  It involves participants trying to predict four or more of seven numbers (six plus a bonus number) drawn randomly from a range of 1 to 40.  A draw is made each Saturday night. The figures quoted below include variants such as Lotto Strike.



Over three quarters of the adults in the DIA survey samples played Lotto at least occasionally.  In none of the demographic groups did fewer than 58% of the sample participate.

Since 1990 there has been a consistent tendency for slightly more men than women to buy tickets.

People aged under 25 and over 65 were less likely to have bought tickets in both the DIA 1990 and 1995 surveys.

Ethnic differences were small, though two of the surveys recorded that slightly more Maori than others bought tickets.

People with low personal or household incomes were less likely than others to buy Lotto tickets.  This difference was more pronounced in the DIA 1995 survey than in the earlier surveys.

All three surveys showed white and/or blue collar workers as the most likely to have bought tickets.  Fewer homemakers and retirees buy tickets, and students are particularly unlikely to have bought tickets.  The results for beneficiaries varied.  In the DIA 1990 survey, 82% of beneficiaries had bought tickets, compared to the overall figure of 78%.  In the Abbott and Volberg study, participation by the unemployed was very similar to the overall average (77% and 78% respectively).  In 1995 the proportion of beneficiaries had dropped below the overall figure for Lotto participation.

The two DIA surveys showed no clear relationship between educational qualifications and Lotto purchasing.  In the Abbott and Volberg survey, however, fewer university attendees and graduates than others had bought tickets.



The Department of Statistics Household Economic Survey (formerly the Household Expenditure and Income Survey) shows that since 1990 a reasonably constant level of around 50% of households have reported expenditure on Lotto in the two weeks covered by the survey. (‘The lottery consumer: a profile’, Appendix 4 to NZ Lotteries Commission: Responsible Gaming, submission no. 65 to  the Review of Gaming.)

Instant Kiwi

In Instant Kiwi (introduced in September 1989) participants buy one or more tickets and scratch a panel to see if they have won a cash prize.  Prizes usually range from $2 to $10,000, although sometimes larger prizes are offered for short periods.  The game is also known by other names such as ‘Scratch Kiwi’, and since its introduction numerous variations in format and game rules have been available at various times.



NB.  Although comparisons with the 1990 DIA survey figures are made below, it should be noted that Instant Kiwi had only been operating for about six months at the time of the 1990 survey, and therefore figures for a full twelve months were not available.



Fifty-eight percent of 1995 respondents said they had bought an Instant Kiwi ticket in the past year.  This compares with 66% in the 1990 survey - a significant drop considering that the 1990 figure was based on only about six months worth of Instant Kiwi sales.

In 1995 women were more likely than men to have bought Instant Kiwi in the past year.  This is a change from 1990 where virtually no gender difference was recorded.

In 1995, those in the 25-34 age group were most likely to have bought Instant Kiwi in the previous year, while those aged 65 or over were least likely to have bought tickets.  In 1990, participation was greatest for those under 25, and least for those over 65.

In the 1995 survey a slightly greater proportion of Maori than others had bought Instant Kiwi tickets in the past year.  In 1990 the proportions were almost equal.

People with a household income over $60,000 were slightly more likely than others to have bought Instant Kiwi tickets in the past year.

In 1995, white collar workers were most likely to have bought Instant Kiwi in the previous year -  a change from 1990 when blue collar workers were the most likely group. As in 1990, retired people were least likely to have bought tickets.

University graduates were less likely than others to have bought Instant Kiwi in the past year. 



The Department of Statistics Household Economic Survey (formerly the Household Expenditure and Income Survey) shows that Instant Kiwi expenditure by households (in the two weeks covered by the survey) peaked at around 20% of households in 1991 and since then has dropped quite sharply, to about ten percent in 1994. (‘The lottery consumer: a profile’, Appendix 4 to NZ Lotteries Commission: Responsible Gaming, submission no. 65 to  the  Review of Gaming.)

Daily Keno

Daily Keno was introduced in October 1994.  It is a form of Lotto which involves a draw of 20 out of 80 numbered balls.  Players select between one and ten numbers.  The amount of the prize depends on how many numbers the player has selected, how many selected numbers match the drawn numbers, and the amount spent on the ticket.



NB.  Because Daily Keno had only been operating since October 1994, the DIA 1995 survey did not gather a full 12 months worth of information, and there is no comparative data from the earlier surveys.



Eleven percent of respondents said they had bought a Daily Keno ticket in the past year.

Women were slightly more likely than men to have bought Daily Keno in the past year.

Those in the 45-54 age group were slightly more likely than others to have bought Daily Keno in the previous year.  Those aged 65 or over were least likely to have bought tickets.

A much greater proportion of Maori than non-Maori had bought Daily Keno tickets in the past year.

The lower a respondent’s personal or household income, the greater was the likelihood of their having bought Daily Keno in the past year.

Beneficiaries were most likely to have bought Daily Keno in the previous year, and retired people and white collar workers were least likely to have bought tickets.

The lower a respondent’s formal qualifications, the greater was the likelihood of their having bought Daily Keno in the past year.





Housie

Housie (known elsewhere as bingo) has been legal in New Zealand since 1959.  Under the Gaming and Lotteries Act, Housie games must be run to raise money for a specified charitable or community purpose.  Housie is often used to raise money for marae and Pacific Island church groups.



Only six percent of the sample said they had played housie in the past year, similar to 1990 when five percent had played, and slightly less than in 1985 (eight percent).

More women than men had played housie in the previous year.

In 1995, those aged under 25 were slightly more likely than average to have played housie in the past year.  Similar findings appeared in the 1991 Abbott and Volberg survey, but in the 1990 DIA survey no significant age patterns could be detected.

Maori (25%) were far more likely than non-Maori (four percent) to have played housie in the past year.  There was a much greater ethnic difference in 1995 than in 1990, when the figures were 12% for Maori, five percent for non-Maori.  On the basis of applications for housie licences, it seems likely that Pacific Islanders are also major players of Housie.  This was not confirmed by Abbott and Volberg (who treated Pacific Islanders as a separate ethnic group), but this may be because only a small number of Pacific Islanders took part in the survey.

Housie was much more likely to be played by those in the lower personal income group, and in the lower and middle household income groups.

Homemakers, beneficiaries and students were the main players of housie in 1995.  By contrast, in 1990 blue collar workers were more likely than students to have played housie.

Those with no formal qualifications were most likely to have played housie in the previous year.

�Raffles and other lotteries

NB.  The surveys made no distinction between licensed and unlicensed raffles.  Thus participation figures for licensed raffles are likely to be somewhat lower than those quoted.



Two-thirds of respondents said they had bought raffle or other lottery tickets in the previous year.

Women were slightly more likely than men to have bought raffle tickets in the past year.  

In the 1990 and 1995 surveys, those aged 15-24 were least likely to have bought raffle tickets in the past year.  Abbott and Volberg found that the 65 plus age group was least likely to have bought tickets in the past six months.

In the 1995 survey, a slightly greater proportion of Maori than non-Maori had bought raffle tickets in the previous year.  This is a reversal of the 1990 situation, when fewer Maori than others had bought tickets.  

The higher a respondentÕs personal or household income, the greater was the likelihood of their having bought raffle or lottery tickets in the past year.  In 1990 this pattern appeared for personal but not household income.

White collar workers were most likely to have bought raffle tickets in both 1990 and 1995.  Beneficiaries and students were least likely to have bought tickets.  In 1990 students were least likely to have bought tickets, followed by superannuitants and beneficiaries.  

University graduates were least likely to have bought raffle tickets in the previous year, while those with other tertiary qualifications were most likely.  

Frequent gambling

In the 1995 DIA survey respondents were asked, for each activity they had taken part in, about how often they played.  Table 4.2 shows the number of frequent participants (weekly or more) in six different activities.  Again the figures in the table are percentages of the whole demographic group in the survey sample, eg. nine percent of all students in the sample played Lotto every week. (Department of Internal Affairs 1995: unpublished draft)  



Casinos have been excluded from this section because the very small number of weekly participants in this activity makes data unreliable. 





�Gaming machines

NB.  Because of the small number of frequent participants in this activity, there is a large margin of error in the results and the findings should be treated as broadly indicative only.



Only three percent of respondents to the DIA 1995 survey played gaming machines at least once a week, compared with five percent in 1990 (DIA) and three percent for the 1990/91 Abbott and Volberg survey.  This again suggests that the bulk of the phenomenal increase in gaming machine turnover may come from a very small minority of New Zealanders.  In the 1994 survey of residents of Brisbane, Australia (Australian Institute for Gambling Studies 1995), about ten percent of respondents said they played machines weekly or more often.

Men were more likely to be frequent players than women.  This was true of all three New Zealand surveys and the Brisbane survey.

The youngest age group was most likely to play frequently.



�Table 4.2. Frequent participation in selected gaming activities by different demographic groups, 1995: percentage of sample taking part in each activity at least once a week (n=1200)





ACTIVITY�Percent of total sample

�Gender

%�Age

%�Personal income 

($1000s)

%�Household income 

($1000s)

%��Demographic group

(number in group)�Total

�   M         F

(593)   (607)� 15-24  25-34  35-44  45-54  55-64  65+

(259)   (255)   (228)   (162)  (145)   (148)�Under 20   20-40   Over 40

   (631)      (345)      (157)�Under 30  30-60   Over 60

   (399)      (410)      (243)��Gaming machines�  3�    5          2�     7         2          1         4         3          -�      4              3             3�      3              5             3��Race betting�  3�    6          1�    -           5          3         3         6         5�      2              5             6�      4              4             3��Lotto�35�  39        32�   15       38        38       49       46       36�    30            41           46�    36            35           40��Instant Kiwi�10�  10        11�   10       12          7       14         9         9�    11            10             8�      9            13             7��Daily Keno�  2�    2          2�     3         2          2         5         1         2�      2              2             2�      3              2             2��Housie�  2�    1          3�     3         1          1         3         3         1�      3              1             -�      3              3             -��Raffles/lotteries�  5�    7          4�     4         5          4         6         6         7�      4              6             6�      6              4             5��





ACTIVITY�Ethnicity

%�Occupation

%�Education

%��Demographic group

(number in group)�NZ Maori   Other

    (145)      (1054)�W/coll   B/coll   Home   Retired  Ben/unemp   Student

(409)     (239)   (125)      (201)       (105)          (119)�Pri/sec  SCert   UE/6/Burs  Tech/trade  Other tert  Uni grad

 (361)   (202)       (199)          (159)          (146)          (130)��Gaming machines�     10               2�    2           5           2            1              3                8�     3           5             3                 3                 1                1��Race betting�       3               3�    4           5           1            4              2                -�     6           3             2                 3                 2                1��Lotto�     30             36�  39         43         32          42            26                9�   44         39           20               39               29              33��Instant Kiwi�     13             10�    7         12         12          10            11                5�   13         14             7                 8                 8                7��Daily Keno�       7               2�    3           2           4            -               1                3�     4           3             2                 1                 1                2��Housie�     10               1�    1           3           6            1              2                3�     4           2             -                  -                 1                 -��Raffles/lotteries�     10               4�    2           8           2            6              6                1�     7           3             7                 7                 1                4��

�In 1995 a far greater proportion of Maori than non-Maori played gaming machines at least once a week; Abbott and Volberg (1991) found that Maori and Pacific Islanders were slightly more likely than others to be frequent players.  In the 1990 DIA survey, however, non-Maori were slightly more likely than Maori to play gaming machines frequently.

No clear patterns were identified in relation to the personal income of frequent gaming machine players.  However, in 1990 and 1995 it was found that gaming machine players from the low and middle household income brackets were more likely to play frequently than players with high incomes.  (NB.  This finding does not appear in Table 4.2 as it is based on gaming machine players only, rather than all respondents.)

Among occupational groups, the most frequent players in 1995 were students, followed by blue collar workers. In 1990 blue collar workers were the most frequent players, followed by beneficiaries and students.  In the Abbott and Volberg survey (1991), semi-skilled workers and the unemployed were the most frequent participants.

Little relationship was found between education levels and frequent gaming machine use, except that people with tertiary qualifications were slightly less likely to be frequent players.

Race betting

NB.  Because of the small number of frequent participants in this activity, there is a large margin of error in the results and the findings should be treated as broadly indicative only.



The proportion of frequent bettors, which had dropped slightly between 1985 and 1990, again declined very slightly between 1990 and 1995.  In 1990, four percent of the total sample bet at least once a week, compared to three percent in 1995.

Men were more likely to be frequent bettors than women - more so in 1995 than in 1990.

No respondents in the under 25 age group bet on races once a week or more in 1995.  No other clear age patterns emerged.  In the 1991 Abbott and Volberg survey, those aged 50-64 were more likely than others to bet every week on the races.

In 1995 Maori and non-Maori were equally likely to be frequent racing gamblers.  In 1990, however, Maori were somewhat more likely than others to bet on races at least once a week.  In the 1991 Abbott and Volberg survey, there was little difference in gambling frequency between Maori respondents and others, but Pacific Islanders were much more likely than average to bet frequently on races (19% compared to four percent overall).

Those with middle to high personal incomes were more likely to bet frequently than those in the lower income bracket.

�In 1995, blue collar workers were the most frequent racing bettors among occupational groups, followed by white collar workers and retired people.  No students made bets on races weekly or more often.  In 1990 blue collar workers were still the most likely frequent bettors, but beneficiaries were slightly more likely to bet frequently than either retirees or white collar workers.  The 1991 Abbott and Volberg survey gave the unemployed as the most likely weekly bettors.

Those with no formal qualifications were more likely than others to bet at the TAB at least once a week.  In 1990 there was no clear pattern linking frequent race betting with education levels.

Lotteries Commission games

Lotto

Of all activities in the DIA and Abbott/Volberg surveys, Lotto had by far the highest number of frequent participants.  About one third of respondents in the DIA surveys said they bought Lotto tickets every week, while over half bought tickets at least once a month.  In the Abbott/Volberg survey the figure for frequent buyers was even higher (42%).

Slightly more men than women bought Lotto once a week.

Far fewer people aged 15-24 played Lotto frequently than any other age group.  Those most likely to buy tickets every week were aged between 45 and 64.  The results are fairly similar to the 1990 survey, except that in 1995 there was an increase in the 65 plus age group, from 29% to 36% buying tickets every week.

In 1995 slightly more non-Maori than Maori bought tickets weekly - in 1990 the proportions had been equal.  Abbott and Volberg (1991) found that Pacific Islanders were the most likely group to buy tickets weekly (54% compared to 42% overall).

People with low personal incomes were less likely to buy tickets frequently.  Household income appeared to make little difference to frequency of Lotto buying, except in the Abbott/Volberg survey where those with household incomes less than $15,000 were less likely than others to buy tickets every week.

Blue collar workers were the highest weekly Lotto ticket buyers, but in 1995 were nearly matched by retired people, compared to 1990 when superannuitants ranked fourth as weekly buyers.  The 1995 survey found that, although retired people were relatively unlikely to have bought tickets in the past year, those retirees who did play Lotto were highly likely to be frequent players. Students were by far the least likely to be weekly buyers.

Those with no educational qualifications were the most frequent buyers.



The Department of Statistics Household Economic Survey (formerly the Household Expenditure and Income Survey) reports expenditure on products including Lotto, as recorded in a diary kept by respondents over two weeks. This method is expected to be somewhat more reliable than the DIA survey, in which respondents estimate how often they buy tickets over a whole year.  The HES thus provides a useful check on the DIA survey figures. According to the 1994/95 survey, 28% of individuals reported expenditure on Lotto in the two weeks covered by the survey.  We would expect the number of weekly buyers to be somewhat less than 28%, and therefore less than the number of self-estimated weekly buyers in the DIA survey. 

Instant Kiwi

In 1995 ten percent of respondents said they bought an Instant Kiwi ticket at least once a week, compared with 14% in 1990.

In the two DIA surveys, there was little difference between men and women in the frequency of buying tickets.  The Abbott/Volberg survey recorded that men were slightly more likely than women to be weekly buyers.

There was no clear pattern in the surveys linking age with frequency of participation in Instant Kiwi.  In 1995 the 45-54 age group was most likely to play frequently. 

In the 1995 figures, a slightly higher proportion of  Maori than non-Maori bought Instant Kiwi frequently.  However, the difference was much less marked than in 1990, when 24% of all Maori bought tickets at least once per week, compared to 14% of non-Maori.  This large difference was not confirmed by the 1991 Abbott and Volberg survey, which found that the most likely frequent buyers were Pacific Islanders (22% compared to 12% overall).

Personal income seems to have had little influence on frequency of participation in Instant Kiwi.  In the Abbott/Volberg survey, those with the highest household incomes were most likely to buy tickets weekly.

Students in 1995 were less likely than any other group to buy tickets at least once a week, followed by white collar workers.  There was little difference between the other four occupational groups.  In 1990 beneficiaries were slightly more likely than other occupation groups to buy Instant Kiwi tickets at least once per week; this pattern did not recur in 1995.

Those with no formal qualifications or School Certificate only were more likely than others to buy Instant Kiwi tickets once a week or more.



According to the 1993/94 Department of Statistics Household Economic Survey, six percent of individuals reported expenditure on Instant Kiwi in the two weeks covered by the survey. (‘The lottery consumer: a profile’, Appendix 4 to NZ Lotteries Commission: Responsible Gaming, submission no. 65 to  the  Review of Gaming.)  This is somewhat less than the ten percent who reported they bought tickets at least once a week in 1995 (DIA survey), indicating that participants may not buy Instant Kiwi quite as often as they think they do.

Daily Keno

NB.  Because of the small number of frequent participants in this activity, there is a large margin of error in the results and the findings should be treated as broadly indicative only.



Only two percent of respondents said they bought a Daily Keno ticket at least once a week.

No gender differences were recorded among those who bought Daily Keno weekly or more often.

45 to 54 year olds were most likely to be frequent buyers.

A larger proportion of Maori than non-Maori bought tickets at least once a week.

No clear income patterns among frequent Daily Keno buyers emerged in the 1995 survey.

Retirees and beneficiaries were the least likely groups to buy tickets at least once a week.





Housie

NB.  Because of the small number of frequent participants in this activity, there is a large margin of error in the results and the findings should be treated as broadly indicative only.



Only two percent of all respondents played housie at least once a week.  

However, a large proportion of housie players (30%) participated weekly or more often.

Women were somewhat more likely than men to play housie at least once a week.

Maori were ten times as likely as others to be frequent players.

No clear age differences emerged among frequent housie players.

People engaged in home duties were more likely than others to play housie at least once a week.

In 1995 no frequent players (weekly or more) earned more than $40,000 personal or $60,000 household income.

Of the frequent players in 1995, only one respondent had a qualification higher than School Certificate.





Raffles and lotteries

NB.  Because of the small number of frequent participants in this activity, there is a large margin of error in the results and the findings should be treated as broadly indicative only.



Only five percent of all respondents said they bought raffle tickets once a week or more.

Men were more likely than women to buy tickets once a week or more.

The proportion of people buying raffle tickets once a week or more was slightly higher for those aged 45 plus than for younger age groups..

Maori were much more likely than others to buy tickets at least weekly.

Those on medium to high personal incomes were slightly more likely to be frequent buyers than those in the lowest income bracket.

Blue collar workers, retirees and beneficiaries were more likely than others to buy tickets once a week or more.

There was no clear relationship between educational qualifications and frequent raffle buying.

Reasons for participating in gaming activities

Table 4.3 shows the reasons which respondents in the 1995 DIA survey gave for their participation in eight gaming activities which are licensed or controlled by law in New Zealand.  The table shows the percentage of players giving a reason (not of the whole sample).



Most casino gamblers said they bet at a casino for entertainment.  Other main reasons were out of curiosity, to win prizes or money, and for excitement or challenge. 

Entertainment was the most important motivation for those who had played gaming machines in the past year, closely followed by winning prizes.  Excitement or challenge was also very important.  Eleven percent said they played out of curiosity, compared with 21% in 1990 when gaming machines were first legalised.

The most important reason for people to participate in race betting was to win money, closely followed by excitement/challenge and entertainment.  Less important factors included as an interest or hobby, and to be with people or get out of the house.

The overriding reason given for playing Lotto in the 1995 survey was to win money.  Less important reasons were as a gift, for excitement or challenge and as entertainment.  Only a small minority bought Lotto to support worthy causes.�  Since 1990 there has been a drop in the number of people buying tickets out of curiosity, perhaps as the novelty of Lotto has worn off.

Of those who had bought Instant Kiwi tickets, two thirds in the 1995 survey said they did so to win money - a drop from 75% in 1990.  Other main reasons given were for excitement or challenge, as entertainment, and as a gift.  A very low number of respondents said they bought Instant Kiwi tickets to support worthy causes.

By far the most common reason for buying raffle tickets was to support worthy causes.  The only other reasons given by a substantial number of people were winning prizes and to oblige or please others.



�Table 4.3.  Reasons for taking part in selected gaming activities: percentage of players of each activity giving reason.  NB. Totals add up to more than 100 because respondents could give more than one reason.



Reason for participating�Casinos





%�Gaming machines



%�Race betting



%�Lotto





%�Instant Kiwi



%�Daily Keno



%�Housie





%�Raffles/ lotteries



%��

To win prizes or money�

38�

46�

46�

81�

67�

64�

47�

26��

For excitement, or for a challenge�

37�

33�

43�

14�

19�

12�

24�

 2��

To support worthy causes�

-�

 4�

 1�

 7�

 2�

 2�

19�

82��

Out of curiosity�

44�

11�

 4�

 4�

 9�

30�

 1�

 1��

To oblige or please other people�

 2�

 2�

 3�

 4�

 3�

 1�

 6�

16��

As a gift for another person�

-�

 1�

-�

15� 

12�

 2�

-�

 1��

As an interest or hobby�

-�

 2�

11�

 3�

 3�

 4�

 9�

 1��

To be with people, get out of the house�

 6�

 2�

10�

-�

-�

-�

34�

-��

As entertainment�

57�

48�

40�

13�

14�

 7�

29�

 2��

Other reasons�

-�

 2�

 1�

 1�

 1�

-�

 3�

-���Of those who had bought Daily Keno tickets, two thirds said they did so to win money.  Other main reasons were out of curiosity and for excitement or challenge.  A very low number of respondents said they bought Daily Keno tickets to support worthy causes.

Nearly half the housie players said they took part to win prizes.  Other main reasons were to be with people or get out of the house (the only activity for which this was a significant factor), as entertainment, for excitement or challenge, and to support worthy causes.



Overall, the 1995 DIA survey findings support the conclusions of the 1991 Abbott and Volberg survey that:



The majority of young people gambled to win money.  The desire to win as the main stated motivation decreased with age.  Younger people were also more likely to say that they gambled for fun or entertainment, or that they did so for excitement or challenge.

Men more frequently reported gambling for fun, excitement or challenge (and in the 1995 survey, to win).

In addition, the 1995 survey found that winning prizes or money, while very important overall, was a more important reason for gambling for Maori than for non-Maori.

Non-participation

Table 4.4 shows the reasons given by respondents to the 1995 DIA survey for not having participated in each of the eight gaming activities covered in the current study.  The table shows the percentage of non-players giving a reason (not of the whole sample).



For all activities, lack of interest was the most commonly cited reason for not participating.

After lack of interest, unavailability was the most common reason for non-participation in casino gambling.  Some respondents also considered gambling in a casino to be a waste of time or money.

Almost two-thirds of non-participants in gaming machines said they were not interested in the activity.  A substantial minority said gaming machines were a waste of time or money.

Two-thirds of people who had not made race bets said they were not interested.  Again ‘waste of time/money’ was the second most important reason.

For Lotto, a relatively large proportion of non-participants (one quarter) cited moral or religious reasons for not playing.  One quarter thought Lotto was a waste of time or money, while quite a number said the chances of winning were not very good.

�Over half of those who had not played Instant Kiwi said they were not interested in the activity.  A quarter said it was a waste of time or money.  Some respondents cited moral or religious reasons, and some said the chances of winning were not good.

Over half of those who had not played Daily Keno said they were not interested in the activity.  About one quarter said they did not know anything about Daily Keno (a very new activity at the time of the survey).  A substantial minority said it was a waste of time or money.

Nearly three quarters of those who had not played housie cited lack of interest.  Some also said it was a waste of time or money.

Just over half of raffle non-participants were not interested in raffles.  Substantial minorities cited ‘waste of time/money’ and moral or religious reasons.

�Table 4.4.  Reasons for not taking part in gaming activities: percentage of non-participants in each activity giving reason.  NB. Totals add up to more than 100 because respondents could give more than one reason.



Reason for not participating�Casinos





%�Gaming machines



%�Race betting



%�Lotto





%�Instant Kiwi



%�Daily Keno



%�Housie





%�Raffles/ lotteries



%��

Not interested�

43�

62�

67�

43�

57�

58�

72�

53��

Waste of time/money�

12�

22�

18�

25�

25�

16�

15�

18��

Moral or religious reasons�

 7�

 8�

 9�

26�

14�

 7�

 6�

14��

Chances of winning aren’t very good�

 3�

 6�

 5�

17�

12�

 5�

 3�

 7��

Too expensive�

 5�

 4�

 5�

10�

 7�

 6�

 2�

 7��

I’m not lucky at things like that�

 1�

 2�

 3�

 9� 

 4�

 2�

 1�

 7��

Don’t know anything about this activity�

  5�

 4�

 5�

-�

 1�

23�

 5�

 1��

Not available where I live�

40�

 7�

 2�

-�

 1�

 1�

 7�

 9��

�Summary

Prevalence of gaming activity

A very large proportion of respondents in recent studies gambled at least occasionally - about 90% according to the last two Department of Internal Affairs (DIA) surveys of participation in gaming.





Number of activities participated in

Most people take part in between one and six different gaming activities in a given year.  A sharp increase in the number of activities people took part in between 1985 and 1990 was accompanied by a decrease in the number of non-gamblers.  There was little change between 1990 and 1995, despite the fact that several new activities were introduced in this period.





Participation over a twelve month period by activity

The most popular gaming activity was Lotto, with about 80% of respondents in the 1995 survey having participated at least once in the past year.

Both men and women tended to gamble, although some activities were preferred by one gender.  Men, for example, tended to like gaming machines, race betting and Lotto, while women were more likely to participate in Instant Kiwi, housie and raffles.

Gambling tended to decline with age.  In 1995, people over 55 had above average participation in only two activities - Lotto and raffles.  By comparison, the younger age groups scored above the norm for between three and five activities.  There was some evidence of increased participation by the young since 1990.  In 1995 more people under 24 had taken part in race betting than in 1990, and the new activity of casino gambling has so far attracted mainly those from younger age groups.  Gaming machines, Instant Kiwi and housie were other activities enjoyed more by younger people than older people.

A greater proportion of gamblers came from the middle to high income groups than from the lowest income bracket; this is true for both personal and household income.  In 1995, the only two activities where the lowest income group scored above average were Daily Keno and Housie.

Maori were more likely than others to participate in most forms of gaming activity.  Maori participation was significantly less than non-Maori in only one of the eight selected activities, gambling at casinos.  Abbott and Volberg found high levels of participation in race betting by Pacific Islanders.

In 1995, white collar and blue collar workers seemed to be the most enthusiastic gamblers overall in a range of activities. There seems to have been an overall increase in participation by white-collar workers since 1990.  Retired people were least likely to gamble.

People with few or no educational qualifications were somewhat more inclined to gamble than those with higher qualifications.

Frequent gambling

Recent New Zealand studies have found gambling weekly or more often to be relatively rare for most activities.  One exception to this was Lotto, with about one third of the respondents buying tickets weekly in 1995.  The 1995 DIA survey found that over half of all respondents gambled weekly - mostly at Lotto.  Although housie was played only by a small minority of the total sample, almost one third of Housie players played weekly

Men were more likely to be frequent gamblers than women. The only activity in which women gambled more frequently than men was housie.

Overall, no strong age patterns for frequent gamblers emerged in 1995.  Young frequent gamblers tended to play gaming machines and housie, middle aged frequent gamblers liked Lotto, Instant Kiwi, Daily Keno and housie, and older people were slightly more likely than others to participate in race betting and raffles at least once a week.  The frequent involvement of a few (7% compared to the average of 3%) of the youngest age group in gaming machines may be a matter for concern, as this activity is strongly associated with problem and pathological gambling.

Overall, there was no strong likelihood of a frequent gambler fitting into any particular personal or household income bracket.

In 1995, Maori were much more likely than others to play gaming machines, Daily Keno, housie and raffles frequently, and slightly more likely to play Instant Kiwi frequently.  The only activity which non-Maori played more frequently than Maori was Lotto.  The Abbott and Volberg survey found that Pacific Islanders were the most likely group to gamble frequently at Lotto, race betting, and Instant Kiwi, and slightly more likely than others to play gaming machines frequently.

Blue-collar workers were the most likely to be frequent gamblers over a range of activities. In 1995, people engaged in home duties were more likely than average to participate frequently in Instant Kiwi, Daily Keno and Housie. Beneficiaries, retired people and students tended not to be frequent gamblers.  Between 1990 and 1995 there appears to have been a decline in frequent gambling by beneficiaries.

In 1995, people with no educational qualifications were more likely than average to participate frequently in six of the eight activities.  Tertiary graduates did not score above average for frequent gambling in any activity. 





Reasons for participating in gaming activities

While ‘winning prizes and money’ was the most important reason for taking part in most activities, curiosity was important for the new activities of Daily Keno and casinos.  ‘Supporting worthy causes’ was the main reason for buying raffles, and an important reason for a substantial minority of housie players.  Entertainment was very important for casinos, gaming machines, and horse and dog racing.  Housie was unique in that over one third of players took part ‘to be with people or get out of the house’, suggesting that it is an important social activity for many participants.

The majority of young people gambled to win money.  The desire to win as the main stated motivation decreased with age.  Younger people were also more likely to say that they gambled for fun or entertainment, or that they did so for excitement or challenge.

Men more frequently reported gambling to win, and for fun, excitement or challenge.

The 1995 survey found that winning prizes or money, while very important overall, was a more important reason for gambling for Maori than for non-Maori.





Non-participation

Lack of interest was always the most commonly cited reason for not participating in any given activity.

Possible impacts on participation under alternative regimes

This section discusses the possible social impacts on gaming participation under three alternative future regimes - maintaining the status quo, a more liberal regime, and a more restrictive regime.  For full descriptions of the regimes see Section 3 of this report.  It should be noted that the social impacts described are speculative and their extent cannot be accurately estimated.





Current regime

Overall participation (ie. proportion of population who gamble at least occasionally) will remain high at around 85%-90%.

Gaming turnover (indicative of expenditure and frequency of gambling) may continue to level off for many activities (not including gaming machines).  

Expenditure on gaming machines, experiencing a sharp increase since 1989, may in time begin to level off as the market becomes saturated.  

Restrictions on accessibility will continue to be inconsistent for different activities.

The effects of new gaming technologies (eg. the Internet, interactive television gaming) are likely to be similar to those in the discussion of the more liberal regime below.  However, maintaining the status quo means that any legislation relating to this technology will remain inconsistent and difficult to enforce (similar to the current situation with 0900 telephone games).  This means that it may be difficult to control the entry of new games (some of which may be illegal) onto the market and to restrict participation eg. by children.





More liberal regime

Under a more liberal regime it seems unlikely that overall participation (ie. the proportion of the population who ever gamble) will increase strongly.  Almost all New Zealanders currently gamble at least occasionally, and a small proportion will never gamble, for moral or religious reasons or simply because they are not interested. 

However, total expenditure on gaming is likely to increase somewhat, continuing the current increase in gaming turnover and especially as new forms of gaming are introduced.

The introduction of new, highly marketed gaming products will lead to a continued increase in the frequency of participation and, to a lesser extent, the number of activities participated in by individuals.  To date, the available information has indicated that (with the possible exception of gaming machines) participation in these types of new activity (eg. Instant Kiwi) tends to reach a peak readily and then level off or fall slightly.  Currently the ‘number of activities participated in’ has levelled off after a strong rise between 1985 and 1990.  However, further increases are to be expected if new products prove to be popular.

Historical trends (eg. the decrease in racing turnover) seem to indicate that, under competition from new gaming activities, the share of the market held by older forms of gambling will decrease strongly and participation will level off or fall.

Dropping of legal and budgetary restrictions on advertising for all forms of gaming may lead to increased and/or more frequent participation.

Dropping age, venue and other access restrictions would also tend to increase participation, especially for gaming machines.  Youth participation is likely to rise strongly.  The dropping of gaming machine restrictions, together with allowing corporate profit for gaming machines, would make  New Zealand the world’s most liberal gaming machine jurisdiction

Given the increased volume, number of forms, and accessibility of gaming products under this scenario, it seems reasonable to assume that participation and spending would increase for problem gamblers in particular.  However, no studies directly addressing this issue were located.  Australia, with its more liberal gaming laws, does seem to have a higher incidence of problem gambling than New Zealand (and very high spending by problem gamblers).  But there may be a ‘ceiling’ or limit to the proportion of problem gamblers in a community, no matter how liberal the gaming laws.

The introduction of new technology giving access to legal home gaming (eg. interactive TV and Internet) may increase the proportion of people participating, especially women, children and possibly problem gamblers.  An Australian report found that home gambling may account for up to 21% of the total gambling market in Australia by 2009.  (Arthur D. Little, Inc. 1994). 

The potential availability of home gaming to children has been identified as a matter for concern.  However, with the possible exception of 0900 telephone games, ‘new-technology’ gaming can be restricted to account holders with a personal identification number, and therefore children can be excluded.

Dropping restrictions on prize limits may increase frequency of participation and amounts spent for certain activities (eg. housie and gaming machines).





�More restrictive regime



Overall gaming participation (ie. the proportion of the population who ever gamble) is unlikely to drop much and will probably remain at around 80%-90%.  Under the comparatively restrictive legislation existing in 1985, 85% of the population still gambled at least occasionally.

If no new forms of gaming are introduced and current forms are restricted, illegal gaming may proliferate, creating a gambling ‘underground’ and possibly related crimes and social problems.  This situation would affect our ability to measure participation accurately.

If sports betting was not introduced in New Zealand and its popularity continued to increase, participation in Australian sports betting (via telecommunications) would be likely to rise.

If restrictions on access (eg. age) were more consistently and heavily policed, participation would be likely to drop somewhat.

If problem gamblers are identified and prevented from having access to gambling venues, this may lead to a drop in their participation in legal activities.  However, they may simply transfer their habit either to illegal gambling or to some other form of problem behaviour.

�5	ACCESSIBILITY ISSUES

This section deals with the restrictions on people’s access to gaming activity and issues which impact on the accessibility of gambling activities.  It discusses the following topics: age restrictions; geographical restrictions; problem gamblers; hours of availability; and new technology.



Little research has been conducted in this area, although there is some limited information on people’s attitudes towards various accessibility issues as collected in the 1985 (Wither), 1990 (Christoffel) and 1995 (Department of Internal Affairs, unpublished draft) surveys of participation in and attitudes towards gaming.  Where relevant this has been included, along with information particularly examining current restrictions on access to gaming.

Age restrictions

There are currently the following statutory age restrictions on gaming activities:



TAB and racecourse betting - 18 years

Casino - 20 years

Instant Kiwi - 16 years



While there are no statutory age restrictions on who can play a gaming machine, machines are mainly located in licensed premises, thereby indirectly restricting accessibility.  



The review of gambling in New Zealand (Department of Internal Affairs 1990) received several submissions from a variety of groups asking for age restrictions to be imposed on participation in gambling.  In particular Lotto and Instant Kiwi were a matter of concern.  There was also some concern that Instant Kiwi was more likely to be ‘habit forming’ because of its continuous nature.  In 1993 it was made illegal to sell Instant Kiwi to persons under the age of 16.  



It was noted in the review of gambling (1990) that there are age restrictions on most legal forms of gaming in the USA.



The 1995 survey showed that 97% of all respondents believed that government should control the minimum age of participation in gaming activities.  This had increased from 85% in 1985 and 88% in 1990.   

Geographical restrictions 

The Casino Control Act 1990 permits the establishment of casinos in New Zealand, limited to one in each Island for the first two years.  The first casino opened in Christchurch in November 1994, the second will open in Auckland in early 1996.  No other casinos will be allowed within a 100 kilometre radius of the first two casinos for five years.



Gaming area restrictions are placed on all gaming licences in order to allow all organisations fair access to the leisure dollar.  In the case of housie, a society can only conduct it within the direct area it covers, and the funds must be spent on projects within that area.  (Rural marae projects are an exception to this rule).  Gaming machines, lotteries and prize competitions operate on a similar basis.  Applicant societies are categorised as local, regional and national, and the area allocated for public ticket sales (or the placement of gaming machines) will normally be the area immediately served by the society.  In the case of gaming machines, an applicant will need to satisfy departmental criteria before being permitted to operate on a national basis.



In the past there have been attempts to further restrict gaming by policy rather than legislation.  For example, in the early 1980s explicit limits were placed on the number of housie groups operating in areas of Auckland, particularly South Auckland, because of concern about perceived negative effects of housie (such as children left unsupervised in car parks).



About three quarters of respondents (77%) in the 1995 survey of public attitudes and participation in gaming indicated that the government should control where gaming activities are located.  It is possible that they were particularly concerned about the casino when answering this question (due to extensive publicity) rather than other forms of gaming.  This question was not asked in the 1985 or 1990 survey.

Problem gamblers

There is some concern with respect to whether people who are problem gamblers or who suffer from some form of psychiatric disorder should have access to gaming activities.  This issue brings into conflict people’s rights to make choices versus the need for government to establish controls to protect those who are most vulnerable in society. 



There is currently no legal ability to restrict access to gaming for people who suffer from psychiatric disorders or gambling problems.  The Christchurch casino does have a self-barring policy that requires any consenting individual to have a co-signatory authorise any later rescindment.  However, this rests totally on the person’s choice to do so.



One of the questions in the 1995 survey asked respondents to rank the importance of a number of reasons for specially regulating gaming.  ‘To protect people who could be harmed by gaming’ was mentioned as ‘very important’ or ‘important’ by 84% of respondents.

�Hours of availability

Accessibility to gaming is in part restricted by the hours that a particular gaming activity is available:



The casino is legally allowed unrestricted opening hours, although in practice it is open 136 out of a potential 168 hours in a week.  

Housie operators are only allowed to have one three hour session of housie per week for each licence and are not allowed to run games on Sundays, Christmas Day, Good Friday, and Anzac Day before 1 pm.  

Access to gaming machines are restricted by the opening hours of the premises where they are located.

Betting on horse and dog races is restricted by the number of race meetings.  There are race meetings on Saturdays throughout the year and during the week at the height of the season.  In addition, Sunday race meetings have been introduced in recent years.

Technology

The rapid expansion in technological development is resulting in accessibility to an increasingly wide variety of forms of gaming.  These are discussed in detail in the Review of Gaming - A Discussion Document 1995 and the Overview of Gaming and Gambling Issues Present and Future 1995.   A few examples from these documents are noted here:



Cross-border gaming - The combination of credit betting, interactive television and free phone calls could increase the number of New Zealanders betting on overseas games with overseas operators.

The Royal Hong Kong Racing Club operates a betting system that accepts bets from a hand held terminal, the size of a pocket calculator.  It allows punters to key in their own bets which are transmitted at the press of a button.  The terminals display fields, odds, updated every 12 seconds, and results and can also transfer funds to and from bank accounts.

The Internet is becoming increasingly available and provides new opportunities to gamble.  For example the Caribbean Casino is currently operating on the Internet and will soon go live for real money.



This increasingly sophisticated array of technology has the potential of making access to gaming activities considerably more simple. Thus, activities which previously were available from a defined physical location will be available in people’s own homes.  This raises a number of issues including the difficulty of controlling the standard of gaming activities, and the fact that offshore gaming does not contribute in any way (through taxes or a levy) to assist people who are detrimentally affected by such activities.



Two thirds of respondents to the 1995 survey considered 0900 games, a very new form of gaming, to be socially undesirable.  The survey also asked people’s opinion on government’s responsibility to control the total amount of gaming available to the public (which would be considerably affected by new technology).  The great majority of respondents (71%) stated that government had a responsibility to control the total amount of gaming available to the public.  In addition, over half (53%) of respondents said that it was important or very important for government to specially regulate gaming in order to restrict the opportunity to gamble, compared with somewhat fewer (44%) who said that this was not important or not at all important.  



The impact of technology on new and existing forms of gaming in New Zealand is more fully discussed in a separate report prepared for the Review of Gaming 1995.

Summary

Age restrictions 

There are currently some age restrictions on gaming activities, particularly on TAB and race betting, casinos and Instant Kiwi.  Nearly all respondents in the 1995 survey of people’s participation in and attitudes towards gaming believed the government should control the minimum age for participation in gaming activities.





Geographical restrictions  

The Casino Control Act 1990 permits the establishment of casinos in New Zealand, limited to one in each Island for the first two years.  Thereafter no casinos will be allowed within 100 kilometre radius of the first two casinos, for five years.  There are no other statutory geographical restrictions on gaming activities, although there have from time to time been restrictions imposed on licensed gaming by policy.



Problem gamblers  

There is currently no ability to restrict access to gaming if the player suffers from some form of psychiatric disorder or gambling problem.  This raises the issue of individual choice versus the view that it is government’s responsibility to protect those at risk.





Hours of availability  

This ranges from unlimited hours (in theory) for casinos, to housie which is restricted to one three hour session per week for each group. 





New technology  

This has the potential of making access to gaming activities simpler and raises a number of issues regarding government control over gaming activities.    

�6	PUBLIC ATTITUDES TO GAMING

Government passed the first major piece of legislation dealing with gambling (Gaming and Lotteries Act 1881)  in response to increasing public concern on the need to ban some and regulate other gaming activities.  Public attitudes have continued to play a crucial role in government’s response to gambling issues.  This can clearly be seen in events at the turn of the century when Protestant leaders and women’s groups became outspoken in publicising the ‘evils’ of gambling and government came under increasing pressure to pass legislation to ensure tighter controls on gaming activities.  



In addition to pressure on government to regulate perceived adverse social consequences of gaming, by 1934 public concern over the allocation of lottery profits led to government deciding that in future profits should be applied to ‘institutions of a national character, or to those providing social services of a charitable or philanthropic nature’. (D. Grant ‘Evolution of gaming legislation and policy in New Zealand...’, submission no. 65 to the Review of Gaming 1995)



This very brief summary has shown the role that current public opinion of the time has played in government regulation of gaming activities.  Public attitudes continue to be force in shaping legislation and government involvement in the regulation of gaming.



The Department of Internal Affairs has undertaken three surveys of  people’s participation in and attitudes towards gambling in 1985, 1990 and 1995.  The findings from the first two surveys have been published (Wither; Christoffel, 1985) as has a preliminary report for the 1995 survey (de Joux, 1995).  It is anticipated that a full report for the findings from the 1995 survey will be published in early 1996.  



The discussion in this section draws on these three comparable surveys, particularly those questions which asked about public attitudes towards a variety of issues.  It is divided into the following parts:



Attitudes towards government control over various aspects of gambling, the strictness of control over gaming activities and advertising of gaming activities.

People’s opinion on whether gaming activities need to be specially regulated by government.

Respondents’ attitudes towards the use of gaming for a variety of purposes and the distribution of gaming profits.

Social undesirability of gambling activities.

Attitudes towards the legalisation of new gambling activities.



This section draws heavily on the findings of the 1995 survey and in the main relies on the 1985 and 1990 survey for comparison purposes.  There has been very little overseas research examining public attitudes towards gambling, but where possible, and provided that they are relevant, these have been included.   

            



Attitudes to the control and promotion of gambling

Government control over gambling

People’s attitude to government control over a number of gambling related matters, for example who can run gambling activities and minimum age for participation, is detailed in Table 6.1.  





Table 6.1.  Government control of gaming activities



�Should control�Should not control�Don’t know���1985

% �1990

%�1995

%�1985

%�1990

%�1995

%�1985

%�1990

%�1995

%��Who can run gambling activities�86�87�93�11�10�6�3�3�2��Minimum age for participation�85�88�97�13�10�2�2�2�1��Proportion gaming income which must be returned in prizes�75�75�83�20�21�14�5�4�3��Amount each individual can spend on an activity�23�22�35�73�73�59�4�5�6��Where gaming activities are located*�na�na�77�na�na�21�na�na�3��The total amount of gaming available to the public*�na�na�71�na�na�25�na�na�5��*These options were not included in the 1985 and 1990 surveys.





There was clear majority support for government control over each of these aspects of gaming except for the amount an individual can spend.



Only the first four aspects were covered in the two previous surveys.  The 1990 results were almost identical to those for 1985.  However, for the 1995 survey there was increased support for control, especially for the minimum age for participation, which had increased from 88% in 1990 to 97% in 1995.



Those who were on high personal and household incomes were considerably more likely in the 1995 survey to say that the government should not control the amount each person can spend at one time on a particular activity (77% and 71% respectively).  Over half of those who had not participated in any activity said the government should control the amount each person can spend on an activity.  This compares to just over a third overall.



In a survey of gaming machines in Queensland (Australian Institute for Gambling Research; 1995) members of the public were asked about their attitude to the introduction of gaming machines.  While their responses were generally positive, there was an overwhelming opinion that machines should be carefully controlled, with 95% of the respondents to the survey agreeing or strongly agreeing that ‘Poker machines in clubs and hotels in Queensland should be carefully controlled and monitored’.  



Strictness of controls

Respondents in all three surveys were asked whether there should be less or stricter control over a variety of activities and whether any activities should be made illegal.  The findings are shown in Table 6.2.





Table 6.2.  Levels of government control over gaming activities. (Percentages for 1995 in bold and for 1990 in brackets.)



Activity��Like less control�Like control as it is�Like stricter control�Should be illegal�Don’t know

����%�%�%�%�%��Lotto                                           �(1990)

1995�(5)

13�(79)

65�(11)

15�(3)

3�(1)

4��Instant Kiwi�(1990)

1995�(4)

14�(70)

62�(19)

15�(5)

3�(2)

6��Daily Keno�1995�12�42�15�6�26��Raffles�1985

(1990)

1995�9

(8)

22�82

(78)

55�6 

(11)

17�3

(2)

2�3

(2)

4��Housie�1985

(1990)

1995�9

(7)

19�70

(74)

46�14

(11)

15�3

(2)

4�7

(5)

17��Betting on horse and dog racing with the TAB�1985

(1990)

1995�8

(6)

13�75

(72)

48�13

(15)

24�4

(3)

5�4

(4)

10��Gaming machines�(1990)

1995�(9)

13�(55)

36�(25)

36�(7)

7�(4)

8��Betting at casinos�1995�9�32�33�9�17��Sales promotions(eg. mystery prize competitions to promote products)�1985

(1990)

1995�6

(5)

14�69

(63)

38�21

(24)

34�5

(5)

6�5

(3)

8��0900 telephone games�1995�6�11�46�28�10��Gambling or casino evenings for social or fundraising purposes�1985

(1990)

1995�12

(12)

25�67

(62)

48�15

(18)

16�7

(5)

4�5

(3)

8��

�Nearly half or more than half of respondents approved the current level of control for Lotto, Instant Kiwi, raffles, housie, horse and dog racing, and social casino evenings.   Quite a high proportion said they were unsure of their opinion for new activities such as Daily Keno, and for some of the activities with few participants such as housie.  The greatest support for reducing government control related to gaming or casino evenings for fund raising (25%) and to raffles (22%).



There was major concern shown about 0900 telephone games with 74% wanting them either illegal or under stricter control.  A substantial minority were concerned about the level of control on gaming machines (43%), casinos (42%), and sales promotions (40%).  Just over a quarter (29%) wanted betting at the TAB to be under stricter control.  



There was generally an increase across the surveys in the proportion of people who said that they would like stricter control over a particular activity.  This was particularly the case with gaming machines, where the proportion stating that they should be under stricter control had increased from 25% in 1990 to 36% in 1995; betting with the TAB which had increased from 15% in 1990 to 24% in 1995; and sales promotions, where the proportion had increased from 24% in 1990 to 34% in 1995.  The difference in opinions between 1985 and 1990 was not as large as between 1990 and 1995.  



However, with most activities there was also an increase between 1990 and 1995 in the proportion who wanted there to be less government control over activities.  This was particularly the case with housie (an increase from seven percent in 1990 to 19% in 1995), gaming or casino evenings for fund raising purposes (12% in 1990 and 25% in 1995), and raffles (8% in 1990 and 22% in 1995).



Respondents who had not participated in any gambling activity were considerably more likely to state that activities should be illegal.  For example, in 1995 24% of non-gamblers said that they felt gaming machines should be illegal compared with seven percent overall.  Those aged 65 and over generally wanted stricter government control over activities than other age groups.  There were some exceptions to this however, and in particular, 35% of 15-24 year olds wanted stricter control over betting on horses and dogs, and 42% wanted stricter control over casinos and 56% over 0900 games.  (In the case of casinos and 0900 games, those over 65 were also more likely than average to say that the games should be illegal).



Students and those aged 15-24 were generally more likely to say that there should be less government control over the various activities.   For example, 25% of 15-24 year olds and students believed that there should be less government control over gaming machines compared to the overall average of 13%.  Maori were more likely than non-Maori to say that they wanted less government control over housie (27% compared to 18%).  



In the survey of gaming machines by the Australian Institute for Gambling Research (1995) respondents were asked to agree or disagree with the statement that ‘Governments are encouraging people to gamble too much these days’.  About half agreed or strongly agreed with this statement.  The researchers state that this response could be ‘interpreted as reflecting a negative orientation to the role of government in promoting gambling’ (p. 84).





Controls over advertising

When asked in the 1995 survey if people running gaming activities should or should not be allowed to advertise, nearly three-quarters of respondents (73%) thought they should be allowed to advertise, while less than a quarter (22%) said no. 



The previous surveys had asked specifically about advertising in various media.  In both the 1985 and the 1990 surveys, about two-thirds supported advertising on radio and television, 80% in newspapers and magazines, and a small majority (around 55%) believed advertising by pamphlets in letter boxes should not be allowed.  

Attitudes to regulating gambling

In the 1995 survey respondents were asked a series of questions to gauge their opinion on whether gaming activities need to be specially regulated by government and the reasons for and against doing so.





Attitudes towards the need to have special regulations for gambling

The first of these questions asked: ‘In your opinion, do gaming activities need to be specially regulated by the government, or should they be regulated in a similar manner to other businesses or forms of recreation?’



Nearly two thirds (63%) said gaming activities should be specially regulated, 26% said they should be regulated like other activities, and 11% did not give an opinion.



Respondents were then asked why they had said this. This question was open-ended, that is, respondents were not presented with a list of categories.  The reasons given by one percent or more of respondents are shown in Table 6.3.



The main reasons given were all suggestions in support of the need for government to specially regulate gaming.  These were: to prevent criminal activity; make sure profits fund worthy causes; to protect people who could be harmed; and to make sure gaming is run fairly.















�Table 6.3.  Reasons given for manner of regulation



Reason�%��To prevent criminal activity�19��To make sure profits fund worthy causes�18��To protect people who could be harmed�14��To make sure gaming is run fairly�14��To restrict the opportunity to gamble�4��People can control their own activities�4��To give people more choice�3��Government benefits enough already�3��Needs to be a controlling authority�2��Limit size and number of groups running gaming�2��Better control is possible by the government�2��The government are the head of the country�2��Gambling is a business�2��Not a government job�2��Allow market to decide how much gaming�1��Government can hardly run itself	�1��Better to be controlled privately�1��Don't know/no specific reasons�2��



Reasons for specially regulating gaming activities

All respondents were then given a showcard with a number of reasons for government specially regulating gaming activities and asked to rank them in order of importance.  The results are shown in Table 6.4.





Table 6.4.  Importance of reasons for government specially regulating gaming activities



Reason�Very Important�

Important�Not Important�Not at all Important�Don’t Know���%�%�%�%�%��To prevent criminal activity�65�27�6�1�1��To make sure gaming is run fairly�55�39�5�1�-��To make sure the profits fund worthy causes�52�39�6�2�1��To protect people who could be harmed by gaming�48�36�11�4�2��To restrict the opportunity to gamble�20�33�35�9�3��To limit the size and numbers of groups running gaming activities�24�43�25�6�2��To support the racing industry�7�16�37�36�3��



The first four reasons were overwhelmingly considered important or very important.  The next two reasons had clear majority support.  In comparison, only about a quarter (23%) thought ‘to support the racing industry’ was either important or very important.

Women were more likely than men to say that the reasons given for government specially regulating gaming (with the exception of supporting the racing industry where there was no difference) were very important.  This was particularly the case with the statement ‘to protect people who could be harmed by gaming’, where 39% of men said that it was ‘very important’ compared with 56% of women.  





Reasons for regulating gaming activities in a similar manner to other businesses or forms of recreation

The next showcard had a list of suggested reasons for gaming activities to be regulated in a similar manner to other businesses or forms of recreation.  Respondents were asked to rank how important these are.  (Table 6.5)





Table 6.5.  Importance of reasons for gaming activities to be regulated in a similar manner to other businesses or forms of recreation



Reason�Very Important�

Important�Not Important�Not at all important�Don’t Know���%�%�%�%�%��To give people more choice�12�40�35�11�3��To allow customer demand to be met�9�44�34�9�4��To encourage competition within the gaming industry�8�32�41�16�4��To allow the market to decide how much gaming is available�10�38�35�13�4��



Just over half of respondents thought that ‘to give people more choice’ and ‘to allow customer demand to be met’ were important or very important.  Over half thought ‘to encourage competition within the gaming industry’ was not important or not at all important, while people were evenly divided on the importance of the market deciding how much gaming is available.  



There was generally an increase with age in the proportion of people stating that reasons were ‘not at all important’.  For example, 11% of 15-24 year olds said that to ‘encourage competition within the gaming industry’ was not at all important compared with 28% of those aged over 65.  In addition, those who had not participated in any gambling activities in the past 12 months were considerably more likely to say that each of the reasons in support of regulating gaming in a manner similar to other businesses were ‘not at all important’.  For example ‘to give people more choice’ was considered not at all important by 25% of non-gamblers compared to 11% overall.  

The use of profits from gambling



This section examines attitudes towards the use of profits from gaming and the distribution of these profits.   





Use of gambling profits

People were asked in all three surveys whether they were generally in favour or generally not in favour of gaming being used for a variety of purposes.  The results are outlined in Table 6.6.





Table 6.6.  Attitudes towards uses for gaming activities



�Generally in favour�Generally not in favour�Don’t know���1985�1990�1995�1985�1990�1995�1985�1990�1995���%�%�%�%�%�%�%�%�%��Fundraising for worthy causes�94�93�94�4�6�6�2�1�x��A means of raising government revenue (ie. through government receiving the profits from gaming)�38�26�25�54�68�72�8�6�3��Sales promotion (eg. prize competitions to promote products)�47�56�50�45�39�46�7�6�4��Business enterprise (ie. for commercial profit, eg. casinos)�22�26�32�72�67�63�7�6�5��Profit sharing between a promoter and a worthy cause*���71���26���3��x denotes a percentage less than 0.5.

* Not included in the 1985 or 1990 surveys.





The results of this question were very similar to the results from the 1985 and 1990 surveys.  The overwhelming majority (94%) were again in favour of gaming being used to raise funds for worthy causes.�  Acceptance of gaming activities being used to raise government revenue continued to be low.  Respondents also continued to be fairly evenly divided on the use of gaming for sales promotion.  Acceptance of gaming as a business enterprise has increased slightly each year from 22% in 1985 to 32% in 1995, although a substantial majority are still not in favour of this.  Profit sharing between a promoter and a worthy cause was a new question in 1995 which received clear majority support.



Non-gamblers were more likely to say that they were generally not in favour of gaming being used for the purposes outlined.  The exception was that gamblers were just as likely as non-gamblers to say that they were generally not in favour of  gaming being used ‘as a means of raising government revenue’.

The proportion of those who were ‘generally not in favour’ of gaming being used for sales promotion, business enterprise and profit sharing between a promoter and a worthy cause increased quite markedly with age.  For example, 14% of 15-24 year olds said that they were generally not in favour of profit sharing between a promoter and a worthy cause compared with 50% of those in the 65+ age group.  





Distributing profits



In the 1995 survey only, respondents were asked whether they were generally in favour or generally not in favour of a part of the income from all gaming activities going to worthy causes.  Respondents overwhelmingly said they were generally in favour (94% compared to six percent generally not in favour).  Over half (57%) said that gaming profits should be distributed by community representatives, over a third said local authorities (38%), a quarter (25%) the gaming industry, and a quarter (23%) government departments. 





Figure 6.1. The division of lottery profits among different community purposes, 1988/89 (graph shown to respondents)



�





In the 1990 survey respondents were shown a graph (see Figure 6.1) that illustrated the way in which lottery profits were divided between different activities in the financial year 1988/89.  They were then asked if they agreed with this split of Lotto and Instant Kiwi profits.  Only 16% said that they did agree with the split, with 81% indicating that they were not satisfied with the split of Lottery Board profits.  Those who did not agree with the current allocation of profits were asked to state why.  Over half mentioned that more should go to medical and scientific research (71%) and less to arts and cultural heritage (55%).  About half of those who approved of the current profit allocation indicated that they did so because they were all worthwhile causes.

Social undesirability

Respondents in all three surveys were shown a list of gambling activities, both legal and illegal, and asked to specify which, if any, they considered socially undesirable. The findings for all three surveys are shown in Table 6.7.





Table 6.7.  Gaming activities considered socially undesirable



�1985�1990�1995���%�%�%��0900 telephone games�na�na�67��Betting with bookmakers on other events�na�52�52��Betting on horse/dog racing with bookmakers�43�52�49��Betting at casinos�na�na�38��Gaming machines�38�30�36��Sports betting�na�na�35��Overseas lotteries�na�na�34��Football pools�16�25�28��Betting on horse/dog racing with the TAB�10�21�26��Sales promotions�11�14�17��Housie�9�14�17��Daily Keno�na�na�16��Gambling/casino evenings - fundraising�10�18�14��Instant Kiwi�na �16�12��Lotto�19�13�12��Raffles�3�8�9��None of these�35�29�13��Unweighted base�1500�1200�1200��



A very high percentage (67%) considered 0900 telephones games to be socially undesirable.  (This may reflect general concern with the use of 0900 lines for a number of purposes rather than specifically for telephone games.)  About half considered betting with bookmakers socially undesirable.  Slightly over one third considered casinos, gaming machines, sports betting, and overseas lotteries socially undesirable.  



The proportion saying that they considered football pools and betting on horse/dog racing with TAB to be socially undesirable increased consistently over the three surveys.  There was not a great deal of variation with respect to other activities. However, the number saying that none of the activities were socially undesirable dropped markedly each year: 35% in 1985, 29% in 1990, and 13% in 1995.  This was probably accounted for by the high percentage disapproving of 0900 telephone games in 1995.



Those most likely to consider the activities socially undesirable in both 1995 and 1990 were those who had taken part in none of the listed gambling activities in the previous year.  For example, in 1995 41% of non-gamblers found Lotto socially undesirable compared with 12% overall and in 1990 44% of non-gamblers found Lotto socially undesirable compared with 13% overall.  The other main factor was age, with those aged 65 and over more likely than other age groups to state that gaming activities were socially undesirable.  

The legalisation of new gambling activities

Respondents were asked whether they thought new gambling activities should be legalised and, if so, what levels of government control they would like to see over these activities and whether they would be interested in taking part.  A new question in the 1995 survey asked how much money they would be likely to spend on new gaming activities and where this money would come from. 





Legalisation of new activities

Respondents were shown a list of gambling activities currently illegal in New Zealand and asked to indicate which of these activities they thought should be legalised so they could be made available.  (See Table 6.8).



For those activities asked about from survey to survey there was a similar level of support for legalisation.  In 1995, 51% spontaneously said none of these new activities should be legalised.  In 1990 54% had said this.  





Table  6.8.  Level of support for legalising new activities



Activity�1985�1990�1995���%�%�%��Overseas lotteries (eg. posted from Australia)�na�27�30��Sports betting (betting by predicting the results or the outcome of sporting events)�na�na�33��Betting on horse or dog racing with bookmakers�24�15�23��Betting with bookmakers on the outcome of other events (eg. election results)�na�na�18��Don’t know�6�5�2���In both 1990 and 1995, men supported legalisation of new activities much more than women, and women were more likely to say none of these activities should be legalised (60% of women in 1995 compared to 41% of men). Support for legalisation tended to increase with the number of activities in which the respondent had participated and was directly related to income, with those with lowest personal and household incomes being least in favour of legalising new activities.  For example, 29% of respondents with low personal incomes thought sports betting should be introduced compared with 49% of those with high personal incomes. 



Respondents who were least likely to want the legalisation of new activities were those aged 65 and over, and non-gamblers.  Four out of five non-gamblers (81%) and 68% of those aged 65 and over wanted none of these activities legalised compared with 51% overall.





The level of control on new activities

Those respondents who wanted particular activities legalised were then asked what level of government control they would like to see over these activities. Percentages in Table 6.9 are based only on the number wanting those activities legalised.





Table  6.9.   Level of government control wanted over new activities if they were legalised



Activity�No Govt Control

�Moderate control�Strict Control���1990

%�1995

%�1990

%�1995

%�1990

%�1995

%��Overseas lotteries n=353�15�15�65�60�21�25��Sports betting* n=384�na�11�na�62�na�27��Betting on horse and dog racing with bookmakers n=279�15�15�61�56�23�28��Betting with bookmakers on the outcomes of other events* n=218�na�17�na�58�na�24��* Sport betting and betting with bookmakers on the outcome of other events were not included in the 1990 survey.



The most common response was for moderate levels of government control, with a range of 56% to 62% supporting this option in 1995.  The proportion of people wanting no government control ranged from 11% to 17%.  Around a quarter favoured strict government control on all new activities included in the 1995 survey.



In those activities asked about in both the 1990 and 1995 survey, there was a slight increase in the proportion wanting stricter government control.  Those in favour of no government control remained constant over the two time periods.



Women were more likely than men to favour strict government control over the various activities.  For example, 37% of women wanted strict government  control over sports betting compared with 22% of men.



�Taking part in new activities

All respondents (not just those who wanted them legalised) were then asked if they were interested in taking part in these activities.  Table 6.10 includes the findings only from the 1995 survey due to a change in the way the question was asked. 





Table 6.10.  Interest in taking part in new activities if they were legalised



Activities�Yes�No�Don’t Know���No.�%�No.�%�No.�%��Overseas lotteries�254�21�888�74�59�5��Sports betting�208�17�953�79�38�3��Betting on horse and dog racing with bookmakers�130�11�1022�85�49�4��Betting with bookmakers on the outcomes of other events�110�9�1032�86�58�5��



Interest in taking part in new activities varied from 21% for overseas lotteries to nine percent for betting with bookmakers on non-racing events.  



For each activity suggested, there were fewer people interested in taking part than wanted the activities legalised.  For example 384 respondents wanted sports betting to be legalised but only 208 were interested in participating in it.



This question was asked somewhat differently in the 1990 survey.  Only those wanting new activities legalised were asked if they were interested in taking part in these activities, rather than all respondents.  Results for the 1990 survey showed that about two thirds of those wanting overseas lotteries legalised (68%) were interested in taking part and about a third of those wanting bookmaking (horses/dogs) legalised (37%) were interested in taking part.  



Likely spending on new activities

Those who were interested in taking part in new activities were asked how much they would be likely to spend per month on each of the activities.  This question was not asked in the 1985 or 1990 survey.  The results are shown in Table 6.11 below.





Table 6.11.   Estimated average monthly expenditure on selected gaming activities for those respondents interested in taking part



�$1-$2

�$3-$5

�$6-$10

�$11-$20

�$21+�Don’t know expenditure���%�%�%�%�%�%��Overseas lotteries

(Weighted base of 254)�17�21�31�13�9�9��Sports betting

(weighted base of 208)�15�20�26�17�10�13��Horse and dog racing

(weighted base of 130)�14�19�20�17�17�14��Other events

(weighted base of 110)�17�23�25�16�5�14��



The great majority (varying from 70% for horse and dog racing to 82% for overseas lotteries) of those who said they would take part in new activities estimated they would spend $20 or less per month on each activity.



The amounts people said they would be likely to spend on all the new activities combined per month are shown in Figure 6.2 which is based on all respondents.



Only eight percent of all respondents thought they would be likely to spend more than $20 a month on all these suggested new gaming activities.  Nearly four out of five women (79%) said that they would not spend anything on new activities compared with 60% of men.  Eighteen percent of Maori said they would spend more than $20 on new gaming activities if introduced compared with seven percent of non-Maori.  The proportion of those who said that they would spend nothing on new activities increased with age from 59% for those aged 15-24 to 88% for those aged 65 and over.



Spending on new activities tended to increase with personal and household incomes, particularly spending up to $50.  Those who were retired were the most likely of all occupational groups to say that they would spend nothing on new gaming activities (85%).  This was followed by those on home duties (75%).  Nearly a quarter of students (24%) and a fifth of blue collar workers (21%) said that they would spend more than $10 on new activities.  This compares with 14% of white collar workers and 13% of beneficiaries.  



Those who said they would spend money on new activities were asked: ‘Would this be money that you would have previously spent on other types of gaming, or would have spent on a non�gaming activity?’  The results are compared in Table 6.13 for each activity.

�Figure 6.2.  Percentage of respondents likely to spend amounts per month on all

four new activities combined if activities were available.

� EMBED Excel.Chart.5 \s ���





Table 6.13.  Percentage of respondents saying where new gambling money

would come from by type of new gambling activity



�Overseas Lotteries�Sports Betting�Racing with Bookmakers�Other Events with Bookmakers���	%�	%�	%�	%��

Money previously spent on other types of gaming

�

	29�

	23�

	31�

	19��

Money previously spent on non-gaming activity

�

	62�

	64�

	50�

	63��

Don’t Know

�

	10�

	14�

	19�

	18��



About one fifth to a third of the respondents who would take part in each of the new activities would be spending money they would normally have spent on other types of gaming, but most would spend other previously non-gaming money.

Sports betting

As a proposal to introduce sports betting was being developed at the time of the 1995 survey, some specific questions about sports betting were included in the questionnaire. Sports betting was defined for respondents as ‘betting on the results or the outcome of sporting events.’



The first question in this section asked, if sports betting were introduced, which of the purposes listed on the showcard the main proceeds should go to.  Respondents could choose more than one and could add other options to the six listed on the showcard.  Responses below the heavy line on Table 6.14 were spontaneous responses not listed on the showcard.





Table  6.14.  Where the main proceeds of sports betting should go



Recipients�Total



%��Community purposes /worthy causes�67��The particular sport being bet on�29��All sports�37��Government revenue�6��The racing industry�3��Organisations set up to run sports betting�6��To aid/rehabilitate gamblers�1��The education service/schools�1��Totally disagree with sports betting�1��Others�1��Don’t know�2��Unweighted base�1200��



There was clear support (67%) for the main proceeds going to community purposes or worthy causes.  ‘All sports’ were slightly more popular (37%) than the particular sport being bet on (29%).  However, neither sporting option attracted majority support, and there was little support for any of the other options given. 



Some concern had been expressed as to whether the introduction of sports betting would bring the integrity of sports into question.  Therefore the questionnaire asked people's opinion about whether sports would be run and played more or less honestly than they are now or whether sports betting would make little difference. Respondents in all the groups were fairly evenly divided with 42% saying that sports would be run and played less honestly than they are now and 47% saying that they would be much the same as they are now.



When asked: ‘Should any sports or types of sports be excluded from sports betting, for example amateur or professional sports?’ over half (59%) said no.  Four fifths thought that some sports or types of sports should be excluded from sports betting, and they were asked which ones they thought should be excluded.  Respondents could give more than one reply.  They were not prompted by a show card but the question included ‘for example amateur and professional sport.’  



Half of those who thought that some sports should be excluded mentioned amateur sports and a third mentioned all sports.  

Eight percent spontaneously mentioned children's sports and six percent professional sports.  Other sports were mentioned by four percent of respondents or less.



The main reasons given for the exclusion of sports from sports betting, mentioned by ten percent or more of the respondents who wanted the different types of sports excluded were:



Too liable for corruption

Sport is meant to be played for fun

Too much pressure on the players

Takes away the whole sportsmanship angle

Don’t believe in sports betting





Casinos

The 1995 survey was carried out after the Christchurch casino had been open for about three or four months, and while the Auckland casino was under construction.  Respondents were asked ‘Ideally how many casinos would you like to see in New Zealand: none, two (in Auckland and Christchurch), or more than two?’



32% said that they wanted none

36% wanted two casinos (Auckland and Christchurch)

28% wanted more than two casinos.

Compared to the rest of the population, residents in the Christchurch region (143 respondents in the survey) tended to be more supportive of the present situation of two casinos.



This issue of perceptions of casinos was discussed in a social impact report on casino development (Caldwell 1988).  They report argued that although casinos had been legalised in Australia since 1973, that public understanding of the nature of casinos is rather limited and at times fundamentally misconceived.  The research team found that two different images prevailed in the submissions received during their enquiries.  People who argued that casinos would be an asset to Canberra portrayed casinos as luxurious, elegant surroundings with sophisticated entertainment.  In contrast those opposed to a Canberra casino presented images of a crowded, smoke filled gambling hall.  The team concludes that there was a need to ‘demystify’ perceptions of casinos and only then would the public be able to make informed decisions about the merits or otherwise of any casino proposals.  

Summary

Public attitudes towards a number of gambling issues were investigated in three surveys undertaken by the Department of Internal Affairs in 1985, 1990 and 1995.  This section has detailed the relevant results of those surveys, concentrating on the findings of the most recent one and relying on the 1985 and 1990 surveys for comparison purposes.  The results of these surveys show:



There was considerable support for government involvement in the control and regulation of gaming activities.  Where this issue was dealt with across the surveys, there was generally an increase (although reasonably small) in support for government control over gambling.

Respondents to all three surveys were overwhelmingly in favour of gambling profits being used to raise funds for ‘worthy causes’.  However, there was also majority support for profit sharing between a promoter and a worthy cause, and for sales promotion.

The gaming activities most likely to be considered socially undesirable (by half or more of respondents in 1995) were 0900 telephone games, and betting with bookmakers.  There was also some concern with casinos, gaming machines, sports betting and overseas lotteries.

A third or less of the respondents were in favour of the legalisation of new activities.  These were: sports betting, overseas lotteries, and betting with bookmakers.  For those activities asked about in both 1990 and 1995 (overseas lotteries, betting on horses/dogs with bookmakers) there was only a slight increase in support between surveys.

Three quarters or more of all respondents in the 1995 survey said that they would not be interested in taking part in any of the new activities if they were legalised. Only eight percent of all respondents thought they would be likely to spend more than a total of $20 a month on all new suggested activities.

There was majority support for profits from sports betting (if introduced) to be given to ‘community purposes/worthy causes’.  Respondents were fairly evenly divided as to whether sports betting would bring the integrity of sports into question.

Possible impacts on public attitudes under alternative regimes

This section discusses the possible social impacts on public attitudes to gaming under three alternative future regimes - maintaining the status quo, a more liberal regime, and a more restrictive regime.  Readers must note that the discussions of social impacts under the alternative regimes is extremely speculative.  Descriptions of these regimes can be found in Section 3 of this report.  

�Current regime

Research has shown that there is widespread and growing support for government to be involved in regulating gaming activities.  It is very likely that under the current regime public opinion will continue to be strongly in favour of the need for government to be involved in the control and regulation of gaming activities.

Not many express interest in new forms of gaming.  

General approval of gaming proceeds going to community purposes or ‘worthy causes’; less approval of proceeds being used as State revenue.

Some illegal forms of gambling are widely accepted, eg. raffling alcohol.  However, it is probably fair to say that participants in many activities are not aware that they are illegal.





More liberal regime

As more activities are legalised and/or legal restrictions dropped, these activities become acceptable to a greater proportion of the public.

Decriminalisation of certain activities (eg. housie with large prizes) means less conflict between regulators and minority groups such as Maori and Pacific Islanders.

Polarisation of attitudes - those opposed to gambling on principle and those who think liberalisation has gone too far, vs. those who accept and/or enjoy more liberal regime.

As new forms of gaming are available and people become aware of them, interest increases.

If gaming proceeds are increasingly not used for community purposes, there may be some public concern.





More restrictive regime

Under a more restrictive regime gaming may become slightly less acceptable with less promotion and more illegal forms.  It might over time take on a 'sleazy' aspect similar to that which tobacco products have acquired in many people's minds since advertising was banned.

By the same token it might become a glamorous 'forbidden' activity similar to illegal drug use - especially for the young.

Resentment of new restrictions, especially if restrictions are placed on formerly relatively 'free' activities. This may lead to less respect for gaming law.

Increasing conflict between regulators and substantial minorities who participate in or approve of illegal activities.



�7	SOCIAL BENEFITS INCLUDING SUPPLY OF COMMUNITY RESOURCES

There is no doubt that gambling is an important leisure activity for many New Zealanders.  People say they play for a wide range of reasons and it is obviously a major source of enjoyment for many people.  Gambling is a form of recreation which can ‘provide many with amusement, excitement and interest’ (Department of Internal Affairs, 1989).  Gambling is a significant part of the folk culture and recreational heritage in this country (Grant, 1994).



Many gambling activities provide opportunities for bringing people together on social occasions and can contribute to a sense of social cohesion.



Gambling is an important source of  employment.



Gaming also provides a mechanism for enhancing the community and for providing funds and support for valuable social activities and projects.  Traditionally the profits of licensed gaming and lotteries in New Zealand have been distributed to charitable or community purposes and this has resulted in a variety of benefits, both economic and social.  There have also been some costs associated with how this has been organised. Funding from gaming profits has normally complemented fund-raising within communities, whose members often raise the bulk of the funds by their own efforts.



This section looks at:



The social benefits of gambling as an activity

Returning gambling profits to the community

The types of community purposes being funded

Other ways the community benefits from access to gambling profits 

Difficulties currently associated with accessing gambling profits  

The demand for funds for community purposes 

The social benefits of gambling as an activity

Evidence of the social benefits of participating in gambling on both groups and individuals is not readily available.  However, there has been some limited research in this area.



The Department of Internal Affairs surveys (1985, 1990, 1995) show many participate in various gaming activities for excitement or a challenge, as an interest or a hobby or as entertainment as well as to make money or win prizes.  Gaming products such as Lotto and Instant Kiwi are also viewed as suitable gifts for another person by some.  (Reasons for participating have been dealt with more fully in Section 4 of this report).



�A research project (Young 1995) found a very positive side to housie because it was seen as a fun social activity by many.  Although not the main form of social contact for most, for regular players it was a major part  of their social lives.  Housie appeals as a low cost group activity to run and is especially popular with women.  It provides a good alternative to the pub for women and is seen as a place where they feel safe to go especially at nights.  This is supported by the Department of Internal Affairs surveys where only half the housie players said they played housie to win prizes (compared to 81% of Lotto players giving this reason).  34% said they played to be with people/get out of the house, 29% said as entertainment and 19% to support worthy causes.



Housie and battens-up are strongly associated with Maori communities, often being played to raise money for community or extended family purposes, but also helping strengthen the affiliation of  group members.



It is likely that there are strong social reasons for playing cards with friends, going to fundraising casino evenings, making informal bets with friends, and the office sweepstake on the Melbourne Cup.



Games traditionally played by different ethnic groups, such as Fantan for the Chinese, are likely to strengthen links within the community.



Gaming/casino evenings bring people together in a social way as well as raising money for worthy causes.  They are often run at schools providing an opportunity for parents to meet each other and teachers in an informal, social way.  This may help diffident parents feel more at home in the school situation and encourage them to attend parent/teacher meetings, and be more involved in their children’s education.



Racing has traditionally been important as a social venue for many and has a particular focus in rural communities, such as Riverton, where race days bring many in the community together.  Some rural racetracks close to metropolitan areas, such as Tauherenikau in the Wairarapa, run annual race days which attract very large numbers from outside the area for the day, because of their family/carnival/picnic atmosphere. 



Racing also attracts another group of people with a strong interest in horses, in horse breeding and in riding.  It is particularly important in rural areas where at least some people go to the races to watch horses rather than to bet.  



Studying form, breeding, blood lines etc is an enjoyable hobby for a minority and can provide them with a point of social contact and a conversation topic.



Casinos and gaming machines have high entertainment value.  The Christchurch casino has made its facilities available to a number of different community groups.  While this has no doubt been positive for the casino, it has also been of benefit to the groups concerned.





�Employment

Gaming makes a significant economic contribution to the nation through employment. The positive effects of job creation are also important factors to take into account in terms of social impact.  Meaningful employment was seen by many who made written submissions to the Employment Taskforce as ‘a key factor underpinning the fabric of New Zealand society’ (Prime Ministerial Task Force on Employment, Employment, Summary of Consultations to the Employment Taskforce, 1994).  



Employment provides a means to earn a living but also fulfils a variety of other social functions.  ‘ A job is one way of participating in, and contributing to, the wider community.  It is important to a person’s sense of identity, independence, and self worth.  The benefits of a job reach beyond the job holder - their family and others around them can gain financially, socially and emotionally’  (Prime Ministerial Task Force on Employment, Employment: The Issues, 1994)



The racing industry is a substantial employer with approximately 28,000 people working full or part time.  The New Zealand Lotteries Commission and its franchised retail outlets account for a further 2,672 annual full-time-equivalent positions.



One of the stated aims of the relevant casino legislation was to promote employment. Gaming rooms at casinos and their supporting services (eg. food, beverages and entertainment) are ‘labour intensive’ (Department of Internal Affairs, 1989).  The Christchurch casino employs 540 people and the Auckland casino will employ 1,700 when operational.  1,600 are employed constructing the Auckland casino.  Casinos also create significant indirect employment benefits associated with visitor expenditure (eg. for taxi drivers).



The gaming industry is so varied in nature that it provides potential for both common and specialist employment skills.  For example, casinos and gaming machines create opportunities for specialist machine servicing and security.  Retailing and hospitality skills on the other hand, are widely used across the whole gaming industry. 

Returning gambling profits to the community

Surveys of public opinion carried out in 1985, 1990 and 1995 showed that the overwhelming majority (93% or 94% in each of the three surveys) were in favour of gaming being used to raise funds for ‘worthy causes’ (Wither 1987, Christoffel 1992, Department of Internal Affairs 1995: Public participation).  Furthermore, 'to make sure profits fund worthy causes' was the second main reason  respondents to the 1995 survey offered, unprompted, as to why there was a need to have special regulations for gambling.







�Differences in legislative requirements

Under the Gaming and Lotteries Act 1977 profits from gaming activities authorised under the Act may legally only be used for the benefit of the community.  Gaming activities cannot be conducted for commercial gain.  This Act covers the conduct of games of chance, prize competitions and lotteries for amusement, and raising funds for certain ‘authorised’ purposes.  



However, the Racing Act 1971 and the Casino Control Act 1990 do not require the racing and casino industries to supply a proportion of funds to the community from gaming profits. 



Over a long period the racing industry has successfully argued that its profits should be retained within the industry to support a significant employment base and export industry - both deemed to provide economic and social benefits in themselves.  Casinos, under their legislation, are permitted to operate for commercial gain since they are expected to boost the tourism, employment and economic development of their surrounding areas and therefore provide other forms of community benefit.





Total amount returned to the community

Over $190m is currently distributed to the community from gaming activities authorised under the Gaming and Lotteries Act 1977, as shown in Table 7.1.





Table 7.1.   Levels of gambling profit returned to the community in 1994/95



Source				Estimated profits returned ($m)



Lotteries Commission		$ 76.10 (via NZLGB distribution committees) (1)	

				$ 53.54 (allocated to 3 statutory funding bodies)(2) 											

Gaming machines		$ 50.0 (3)



Housie				$  9.5 (4)



Miscellaneous			$  5.0 (5)

eg. raffles



Total returned		$194.14



(1) NZ Lottery Grants Board Strategic Plan 1995 - 1996

(2) NZ Lottery Grants Board 1994/95 Allocations (to the Hillary Commission, Creative New Zealand and the NZ Film Commission)

(3) Based on a Department of Internal Affairs figure of $47m (comprising $18m from hotel based trusts for the 1993/94 year) with updated information (October 1995) from the four major national (hotel based) trusts about their 1994/95 profits.

(4) & (5) Based on estimates provided by Gaming Regulation Unit, DIA

�However, as the table indicates, the Lotteries Commission, the gaming machine industry, housie and other miscellaneous licensed gaming differ markedly in the extent to which they distribute profits to the community.  The Commission clearly contributes the most (67%) to community purposes.



Note that these figures apply only to legally authorised gaming.  Illegal gaming may also make returns to the community, but this is more difficult to quantify.





NZ Lotteries Commission profits distributed via the NZ Lottery Grants Board

The Lotteries Commission was established under the Gaming and Lotteries Amendment Act 1987 to promote, organise and conduct state lotteries and prize competitions. Since 1987 it has generated a total of $922 million in profit which has been returned to the community through the Lottery Grants Board (Department of Internal Affairs 1995: Overview). 

The NZ Lottery Grants Board distribution structure

The Lottery Grants Board allocates Commission profits through three channels:



(i) To three statutory bodies operating under their own Acts of Parliament which are also funded separately from government revenue: Creative New Zealand, the Hillary Commission for Recreation and Sport, and the New Zealand Film Commission.  These bodies are guaranteed, by policy, minimum percentages of the Board's annual income. They are required to use the funds in accordance with the provisions of their own Acts and not necessarily for ‘charitable purposes’.  



(ii) To distribution committees established by the Minister of Internal Affairs to provide funds for charitable purposes. Currently there are eight committees: Welfare, Welfare's Individuals with Disabilities sub committee, Youth, Aged, Community Facilities, Environment and Heritage, Health Research, Science Research and General.  



Three distribution committees (Community Facilities, Welfare, Youth) each have a two tier structure with a national committee dealing with applications for larger amounts and five regional sub committees based in Auckland, Rotorua, Wellington, Christchurch and Dunedin.



(iii) To the Minister of Internal Affairs' Discretionary Fund. 

Level of funds allocated by the NZ Lottery Grants Board

Profits from the Commission's operations are paid to an account held by the Secretary for Internal Affairs from which they are distributed to ‘charitable purposes’ through the Lottery Grants Board.  ‘Charitable purposes’ are defined in Section 71 of the Act as ‘any charitable, philanthropic, or cultural purpose; and includes every other purpose that is beneficial to the community or any significant section of the community’  (Gaming and Lotteries Amendment Act 1987).  In 1994/95, the Board distributed $129 million to the community ($76.1m via NZLGB distribution committees and $53.54m in allocations to the three statutory bodies).  Total Board allocations for distribution for the 1995/96 year total $128.5m (NZLGB Strategic Plan 1995/96).  It should be noted that grants made by distribution committees usually exceed the annual allocation the Board makes to the committee.  This takes into consideration any amounts which have been carried forward or written back.



Figure 7.1 shows Board allocations for the 1977-1995 period.  It shows: 



The growth in lottery profits following the Commission's establishment in 1987, when Lotto was introduced, and when Instant Kiwi was successfully launched in 1989, and 

The subsequent decrease in Board allocations for 1992/93 and 1993/94 and increases for 1994/95 and 1995/96 following the introduction of Daily Keno in September 1994.



Figures 7.2 and 7.3 show Board allocations to the statutory bodies and distribution committees for the 1995/96 year.



In 1994/95 the Board made nearly 4,200 grants totalling $76.1m in addition to the funds it allocated to the three statutory bodies.  The 4,200 grants ranged in value from $145 to $4,000,000.  The average was $18,173 (NZLGB Strategic Plan 1995/96).  Although the system is a centralised one, committees endeavour to ensure grants are distributed on an equitable geographic basis (NZLGB Strategic Plan 1995/1996).  Generally, percentages of grants going to Census regions closely match Census population percentages for those regions, and this aspect is monitored to ensure some communities are not receiving disproportionate benefit.





Gaming machine profits

Gaming machines are licensed under the Gaming and Lotteries Act 1977 which permits groups to conduct gaming for charitable, philanthropic, party political, or other community purposes.  Licensed gaming machines provided an estimated $50m for authorised community purposes in 1994/95. (Estimate based on Overview of Gaming and Gambling Issues DIA 1995 and updated estimated figures from the four major national (hotel based) trusts).



Pub Charity, Lion Foundation, Kiwi Foundation and NZ Licensing Trusts Association are four major national hotel-based trusts.  As at October 1995, a total of  796 hotels, representing 3,752 gaming machines, were affiliated to one of these four major trusts (Gaming Operations, DIA records).  This represents a significant number of  the hotels within the country.  Collectively, the four trusts operate 41% of the licensed machines and currently distribute about $21.5m to sport and other community purposes (Based on estimates supplied by the four trusts).  Discussion with managers of the four trusts indicates that most  individual grants they make are under $2,300 in value with many small grants of $100-$500 being made.  Each trust also makes a limited number of large grants of up to $200,000.  



��

����

�Gaming machines not operated by the four major national hotel-based trusts are operated by smaller hotel-based and national trusts, chartered clubs, RSA’s, sportsclubs and some other miscellaneous groups.     





Housie profits

Under the Gaming and Lotteries Act 1977 housie is a game of chance. It funds charitable, philanthropic, party political and other community purposes.  Relatively restrictive legislation applies to the running of housie sessions (eg. Sunday sessions are not allowed) and legal housie is not a major supplier of profits to the community overall, generating under $10m annually for authorised community purposes (Based on estimate for 1994/95 provided by Gaming Operations, DIA).  However, many groups use it as a main source of fundraising.





Profits from other miscellaneous forms of gambling

Miscellaneous lotteries, games of chance and prize competitions are other sources of gambling profit which benefit the community.  This includes the many raffles, scratch ticket games and gaming evenings run by individual community groups as fundraising ventures.  This part of the market has declined substantially as a proportion of the total gaming turnover.  It now generates approximately $5m annually for community purposes. (Based on estimate for 1994/95 provided by Gaming Operations, DIA.) 

The types of community purposes being funded

It is apparent that overall, gambling profits are spread widely throughout the community to a number of levels and across a broad range of sectors.  A wide range of individual groups fundraise on their own behalf through various forms of gaming.  For example, lists of organisations funded by the Lottery Grants Board and its recipient statutory bodies, and lists shown to the researcher by two major gaming machine operators, indicate a wide spread of  groups benefiting from gambling profits.



When making an examination of community funding from the various forms of gambling the quality of information is best for money distributed from ‘the profits of the lotteries’ (Lottery Commission profits) because the statutory bodies involved in the distribution process have a transparent process and public reporting. 

Records pertaining to the distribution of profits from gaming machines, housie and other licensed gaming are variable in quality and within the timeframe of this project it was not possible to track the destination of all funds.  For this reason substantially less information has been included for these forms of gaming.  For the distributrion of profits from illegal gaming, only sketchy and anecdotal evidence is avilable.





�Lottery Grants Board funding

Lottery Grants Board funding represents the primary source of discretionary funding for New Zealand communities.  It provides a system of supplementary funding for community based initiatives.  



Because Lottery Grants is a centralised applications-driven funding system it relies upon the community being aware of the opportunity it provides for grant funding.  A research project carried out in 1995 provided indications that there is very good community awareness of the Board and the opportunity it provides as a major source of community funds (NZLGB Scoping Study 1995).

Lottery Distribution Committees - types of projects and activities they fund

The Lottery Grants Board Annual Report lists all (approximately 4,200) organisations which have received Board funding along with the amounts received and the purpose funded.  Reports to the Board from the distribution committees provide further information on their main outputs/focus and the following information about individual committees has been mainly drawn from two sources (NZLGB Business Plan Reports 1994/95; and 1995/96 Distribution Committee Funding Submissions).



Lottery Youth: Funds youth development projects and those with a preventative focus. This committee is a major funder of youth worker salaries, especially salaries for work with at risk youth.  Needs associated with youth suicide, crime rates, driving accidents, truancy, unemployment, teenage pregnancies and other social problems are also met.



Lottery Aged: Funds projects which enable older people to remain in their own homes and be active within the community.  This includes social services for the at risk or disadvantaged, disability support services, community based services and social and educational activities.



Lottery Welfare: Funds support to the voluntary welfare sector. As one of the few sources of general community funding, the committee is often the only funding source available to clients whose access to funding has been reduced by the adjustment of funding priorities or budgets of government funding bodies.  Lottery Welfare plugs many gaps eg. there are currently no Vote funds for the interior establishment costs of residential facilities for the disabled, built or purchased by Housing NZ Ltd, and Lottery Welfare funding assists with meeting these costs.

 

Individuals with Disabilities Subcommittee of Lottery Welfare: The main provider of financial assistance to disabled individuals for outdoor mobility where there would be no other means to achieve mobility, independence and thus increased quality of life. Vehicles, communication aids and mobility aids are funded for low income people.



Lottery Environment and Heritage: Funding for natural, physical and cultural heritage projects.  This includes capital projects of national, regional or local significance, key providers of cultural and historical heritage programmes and services, projects arising out of community initiative and projects for the conservation of movable cultural property.  Much of the funding goes to organisations and groups aiming to enhance public education, research and awareness of environment and heritage.  This includes museums, and art galleries.

Lottery Community Facilities: Provides significant community funding for capital works projects, particularly community centres, school based community facilities, sporting/recreation facilities and marae projects.  The funding of church based community facilities for Pacific Island organisations, which play a pivotal role in the social and cultural lives of these communities, is increasing.  With the decision that the Te Puni Kokiri Marae Funding Scheme will cease from 1 July 1996, applications for assistance for marae projects have substantially increased. 



Lottery Health Research: The main external provider of funding for major items of new and replacement capital equipment in this sector.  The committee funds research into the cause, prevention and treatment of disorders, research that will increase knowledge leading to advances in health and bio-medical science and projects to assist with the development and maintenance of a highly skilled workforce of researchers in this sector.



Lottery Science Research: Researchers at universities and crown research institutes are currently receiving the largest share of the committee's funds.  Small grants to independent researchers with little or no access to funds often support voluntary scientific research.  Equipment which can be made available to a wide range of researchers is also given priority.



Lottery General: Funding for one-off projects of local, regional and national significance, and those outside the criteria or scope of other distribution committees, such as large capital projects.  The committee funds vital nationally coordinated outdoor safety services such as the NZ Water Safety Council, NZ Mountain Safety Council, Surf Lifesaving NZ, Royal NZ Coastguard Federation.  Alcohol and drug education is also part of this committee's outputs.  Significantly, Lottery General has been the primary funder of problem gambling services for the last three years.

Funding channelled through the three statutory bodies

Hillary Commission:  The Commission has the statutory function to develop and encourage sport, fitness and leisure, and receives (by policy decision) 20% of the Lottery Grants Board’s annual income from the Lotteries Commission.  The Hillary Commission operates mainly as a funding agency, supporting sports and physical leisure bodies at the national, regional and local level.  A significant aspect of the Hillary Commission's involvement in the funding of sport and physical leisure is the partnership it has developed with local authorities.  Funding is provided to volunteer groups and clubs through all 74 territorial local authorities to support community leisure services. This partnership aims to increase participation and improve the organisation and delivery of sport and physical leisure services.  The total of $4.9m (1995/96) is distributed on the basis of $1.30 per capita, topped up to ensure that small local authorities receive a minimum grant of $20,000.



The Hillary Commission has an important role in promoting opportunities for New Zealanders to engage in healthy, active lifestyles.  It also promotes fair play in sport and works to eliminate the use of performance-enhancing drugs.  Two of the Hillary Commission's programmes - KiwiSport and SportFit - have been highly successful in schools and are equipping young people with skills aimed at encouraging lifelong participation in sport and other physical activity (Hillary Commission Submission to the 1995 Gaming Review).



Creative New Zealand:  This organisation's statutory role is to encourage, promote and support the arts in New Zealand for the benefit of all New Zealanders.  It receives (by policy decision) 15% of the Lottery Grants Board’s annual income from the Lotteries Commission. Creative New Zealand operates primarily as an arts funding agency, supporting arts and community organisations, and individual artists, at the national, regional and local level.  The funding programmes aim to encourage participation in a wide range of arts activities, to assist in presenting arts to New Zealand audiences and to increase Maori participation. Creative New Zealand also has an important role in ensuring the development of the arts, particularly across all cultures.  



Similar to the Hillary Commission, Creative New Zealand has strong partnerships with local authorities built up over a number of years.  Under the Arts Council of New Zealand Toi Aoteoroa Act 1994, local authority arts funding schemes - known as the Creative Communities New Zealand Scheme - have been or are being established with all local authorities throughout the country.



New Zealand Film Commission:  The New Zealand Film Commission provides loans and equity financing to New Zealand producers and directors to assist in the production and development of feature films and short films being made in New Zealand.  It  receives (by policy decision) 6.5% of  the Lottery Grants Board’s annual income from the Lotteries Commission.  The Film Commission aims to invest in at least four feature films and eight short films every year.  It is also active in the sales and marketing of New Zealand films, and it assists with training and professional development within the industry.  Other aims are to increase audiences for New Zealand films, to increase sales and income, and to raise public awareness of the cultural and social benefits of an active New Zealand film industry.  73% of the Commission’s income  comes from the Lottery Grants Board, 7% from Government, and the remainder from the Commission’s film investments.  It aims to invest $7.7 million in feature films and $800,000 in short films this year.  





Community funding from gaming machines

Distribution via national hotel-based trusts

These trusts distribute net funds, after deduction of approved expenses, to charities recommended by their local affiliated publicans.  Pub Charity estimated 37% of gross profit was returned to the community after the deduction of authorised expenses.  The following information was supplied during recent face to face or telephone interviews with the managers of the four major hotel-based trusts.  Information provided from the four sources was very similar.







�Table 7.2:  Gaming machines by categories of sites 



					No. of sites		No. of machines

National Trusts

Pub Charity				 406			1,615

Lion Foundation			 221			1,290	

Kiwi Foundation			 105			   493

Licensing Trusts Foundation		   64			   354

Smaller National Trusts		   44			   194

Total (National Trusts):		 840			3,946



Individual Hotel-based Trusts		 322			1,497



Sports Clubs				  626			1,394

Chartered Clubs			  254			1,422

RSA’s					  129			   744

Other 					    88			   224

Total Clubs:				1,097			3,784



Total:					2,259			9,227



Source: October 1995 data,  Gaming Operations, DIA





Community groups from right across the board are funded. Providing groups apply, are ‘authorised purposes’ and the hotel has sufficient gaming profits, applicants will get funding.  Few applications need to be declined as a result of not complying in some way eg. ineligible purpose.  Trusts have spent considerable effort educating publicans about correct procedures and penalties for non compliance.  

Many applicants are sporting teams who apply for equipment and clothing.  These are often small local sports teams from a wide variety of codes.

Some substantial grants are made to large social service organisations eg. Barnardos, the Special Olympics, Outward Bound, Burwood Hospital and various museums.

Many applicants are grassroots groups who would perhaps not meet the Lottery Grants criteria, but whom the local publican knows and can vouch for as being well regarded in the local community.

Trusts can provide a very responsive distribution system, turning applications around in a matter of days.



�Distribution via individual hotel-based trusts

These trusts distribute gaming machine profits locally on the recommendation of the individual publican.  This category includes a few other commercial sites such as ten-pin bowling alleys.

Distribution via clubs and societies

A wide range of  clubs and societies operate gaming machines to provide funds for use by the individual group for approved purposes under the 1977 Act.  Profits are often used for operating expenses of the groups. 



Some submissions to the review indicated that the expenses associated with running gaming machines (particularly Gaming Machine Duty and site rental) make the proceeds of the machines very small for individual charities which have installed them to provide revenue.  The New Plymouth Branch of the Schizophrenia Fellowship included figures in its submission to the Review showing ‘balance available for Internal Affairs approved purposes’ of $179.55 from a total monthly income (from two machines) of $1538.53.  In addition, 13.5 volunteer hours and 67 volunteer kilometres were said to be required over the average month in connection with running the machines.  However, the number of truly charitable groups operating gaming machines is very small as a percentage of all gaming machine operators.



The CEO of NZ Society of Chartered Clubs (Inc) pointed out that all member clubs are autonomous and there is no requirement for them to supply information giving statistics about revenue from their machines.  However, profits are said by NZSCC (Inc) to be reinvested in the individual club where the funds are raised and often used for extensions.  In its submission to the Review, the Te Aroha RSA Memorial Club (Inc) states that its income from gaming machines is now solely used to meet loan repayments for building extensions and refurbishment for a building which will eventually be an important resource for the whole district.



Most clubs are said to also support other organisations and individuals within their communities from machine profits (NZSCC (Inc) Submission).  A very wide range of community groups (particularly the elderly) are said to benefit (usually at no charge) by using chartered club facilities during the day when use by club members is low (NZSCC (Inc) Submission).

Funding from all types of gaming machine operators and gaming machine sites

Department of Internal Affairs prosecution records, and other anecdotal evidence, indicate that some of the community purposes funded from gaming machines are dubious and a percentage of the profit allegedly distributed to the community is misappropriated (Section 8 of this Report).





Community funding from housie 

Department of Internal Affairs Surveys in 1985, 1990 and 1995 show that Maori are far more likely than non-Maori to have played housie in the past year.  Housie is often used to raise money for marae and Pacific Island church groups and is likely to be an important source of funds for these groups.  Housie is also much more likely to be enjoyed as a social outing by those in the lower personal income groups. 

Bingo World, which markets housie products, stated in its submission to the Review that whereas in 1986 some 1,500 licenses were issued, there are currently only about 700 owing to the competitive gaming environment and the many restrictions on the operation of housie relative to other forms of gaming.  Housie is providing approximately 2% of total gaming profits (Estimate provided by Gaming Operations, DIA) and returns profits to the groups whose members enjoy the activity.





Community funding from miscellaneous raffles and games of chance

While this was a highly successful section of the gaming market for the charities involved prior to the introduction of Lotto, it is now the smallest section of  the overall market.



Major charities such as IHC have consistently argued that the grants received from the Lottery Grants Board and other main distributors of gaming profits have not balanced their losses from ‘self help’ gambling fundraising.  For example, JB Munro from IHC has commented that ‘compared to a net return from our lotteries in 1988 of $896,000, which by 1990 had fallen to $150,000, to get even $100,000 from the Lotteries Board was appreciated’ (Munro 1992). 



It is likely that the successful advertising and promotion of larger centralised gaming such as Lotto has limited the extent to which individual charities are able to sell gaming products such as raffles, scratch tickets and small lotteries.  However, most gaming products within this section of the market are relatively small scale and it is likely that larger products, offering substantial prizes and using sophisticated marketing techniques could successfully compete against other forms of gaming as a large National Heart Foundation raffle has done recently.



Battens-up is a form of raffle in which numbered sticks are used as tickets.  While it is usually illegal there is widespread support for it and it represents a traditional form of fundraising for Maori for community organisations such as marae and community houses or family occasions (Section 9 of this Report).





Casinos' level of support to charities

While casinos are conducted for commercial gain, the Casino Control Authority requires casinos (as a condition of their licence) to fund a charitable trust, monitored by the Authority.  The Christchurch casino funds a charitable trust for health, education and community purposes and approximately $200,000 is to be funded in 1995.  In addition to this the casino is funding a counsellor at the Salvation Army as a contribution towards costs associated with problem gambling.  The casino has also agreed in principle to provide funds for national distribution via the Committee on Problem Gambling (Christchurch Casino Submission to the 1995 Gaming Review).  The Casino Control Authority advises that the Auckland casino will also have a trust to which that casino will contribute approximately $500,000 per year.  





�Racing's level of support to charities

'Charity days' provide some charities with promotion and an opportunity to use the racing club's facilities, to involve sponsors and to maximise contributions depending on the success of the fundraising effort.  All metropolitan racing clubs in New Zealand provide charity days to support charities and promote racing (Wellington Racing Club source).  Wellington Racing Club supported three charities in 1994.  Sometimes an individual charity is given a share of the gate takings on a particular race day.  One charity which has benefited from Wellington Racing Club support indicated that approximately $10,000 was raised from a charity day in the last 12 months and commented that the events provide valuable exposure for a charity with an on going need to canvass public support.



Charity days do not involve either a percentage of gambled money going to the charity or the racing club making a straight donation to the charity.  However, in 1995 the TAB made an initial allocation of $150,000 to a trust fund set up by the Committee on Problem Gambling towards industry initiatives for funding treatment services for problem gamblers (NZRIB/TAB Submission to the 1995 Gaming Review).  These funds have not yet been disbursed.  



Recently, the TAB raised $19,000 for Te Omanga Hospice at a Melbourne Cup function including organising a draw for a trip for two to Hong Kong.

Other ways the community benefits from access to gambling profits

Beyond the economic and social benefits to individual organisations and the people that benefit from them, there are broader benefits for the wider community in resourcing worthy causes.  



A number of submissions to the Review from individual community groups make this point eg. the comment by the Levin Returned Services Association Inc that ‘It cannot be too highly stressed that the benefits that flow from these funds cannot be measured in merely financial terms.  Far more important they are a catalyst for the interaction that provides vital cohesion and positive caring forces in a community’.



Similarly, discussions with staff of the Department's Local Government and Community  Policy Unit indicate that some features of ‘worthy causes’ are:



A high level of voluntary contribution by members of the community

Broad levels of participation from throughout the community

An equity of access to resources and opportunities

A capacity to identify and resolve their own problems, and

Minimum reliance on the state



�The Prime Minister, in a speech to the New Zealand Council of Social Services on 11 September 1995, noted the need to ‘keep alive in the community the spirit of voluntary contribution and participation’.  The spirit of voluntary involvement in whatever form was described by the Prime Minister as being the ‘mark of a cohesive society’.  The voluntary sector contributes significantly towards achieving the two overriding Government goals for 1994-97: 



Maintaining our current strong economic growth

Building strong communities and a cohesive society



Perceived social impacts of Lottery Grants funding

In early 1995 the Lottery Grants Division commissioned a scoping study to determine the feasibility of a social and economic impact assessment of its funding.  As part of this project 48 people who were part of the grants process were either surveyed or interviewed and were asked their perceptions of the social impact of Lottery Grants.  The views they provided were based upon experience of working with community groups and from feedback on the use and outcomes of the grants (NZLGB Scoping Study 1995).  The following are the main social impacts identified:



The encouragement of individual self help and independence, self esteem, self reliance, personal and skill development and general empowerment.

Community ownership, responsibility, self reliance, solidarity and development.

The encouragement for people to socialise and participate within strengthened and more caring communities, particularly the provision of vital community venues which are funded on the basis of open and wide community use and become the focal point of communities.

The addressing of social equity in the provision of facilities and opportunities and the safety net created for the disadvantaged at a time when government welfare funding no longer meets all needs.

Mental and physical health benefits, education benefits, support for the elderly, disabled and families.

Enhancement of the local environment and provision of a wider range of cultural and leisure activities.

Flexible, accessible and appropriate services compared with services prescribed by government agencies.



One instance of Lottery Grants funding recorded in the Lottery Update publication illustrates many of these beneficial impacts.  The newly completed Malaeola Centre in Mangere, was built at a cost of $2.1m with funding from Lottery Community Facilities, to provide a focus for Auckland's Catholic Samoan community.  The project was first started 15 years ago because there was a need for a venue large enough for the 24 different communities of Samoan Catholics in Auckland to meet.  After three years of initial fundraising a 7 hectare property for the centre was purchased and fundraising continued for the building.  



Lottery Community Facilities distribution committee requires applicants to have at least 40% of the total project cost in hand before it will consider an application.  In this case the community collected far in excess of this themselves, raising all but $200,000 (the amount of the grant) of the $2.1m project cost - in addition to the funds already raised for the land the centre was built on.  This represents a significant fundraising effort amongst very low income people dispersed throughout the Auckland metropolitan area. 



Father Brown has advised that raffles and housie played a large part in the community’s fundraising effort.  Housie sessions produced approximately $1,600 per week and several big raffles (of 50,000 books) were run.  With the centre now in operation, weekly housie sessions are being used to fund repayment of the single $250,000 loan the community needed to complete the fundraising.



While up to 900 Samoan families will directly benefit from the centre, it will also be a resource for the wider community.  For example, the Pacific Island Department of North Health RHA has approached the community's chaplain to discuss whether the centre could be used to promote good health among the Pacific Island people of the area.  There are also plans to use the facility to prepare people for employment, as 40% of Samoans are unemployed and many of them need to acquire new work skills following redundancy.



In regard to community effort and the incentive the Lottery Grants system provides for communities such as this Father Peter Brown explained that the $200,000 lottery grant: 



	‘made an amazing difference. It enabled what was an impossible goal to be achieved.  We struggled to get the first million and we had that when we applied for the grant.  It seemed mind boggling to have to find another million and psychologically the grant gave people the patience to carry on and fundraise.’ (Lottery Grants Update, Issue 33, Sept 1995).

Benefits from the allocation process

The process of allocation of community funding itself can strengthen social cohesion in a community where the community is involved in the decision-making about funding.  For example, both Lottery Youth and Lottery Welfare have regional as well as national committees made up of skilled community people.  Bringing these people together allows opportunities for networking as well as giving regions more autonomy.  (Rotorua Social Services Council Submission)

The value of discretionary funding

Recent research conducted for the Lottery Grants Board found a perspective amongst most government agency stakeholders that there is a clear need for a significant discretionary funding system in the present government climate (NZLGB Scoping Study 1995).  The research documented viewpoints from (government agency) key informants who believe the purchaser/provider model used by government funding agencies:



Has forced government funders to take a narrow perspective

Is an inappropriate model for funding certain activities and services, and

Is prescriptive in defining need and therefore tends to work against maintaining choice for the community and encouraging community self reliance, innovation and altruism.



The study provided strong justification for complementary funds and for Lottery Grants' role in supporting community initiatives and in recognising, valuing and encouraging community support for projects.  



However, where the operational budgets of government organisations are insufficient to cover the areas they have assessed as their core priorities, Lottery Grants' focus on community initiatives is sometimes questioned by government funders (NZLGB Scoping Study 1995).  This reflects the extent to which gambling profits are now expected to plug gaps and rescue services in an environment where government is devolving responsibility to the community.



The discretionary distribution of funds to the community from gaming machines, housie and miscellaneous forms of gaming such as raffles has not been researched in the same way.

Difficulties currently associated with accessing gambling profits



Pressure on volunteers

While voluntary contribution and involvement are seen as ‘the mark of a cohesive society,’ more and more voluntary time is being spent chasing funding to keep charitable organisations operating.  Once two or three sources of funds may have been needed, but increasingly numerous sources are required as charitable grants are reduced to spread funding across an ever wider range of charitable organisations (Saville-Smith and Bray 1994).  For example, ‘Lottery Welfare is now rarely able to make a significant contribution to the agencies it funds’ (Lottery Welfare 1995/96 Funding Submission to the Board). 



With the need to successfully access a range of funding sources, and continually reapply, there is less certainty of funding and volunteers must work longer hours and become more skilled at maximising contributions (Saville-Smith and Bray, 1994).  In many cases this is placing strains on the volunteer base particularly now that the paid employment market is more buoyant (Local Government and Community Policy, Department of Internal Affairs, 1995: unpublished paper).  As a result some valuable services to the community have been put under severe pressure (Comments by NZ Federation of Voluntary Wefare Organisations executive director, Ross Grantham, quoted in The Press, 23 August 1995).





Gambling trends

There are indications that the NZ Lottery Commission profits from games it currently operates may have peaked and that other proposed forms of gaming which do not distribute a proportion of profits to the community (such as casinos) are expanding. Proposals that the TAB introduce new forms of gaming would also see additional revenue going to the racing industry and providing some further competition for sources of gaming which currently resource the community through profits.





Changes in approach to distributing profits



Some submissions to the Review voiced concerns that a centralised government agency distribution structure (NZ Lottery Grants Board) has introduced ‘the handout concept’ (particularly since the Board is increasingly funding activities that were previously funded from taxation revenue) and works against the philosophies of community based self help and gaming profits being returned to the geographical areas in which the income was earned by the industry (eg. Submissions from Bingo World, John M Graham (Labour housie organiser), and Schizophrenia Fellowship to the 1995 Gaming Review) 



Furthermore, as described above, competition from a Crown Entity with statutory advantages (NZ Lotteries Commission) has substantially reduced the ability of individual charities to fundraise on their own behalf.



To access gambling funds such groups now have to fill out substantial application forms, follow accountability requirements which can be burdensome and detract from their autonomy, and apply to multiple sources (all with different requirements) because pressure on funds means it is unusual for the full amount requested to be granted. 





Gaming machine issues

Gaming machines are an increasingly popular form of gaming in New Zealand but the current regulatory system they operate within is ‘weak and frequently abused’ (Department of Internal Affairs 1995: Overview).  It is clear that under an improved regulatory system where profits were protected from abuses such as theft and fraud (see Section 8 of this report) a higher level of contribution to the community could be achieved.



One possible solution to the proven and alleged distribution problems associated with gaming machine profits, would be to introduce a community purposes levy on gross profit and use a centralised distribution system (such as NZLGB) or a local distribution system (such as the Community Organisation Grants Scheme (COGS) or local authorities) to return the funds to the community.   



Amongst submissions to the Gaming Review were a number from individual community groups which criticised the manner in which gaming machine proceeds were distributed.  These groups were particularly concerned that hotel based operators give priority to sports clubs or social clubs which are affiliated to the hotel such that ‘the understandable objective is the promotional link between (hotel) sponsorship and club activity’ (Abbeyfield NZ submission to the 1995 Gaming Review). 



It is likely that many of these local causes would not be funded through another distribution system because they may not be considered a priority or may not be able to offer the levels of accountability currently required by local or central government funders.

A Department of Internal Affairs survey shows that only four percent of those playing gaming machines take part in the activity ‘to support worthy causes’.  This contrasts with those taking part in raffles/lotteries where 82% take part to support worthy causes.  This is an indication that gaming machine turnover would be unlikely to be affected as a result of shifting the profit distribution mechanism away from hotel and club control, provided hotels and clubs continue to operate the machines.  Particularly in licensed premises, gaming machines are likely to be a strong attraction for patrons because of their entertainment value.

The demand for funds for community purposes

Considering that a substantial sum (over $190m) is being returned to the community from gaming profits, and having regard to submissions which argue that ‘there is no rational or logical argument for gaming machine proceeds (or any part thereof) to be distributed to 'the community'‘ (Pub Charity submission to the 1995 Review), it is necessary to ask whether the level returned is relative to any genuine level of need out in the community.



Measuring the true level of need for community funding is extremely difficult.  The number of applications submitted to funding agencies gives some indication.  In 1994/95 lottery distribution committees considered over 6,000 applications requesting over $203m  and made nearly 4,200 grants totalling $76.1m (NZLGB Strategic Plan 1995/96).  The 1995/96 Funding Submission by each of the distribution committees to the Board also provides indications of the level of need.  Several comments reflect the major shift in the provision of services from government agencies to the community (Saville-Smith and Bray, 1994) Comments included:



‘Primary school halls are a specific example of facilities that can be used by the wider community, but which are not considered a funding priority by the Ministry...Only 41% of these applications had received a financial contribution from the Ministry of Education at the time of consideration by Lottery Community Facilities.’

‘In the first distribution made [by Lottery Health Research] in the current financial year (December 1994), from a total of 126 applications, 44 grants were approved...but 74 other applications which were considered worthy of support were turned down because of shortage of funds...the committee continues to be disturbed by the fact that the demand for grant support of high quality health and bio-medical research greatly exceeds the funding available.’

‘There has been a 24% increase in the number of applications considered by Lottery Welfare up to 28 February this year...Lottery Welfare carefully monitors the funding patterns of external agencies [eg. Housing NZ Ltd] that provide grants to the voluntary welfare sector.  There are likely to be at least two developments next year which may result in an increased number of applications.’



Similarly, the joint Hillary Commission and Creative New Zealand submission to the Review stated that demand for funding from the Hillary Commission local grants scheme is almost five times the funds available and there is three times the demand for arts and cultural funding from Creative New Zealand.  ‘Even allowing for some overlap in grants applications and the practice of inflating requests, it is clear that community demand for gaming proceeds far outstrips monies available’  (Joint Hillary Commission and Creative New Zealand submission to the Gaming Review).



In 1995, the voluntary sector, which now provides many of the country's social services has become increasingly dependent on gambling as a source of income.  However, it is becoming much harder for even informal self help community groups to raise funds for their activities because there is less discretionary money available from fewer (particularly government) funding sources (Saville-Smith and Bray, 1994) and more choice facing potential gaming consumers in the entertainment field.  A range of community groups making submissions to the Review, make reference to the fact that substantial changes to their level of operations would be required without the contribution from gaming (eg. CCS Dunedin submission). 



Some other indications of demand are:



The extent to which organisations within one whole (cultural) sector which are seen as vital to our cultural heritage and national identity (eg. Creative New Zealand, the Film Commission, the Museum of New Zealand and the New Zealand Film Archive) are funded by the Lottery Grants Board, with ‘no capacity for service delivery’ within the Ministry of Cultural Affairs (Ministry of Cultural Affairs comment).

The relatively smaller size of the philanthropic sector (ie donations from businesses and wealthy individuals and families) in New Zealand compared with in other countries such as USA and Britain.

The lack of opportunity in a small economy for large scale sponsorship, particularly for social service organisations which have limited potential for corporates seeking marketable activities to align themselves with.

The legislated withdrawal of funds by the cigarette sponsorship industry leaving a gap for a range of sports.

Summary

The social benefits of gambling as an activity

Evidence of the social benefits of participating in gambling on both groups and individuals is not readily available.  However, there has been some limited research in this area.  



Many participants in gaming are looking for excitement and challenge, entertainment, and an interest or a hobby as well as to make money or win prizes.  Some gaming products are also viewed as suitable gifts for another person by some.



�Specific forms of gaming are associated with particular social benefits:



Research shows housie can form a major part of some players’ social lives, and is especially popular with women, providing a safe night time alternative to the pub.

Housie and battens-up are important means of raising money, particularly for Maori communities. Betting on events such as office sweepstakes or at casino evenings, and games of chance traditionally played by different ethnic groups also have a social focus and they promote cohesion and wider participation between social groupings such as school and ethnic communities.

Racing provides an important social venue, particularly in rural communities, and also provides a focus and hobby for those with a strong interest in horses.

Casinos and gaming machines have high entertainment value and the facilities of the Christchurch casino have provided a focus for a range of social events held by community groups.





Employment

Gaming makes a significant economic contribution to the nation through employment. Employment also fulfils a variety of other social functions and the gaming industry provides potential for both common and specialist employment skills.





Levels of gambling profit directly returned to the community

Profits from gaming activities authorised under the Gaming and Lotteries Act 1977 may legally only be used for the benefit of the community.  Over $190m is distributed to the community from these sources.  This excludes profits from racing, which are retained within the industry; and from casinos, which are permitted to operate for commercial gain.



The New Zealand Lotteries Commission, through distributions made by the New Zealand Lottery Grants Board, generates the greatest proportion (67%) of all funds returned to the community from gaming legally authorised under the Gaming and Lotteries Act.

During the same period licensed gaming machines in hotels, clubs and incorporated societies provided an estimated 26% of the total for authorised purposes.

Housie and other miscellaneous forms of gambling provided the remaining seven percent of contributions to the community.





�What types of community purposes are being funded

The Lottery Grants Board distribution system represents the primary source of discretionary funding for New Zealand communities, providing a centralised pool of supplementary funding for a wide range of community based initiatives.  The eight Lottery Grants committees distribute funds within specialised areas of interest (eg. health research, community facilities).  In addition, three statutory bodies (Creative New Zealand, the Hillary Commission for Recreation and Sport, and the New Zealand Film Commission) receive and distribute a fixed percentage of gambling profits from the Lottery Grants Board.

A range of community groups are funded from the profits of gaming machines.  Local sporting groups are the most likely organisations to benefit from machines in hotels.  Many clubs have introduced machines as a form of fundraising for the group’s activities.

Generally profits from housie, raffles, and other miscellaneous forms of gaming are returned to the groups or individuals associated with the fundraising.

Casinos are currently required under the terms of their licences to fund a charitable trust.

Race clubs occasionally hold ‘charity days’ where a proportion of the gate takings (rather than the betting profit) goes to a worthy cause.





Other ways the community benefits from access to gambling profits

Resourcing worthy causes from the profits of gaming can contribute significantly to achieving the two overriding government goals for 1994-97:



The maintenance of strong economic growth

Building strong communities and a cohesive society



Recent research (NZLGB Scoping Study, 1995) indicates that Lottery Grants funding is perceived to have a number of beneficial social impacts, by encouraging:



Individual and community self reliance and development

People to socialise and participate within strengthened and more caring communities

Social equity



It is clear that many worthwhile and well supported facilities and services would never have eventuated without the incentive and boost from gambling profits.





�The demand for funds for community purposes

A strong demand for funds for community purposes is shown by the number of applications submitted to the Lottery Grants Board and the statutory funding bodies which allocate Lotteries Commission profits.  The increased level of demand in recent years is likely to have reflected the major shift in the provision of services from government agencies to the community (Saville-Smith and Bray, 1994).  The cultural sector is almost completely dependent on gambling profits even for basic operational costs.





Difficulties associated with accessing gambling profits

Grants to individual charities or projects are reduced as funding must be spread across an ever increasing number of organisations

There is pressure on volunteers seeking funds from multiple sources

Fluctuating levels of profits available for distribution make future planning difficult

Groups which once successfully used raffles and other forms of fundraising have found it difficult to compete with the promotion of larger centralised gaming



These difficulties may worsen if forms of gaming which do not distribute a proportion of profits to the community compete successfully in the market and lower the overall pool available for community distribution.  

Possible impacts on social benefits including the supply of community resources under alternative regimes

This section discusses the possible impacts on social benefits under three alternative future regimes - maintaining the status quo, a more liberal regime, and a more restrictive regime.  For full descriptions of the regimes see Section 3 of this report.  It should be noted that the social impacts described are speculative and their extent cannot be accurately estimated.





Current regime

Whether (and how much) gaming profit is directed back to the community differs from activity to activity.

The quality of information about where gaming machine profits go is not good.  Most gaming machine operators undoubtedly fund worthwhile causes.  However, a number of problems have been identified involving recipients which are not community groups or charities in the accepted sense (and sometimes involving outright fraud).

Smaller community activities, eg. housie, are struggling to survive against larger more commercialised activities, and sometimes operate illegally to compete.

Race betting profits are channelled back into the racing industry.

Some new forms of gaming, eg. casinos, are not required to contribute a proportion of their takings to charitable purposes.  As more new activities are introduced under the current regime, the number of purely commercial operators is likely to increase and this may adversely affect ‘charitable’ forms of gaming.

Increasing conflict has developed between the view that gaming proceeds should be returned to the community or fund ‘worthy causes’ (widely held by the general public) and the view that operators should be free to run gaming for commercial gain.

If interest in new technologies increases, but forms of gaming in New Zealand remain restricted, participants may prefer to use overseas operators (eg. through the Internet).  This may result in a decrease of funds available for community purposes in New Zealand.





More liberal regime

New technologies (eg. interactive TV, Internet) tend to increase the entertainment value of gambling but may decrease its value as a social activity, as gambling in the home becomes more prevalent.

The benefits of activities like housie (both in terms of community fundraising and as a social activity) may diminish if they are increasingly run by commercial operators.

Proceeds from currently existing Lotteries Commission games may decrease because of increased commercial competition in this range of activities; this may be offset by a rise in funds as the range of Lotteries Commission games broadens.

Increase in community revenue from other gaming activities, if a set small percentage of profits from all forms of gaming goes to community purposes (as proposed in this scenario).

Gaming machines - more opportunity for funds to be channelled to 'pseudo charities' if less rigorously policed.  However, if operators are allowed to make a profit, misappropriation of funds intended for community purposes may decrease.

Some older forms (eg. race betting) struggle to survive and therefore object to any form of community levy.

More employment in gaming as activities increase, and eg. housie callers are paid.





More restrictive regime

More gaming turnover goes overseas, (eg. to Australia if interest in sports betting continues to increase, to various overseas operators through the Internet).

Proportion of takings directed to community purposes increases.  Gaming activities not currently required to give to the community must do so under this regime (eg. casinos, race betting).

�Decreased participation in existing Lotteries Commission activities, because of promotion restrictions, may adversely affect Lottery Grants Board funding.

However, Lottery Grants Board funds may increase if funds from other gaming activities are channelled through this distribution system.

Number of gaming machines may be restricted - the takings donated to community purposes decrease.

On the other hand, gaming machines may be run by a single, more heavily regulated body, which may direct the funds in a manner seen by government as more appropriate.

Games run by community organisers increase.



Other forms of gaming are as restricted as housie - interest in housie increases as it is no longer struggling to compete.





�8	PROBLEM GAMBLING

Definitions

The great majority of New Zealand adults gamble at some time and over half participate in gambling activities once a week or more.  The reasons people give for gambling were discussed under the section on participation.  Most people enjoy their involvement and do not develop problems.  However for some this is not the case.



Problem gambling can be described as occasional or regular gambling to excess to the extent that it leads to problems in other areas of life, particularly with finances and inter-personal relationships.  These problems can range from minor ones involving, for example, arguments with the family over gambling expenditure, to problems involving a compulsive addiction to gambling resulting in major financial and inter-personal difficulties.  



This more serious form of problem gambling is known as pathological gambling.  It has been recognised as a psychiatric disorder since 1980 when the American Psychiatric Association included pathological gambling in its Diagnostic and Statistical Manual, DSM-III as a Disorder of Impulse Control.  In the 1994 edition (DSM-IV), pathological gambling is described as:



	‘The essential feature of Pathological Gambling is persistent and recurrent maladaptive gambling behaviour...  that disrupts personal, family, or vocational pursuits....  The individual may be preoccupied with gambling... Most individuals with Pathological Gambling say that they are seeking “action” (an aroused, euphoric state) even more than money.  Increasingly larger bets, or greater risks, may be needed to continue to produce the desired level of excitement...  Individuals with Pathological Gambling often continue to gamble despite repeated efforts to control, cut back, or stop the behaviour... There may be restlessness or irritability  when attempting to cut down or stop gambling... The individual may gamble as a way of escaping from problems or to relieve a dysphoric mood (eg feelings of helplessness, guilt, anxiety, depression)...  A pattern of “chasing” one’s losses may develop, with an urgent need to keep gambling... The individual may lie to family members, therapists, or others to conceal the extent of involvement with gambling...  When the individual’s borrowing resources are strained, the person may resort to antisocial behaviour (eg forgery, fraud, theft, or embezzlement) to obtain money...  The individual may have jeopardised or lost a significant relationship, job, or educational or career opportunity because of gambling...  The individual may also engage in “bailout” behaviour, turning to family or others for help with a desperate financial situation that was caused by gambling..’ (pp 615- 617)



�There is continued debate however over whether pathological gambling should be regarded as an impulse disorder or whether it is best viewed as an addiction similar to alcohol or substance abuse (Sullivan C 1993).   Other theorists would argue that it should be seen as a ‘psychological dependence’ (Booker 1995).  However most people working in the field in New Zealand and Australia, whether volunteers or professionals, seem to view it as an addiction.



There also continues to be disagreement about whether gambling-related problems are most usefully conceptualised as a ‘disease’ or as one end of a continuum of gambling-related behaviours (Dickerson 1990, Volberg and Banks 1990).



Neither problem gamblers nor pathological gamblers are a distinct group and there has been considerable debate about the best terms to use for those who have a problem with gambling.   Researchers use a number of  terms such as ‘problem’, ‘excessive’, or ‘problematic’.   Currently the generally accepted view is that there is a continuum ranging from non-gamblers to occasional gamblers, to moderate to heavy gamblers, to problem/potential pathological gamblers, through to those who would meet the clinical criteria for the DSM-III diagnosis.  This report will use the term ‘problem gambler’ unless the particular study that is being discussed has used another term.

Prevalence

Until recently the only data available on problem gambling was from people receiving treatment or from members of Gamblers Anonymous mainly in the United States.  These sources gave a profile of the average member as being an employed married male in his 40s with better than average education.  More recently telephone surveys of the general population in the United States and elsewhere have produced a much more varied picture and shown that previous data seriously underestimated the number of women, non-whites and under 30 year olds.  Researchers have concluded that the characteristics of problem gamblers in the general population may differ substantially from pathological gamblers in treatment (Australian Institute for Gambling Research 1995).



Two studies which examined the incidence of problem gambling in the community in New Zealand have been done.  The first of these surveyed the incidence of major forms of psychopathology in Christchurch during 1986.  A few questions about problem gambling were asked and 3.6% of adults reported that they had at some time experienced a problem with gambling, and 0.4% were deemed to have been pathological gamblers (Wells, Bushnell, Joyce et al 1989).



A much larger nation-wide two stage study focussing specifically on gambling was undertaken in 1991/92 (Abbott and Volberg 1991, 1992).  In Phase One, 4053 people aged 18 or older were interviewed by telephone in a randomly selected sample and asked about their involvement in, and expenditure on, gambling activities.  The interview included a version of the South Oaks Gambling Screen, a 20-item scale derived from the diagnostic criteria of the American Psychiatric Association’s DSM�III.  Phase Two of the study consisted of in-depth, face-to-face interviews with a subsample of 217 respondents from the Phase One sample, including all those who had scored as probable pathological gamblers in Phase One.  The interview explored respondent’s gambling behaviour, their history of gambling over their lifetime, the pleasures and costs they had experienced with gambling, help-seeking behaviour, and included tests for alcohol and depression.  The interviewer also completed an assessment of respondents’ gambling behaviour after the interview.



Based on the two phase study, Abbott and Volberg then calculated an estimated prevalence range for current (six month) pathological gambling in the New Zealand adult population (aged 18 or over) of 1.17% ((0.33%), between 19,000 and 32,000

people.  They also calculated a lifetime (a problem in at least one period in their lives) prevalence of between 0.31% and 3.7%.



For problem gambling, as distinct from pathological gambling, their best estimate was 2.1% ((0.4%) (36,000 to 52,000 people) for current problem gambling, and 4.25 % ((0.6%) (78,000 to 105,000 people) for lifetime problem gambling.



While the rest of the Abbott and Volberg study has been accepted as a major contribution to gambling studies (eg Sullivan C 1993), there has been criticism over the way the estimate of 19,000 to 32,000 current pathological gamblers was calculated.  The statistical issues involved in this issue are complex.  Further work has been done on calculating a more correct range at the Centre for Applications of Statistics and Mathematics at the University of Otago (Manly, Gonzalez, and Sullivan 1994).  This work concluded that the previous range estimated was too narrow and that a more correct range was between 12,000 and 68,000 people.



Dr Abbott has accepted this correction.  However, he points out that there are a number of reasons affecting the prevalence estimates apart from the statistical calculation.  If they could be calculated they would be likely to raise the rate.  For example: only people in private dwellings (thus excluding prisons and psychiatric hospitals) were surveyed; the survey was voluntary, therefore those who were sensitive about gambling may well have refused to participate; young, marginalised males, especially Pacific Islanders and Maori are often disproportionately represented amongst problem gamblers and they are acknowledged to be less often represented in sample surveys; pathological gamblers are more likely to live with others with gambling problems and would have been under-represented in a survey where only one person from each household was surveyed.  Abbott and Volberg’s original rate was calculated using 1986 Census data.  1991 Census data gives a rate of between 20,000 - 35,000 (Abbott 1993).



In the questionnaire used for Phase One of the study, all respondents were asked if they felt they had ever had a problem with gambling.  Two percent said they had had at a previous time in their lives but less than one percent said they had had a problem during the last six months.  None of those interviewed had sought or received professional help for gambling problems.



Overseas studies of the rates for problem and pathological gambling vary.   Most studies of problem gambling in the community have been done in the United States and Canada and are lifetime rates which show that the person concerned has had a problem at some stage during their lifetime.  These are naturally somewhat higher than current rates (Abbott 1993) and vary between 0.1% and 6.4% (Abbott 1993,  Australian Institute for Gambling Studies 1995).  These rates usually vary with the availability of different types of gambling.  DSM-IIIR notes the prevalence as two to three percent of the adult American population.  (Sullivan S 1993)



The most recent, in depth Australian study (Dickerson, Baron, Hong and Cottrell 1995) which used a similar methodology ( the SOGS screen) but applied it more stringently (excluding more people) than the Abbott/Volberg study, estimated that 1.16 ((0.34%) of the adult population in Australia were likely currently to be pathological gamblers.  This prevalence level was also accepted as the best estimate in a Tasmanian study (Dickerson, Walker, Baron 1994).  This compares very closely with the 1.17% identified for New Zealand.



The Tasmanian study also asked the general population they surveyed whether they had  family members who had had problems with gambling.  This was an interesting question because people were more likely to respond honestly than if asked about their own gambling problems.  6.1% of the adult population reported a family member who had ever experienced difficulty with excessive gambling: 1.1% reported that this had occurred in the last six months.  In a recent Western Australian study (Dickerson, Baron, O’Connor 1994), 2.2% of the adult population knew of a family member who had experienced difficulties in the last six months. 



Taking these factors into account it is possible to say that, while we do not have a precise figure for the number of pathological gamblers in New Zealand, there are very likely to be at least 12,000 adults who could be classed as pathological gamblers currently (the lower end of the reworked scale from the Abbott/Volberg report) and a strong possibility that the figure for current pathological gamblers is higher than this.  The figures for those who have ever had a problem in their lifetime would be considerably higher again.   In addition there is another group who, while not being classed as pathological gamblers, would currently have less severe problems with gambling.  

Types of gambling behaviour associated with problem gambling

There are no hard and fast rules about what types of gambling behaviour should be considered as ‘problem gambling.’  The amount of time and money able to be spent will, of course, vary from person to person depending on their financial and other responsibilities and on their individual situations.



However, the behaviour of pathological gamblers in Abbott and Volberg’s New Zealand study (1991, 1992) differed from that of other gamblers in a number of ways:



They were significantly more likely to prefer continuous rather than non-continuous forms of gambling.  Continuous gaming is characterised by the opportunity for a continuous repeated cycle of placing a stake, playing and determination, such as occurs with gaming machines, casino betting and horse betting.  In non-continuous gambling such as lotteries, there may be many hours or days between placing a stake or buying a ticket and the determination of the win or loss.

They were significantly more likely to prefer betting on horses or dogs to other forms of gambling.

They were significantly more likely to be frequent participants in horse/dog race betting, gaming machines, and betting with friends.

They were significantly more likely to bet on horse/dog racing by themselves.

They had significantly longer gaming machine sessions than others.

They were more likely to say they gambled to win money or for entertainment or fun, and significantly more likely to say they gambled for excitement or challenge.  They were significantly less likely to say they gambled to socialise or support worthy causes.

They were significantly more likely to indicate that they gambled because it was beyond their control, eg ‘it’s like a drug’ or ‘I’m hooked’.

They generally participated in a much wider variety of gambling activities than people without problems.



These findings support those of almost all overseas studies and studies of those receiving treatment for gambling problems.  Such studies have found continuous gambling is much more likely to be associated with problem gambling than non-continuous forms such as Lotto.  Indeed this association is so well accepted in studies of this kind that Dickerson et al (1995), limited the second and third part of their study of the extent of problem gambling to frequent players of continuous types of gambling.   However very little study has been done of the effects of non-continuous  types of gambling on the socialisation of gamblers and the acceptance of gambling as a ‘normal ‘ activity.



In a summary of the literature about whether problem gamblers can be distinguished from other gamblers by their manner of gambling, the Australian Institute for Gambling Research (1995) concluded that while problem gambling has no ‘clear cut’ characteristics, it is more likely to be associated with:



A continuous form of gambling

A frequency of more than one session per week

A session length of more than one hour

Weekly losses in excess of $50 (Australian)

�Gambling related debts

A variety of beliefs and behaviours that may be categorised as comprising impaired control

Motives of winning rather than playing for entertainment

Demographic factors associated with problem gambling

The Abbott and Volberg study (1991, 1992) found a number of factors were associated with high rates of problem gambling:



High rates of problem and pathological gambling were found among Pacific Island respondents (approximately six times the NZ European/Pakeha rate) and Maori (over three times the Pakeha rate).

Two-thirds of all the current pathological gamblers were aged 18 - 29 years.

Men were more likely than women to have experienced gambling problems.  One in ten men had had a gambling problem at some time in their lives.  

The unemployed were over-represented among both problem and pathological gamblers.

Lower occupational and educational status were associated with higher rates of gambling problems although not as strongly as for the variables listed above.



Abbott and Volberg concluded that:



‘Overall, although problem and pathological gamblers were found to be heterogenous groups coming from all walks of life, they were greatly over-represented among those socio-demographic categories that are also the major participants in gambling activities, namely non-white, young, males, unemployed, lower socio-economic people.’



Recent studies overseas support the findings that these are the groups most likely to have problems with gambling.  For example, a 1994 study in the United States comparing non-problem gamblers with problem gamblers, shows that problem and pathological gamblers were more likely to be male, under 30, non-Caucasian, and not married.  These differences were statistically significant (Volberg quoted in Australian Institute for Gambling Research 1995).

�Other mental health problems associated with problem gambling

Studies in the community and studies of problem gamblers seeking treatment show that other mental health problems are often associated with problem gambling.  Information about the mental health characteristics of those seeking treatment are discussed in a later section.



Both the Abbott and Volberg (1991, 1992) study in New Zealand and the Australian Institute for Gambling Research (1995) study investigated problem gamblers amongst the general population.  Both studies found other mental health problems were often associated with problem gambling.  Abbott and Volberg found that:



Over 60% of pathological gamblers were identified as having an alcohol use disorder

48% of pathological gamblers were found to be suffering from clinically significant levels of psychological distress

43% were classified as experiencing mild to severe depression



The Australian study reported a weaker trend for depression being associated with those with gambling problems.  However 23% of the problem gamblers reported they frequently used their gambling in the previous six months as an escape from feeling depressed.  This study did not investigate if alcohol problems were associated with problem gambling.



In Spain studies have found a link between rate of consumption of addictive substances (drugs and alcohol) and the rate of pathological gambling.  The cities with the highest rate of consumption also have the highest rate of pathological gambling (Becona et al 1995).

Gambling history

In Phase Two of their study, Abbott and Volberg (1992) examined the history of the pathological gamblers they identified in Phase I and concluded they were more likely than other heavy gamblers to have:



Started gambling between the ages of five and 17 years

Commenced gambling on gaming machines

Gambled more than once a week from the time they first started gambling

Spent more time per gambling session from the beginning of their gambling careers

Experienced a ‘big win’ ($1,000 or more)



The level of gambling, and problems with gambling, seems to fluctuate considerably over a person’s lifetime.  Abbott and Volberg (1992) asked about gambling involvement at four major life transitions - leaving school, entering a marriage or de facto relationship, the arrival of children, and leaving work due to retirement or unemployment.  The arrival of children had the greatest impact, substantially decreasing involvement especially for the pathological gambler group.  



Abbott and Volberg’s work provides some evidence of people saying they have previously had a problem with gambling but no longer have a problem.  The rates for current problem or pathological gambling were much lower than for those who had been problem or pathological gamblers at some time during their lifetimes.  None of the participants in the Abbott and Volberg study had sought or received professional help specifically for gambling problems.   



There also seems to be some correlation between having parents who are problem gamblers  and having gambling problems yourself.  Although most people with gambling problems did not report having a parental history of such problems, of those whose parents did have a problem, 17% (( 6%) showed some degree of gambling problem themselves (Abbott and Volberg 1991).  

Overseas leisure research shows that children seem to acquire their attitudes to leisure mainly from their families and appear to continue into adult life activities similar to those begun during childhood (de Joux 1985).  



There is also some evidence that problem gamblers tend to live with or know of family members experiencing gambling problems (Abbott and Volberg 1992).



An Australian study of a sample of gamblers in treatment (Blaszczynski and McConaghy 1987) found that 50% had begun before the age of 19; 34.5% had parents who first introduced them to gambling; and 49% had parents who gambled, although the extent to which the parents gambled was not investigated.





Links with other leisure activities

There is some limited research which suggests that arcade video games share some characteristics with gaming machines including the potential for dependency.  It has been suggested that video game playing may be a precursor to playing gaming machines and that one path to pathological gambling may start with children spending an abnormal amount of time watching television.  Later they discover video games and progress to playing gaming machines and become dependent.  For both activities the younger a person begins playing the more likely they are to have problems;  regular players are more likely to experience problems than casual users; and negative behaviours (eg stealing, truancy) are associated with excessive playing for both activities (Fisher and Griffiths 1995, Fisher 1995).   This is an area which merits further research.

Availability of gambling

Little information is available on the links between the availability of gambling and the level of problem gambling.  Most people working in the treatment area believe that greater availability (including factors such as the number of outlets, trading hours, price, and promotion) leads to increased numbers of problem gamblers. They also believe a delay of some years is likely before higher levels of problems are apparent.  Other factors that would need to be considered in a study of availability include subjective availability (how accessible people feel gambling is to them) or social availability (how acceptable gambling is in their social circle for people like them).



People working in the treatment of problem gambling are usually convinced that increasing the availability of gambling leads to an increase in people with problems with gambling.  Often this conviction is based on studies of the relationship between the availability of alcohol and the rate of problem drinking.  (Often therapists and counsellors working with problem gamblers have also had experience with the treatment of people with alcohol problems.)



Drinking alcohol does make a useful comparison for gambling in that both activities can also be seen as being good for the health of individuals when taken in moderation.   Medical research indicates that one drink a day has positive benefits for physical health.  In a similar way interesting, exciting, socially stimulating gambling may well have mental health benefits if done moderately.



There is a reasonably sizeable body of literature which has looked at the connection between alcohol availability and alcohol problems.  It is clear that Moslem countries, where drinking alcohol is forbidden by law and custom, have a low rate of alcoholism.  Similarly, in Western societies when women were not socially permitted to drink alcohol, they too had a low rate of reported alcoholism.   Prohibition in the United States reduced alcohol problems (Holder 1993).   In current Western societies where alcohol is reasonably freely available and relatively slight changes to alcohol policy are made from time to time, the situation is rather more complex.  Changes might include increasing the amount of duty paid and thereby increasing the price, or raising or lowering the drinking age, or providing more education about the effects of alcohol. At times the overall aim of such policies is clear.  When looking at links between availability of alcohol and alcohol-related problems, studies tend to conclude that the links are demonstrated.  For example, Casswell and Stewart (1986), writing from a public health perspective, conclude:



‘Given the evidence from a variety of countries of increases in both alcohol consumption and alcohol-related problems accompanying liberalization of alcohol controls and of decreases when controls were implemented, there is considerable international agreement on the beneficial effect on public health of government action to develop and implement policies to control access to alcohol.  The World Health Organisation, for example, has called on the governments of member states to develop and implement such comprehensive policies aimed at the prevention of alcohol-related problems.’



One study which has examined availability and problem gambling compared the prevalence and treatment of pathological gambling in five states of the United States (Volberg 1994).  The states compared were California, three Eastern states (Massachusetts, Maryland, and New Jersey), with Iowa, a mid-Western state with less opportunities for gambling.  Volberg concluded that the difference was statistically significant:

	‘In states where legal gambling has been available for less than 10 years, less than 0.5% of the adult population were classified as probable pathological gamblers.  In states where legal gambling has been available for more than 20 years, approximately 1.5% of the adult population were classified as probable pathological gamblers.  Together, these data support the long-standing contention of treatment professionals and researchers that increasing the availability of gambling will contribute to an increase in the prevalence of gambling-related problems in the general population.’



In the Netherlands the introduction of casinos and an increase in the number of gaming machines in other venues appears to have lead to an increase in compulsive gambling  (Remmers 1995).



Commonsense explanations would suggest that the more gambling activities available, the wider range of people will gamble and the more people will discover they have a problem with gambling.  However there must be limits to how high the level of problem gambling can go even if gambling activities are increased enormously.  Gambling does not rely on the organised commercial provision of suitable activities.  As long as you have two or more people who are willing and can agree on an object to bet on, they can bet on anything suitable such as raindrops running down a window.   There are also gambling games such as cards that can easily be run privately by groups of friends.



Cultural factors such as attitudes to gambling and money, the history of gambling in a particular society, religious or other beliefs about gambling, demographic and socioeconomic characteristics in a particular region, the types of gambling activities available both legal and illegal, what promotion and advertising is permitted, and what treatment and education about possible problems is available, would all be relevant both to the levels of participation and the rates of problem gambling.



More research is needed into this area.  While it is likely that increasing the number and types of gambling available will eventually contribute to an increase in the number of problem gamblers in the population, it may be that even if the opportunities for gambling increase, there is a point at which the level of problem gamblers stays constant.  



Another factor that must be researched is the difference that education about possible problems and what treatment is available can make.  Education and changing public attitudes have made an enormous difference to smoking (and in a less dramatic way to alcohol) behaviour in New Zealand and elsewhere.  Similar changes may be possible with the relatively small number of people who have problems with gambling.

Problem gambling treatment and services

Treatment in New Zealand

In New Zealand there are the following services for people with problems with gambling:

The Compulsive Gambling Society (Hotline)

The Compulsive Gambling Society was established in December 1992.  It provides a nationwide toll-free, 24 hour, seven day a week, telephone service (the Hotline) for those affected by problem gambling.  Hotline callers receive information, counselling, and referral to other groups such as Gamblers Anonymous for on-going support.  Face to face counselling is provided for those able to attend the clinic in central Auckland.  Clients (both gamblers and significant others, usually spouses or partners) using the clinic attend on average some one to four sessions with few attending more than 14 sessions.  The Society also provides education and information about problem gambling both to the public and to professional groups such as doctors.  Data collected about users of the Hotline and clinic are given in the next section.

The Salvation Army

The Salvation Army have programmes specifically for gamblers at Hutt City, Porirua, and Christchurch and are developing a programme in Auckland.  These are run in conjunction with the Bridge programme which has over the years generally offered some treatment for gamblers along with treatment for other dependencies.



The Christchurch programme for gamblers has been running about a year and in June 1995 they employed a counsellor to work in rooms near the casino (funded by the casino charitable trust).  In total they are doing one-on-one counselling and group work with 37 people with gambling problems, and have had numerous enquires especially since recent publicity regarding the casino.  Their clients are mainly male and mostly have cross addictions, mainly to alcohol.

Gamblers Anonymous (GA)

Gamblers Anonymous is a self help group using a 12 step programme modelled on Alcoholics Anonymous.  GA provides mutual support for problem gamblers and their families.  They believe ‘Compulsive gambling is an illness, progressive in nature, which can never be cured, but can be arrested.’   GA began in the United States in 1957.  A small number of groups have started up in New Zealand since the late 1970s.  By 1993 this had increased to around 20 groups in most of the main centres.  Groups varied in size from around three or four members to around 20.  In 1995 there are 21 groups with similar numbers of members.  There are also six Gam-Anon groups for members of families with a problem gambler.



For a description of the work of GA see Don M (1987).

Odyssey House

Odyssey House in Auckland provides residential treatment for multiple-drug abusers, with 95% of the residents primarily alcohol dependent.  Around one in six (ten residents) have a gambling problem and attend the twice weekly specialised group which deals exclusively with gambling addiction.  Staff have noticed an increase in problem gamblers seeking treatment in recent years (Challis 1993).

Private practitioners

A few private psychologists offer counselling with gambling problems.





�Treatment overseas

An increasing number of states in the United States are now providing services and treatment for problem gamblers often after a prevalence survey has been done.  In Australia there has been a considerable increase in the services available for problem gamblers in the last two years.  Victoria is establishing 13 new Break Even resource centres and the G-Line telephone service which has television advertising.  Funding for problem gambling from the New South Wales casino has also been arranged  (Dickerson 1995).





Which type of service is best?

The approach of counsellors varies greatly both within and between different countries and states.  However ‘the literature evaluating the most effective psychotherapeutic methods does not provide a basis for preferring any particular approach’  (Dickerson 1995).

Treatment initiatives taken by the gaming industry

Various representatives of the New Zealand gaming industry have formed a Committee on Problem Gambling Management.  They are working with treatment providers to decide how treatment and education should be funded.  More details of this are given in Appendix III, Current Government Action on Problem Gambling in New Zealand.

Self-barring policy at Christchurch casino

The Christchurch casino has set up a self-barring policy that requires the consenting individual to have a co-signatory authorise any later rescindment.  Thirty-two people in the first ten months have used the system (Christchurch casino submission to the Review of Gaming 1995).  This policy seems to have been modelled on the Dutch system where casinos have a self-barring policy and can also impose a limit on the number of visits gamblers can make to a casino (Remmers 1995).

Racing Industry Board 

The Board has developed pamphlets and posters for TABs to display warning of the problems gambling can cause.  These have been well received.  They are continuing work on developing a responsible host programme.

Characteristics of people seeking treatment

Information about people seeking treatment is presented separately from information on the characteristics of problem gamblers in the general population because it is likely that people presenting for treatment have somewhat different characteristics from those who do not seek treatment.  In this section New Zealand information is presented first.



Dr Fraser McDonald, (1993) former head of Carrington Hospital in Auckland, who in his retirement worked for many years with gamblers with severe problems at Odyssey House, listed the following psychiatric accompaniments to compulsive gambling:



Depression, which he saw as almost universal among compulsive gamblers

Anxiety states, phobias, agoraphobia and panic attacks

Sexual abuse issues.  He reported that a large percentage of the women and at least half the men had been sexually abused as children

Personality disorders

Other addictions such as drugs and alcohol

Anorexia and bulimia

Psychosomatic disorders where psychological symptoms have caused physical   symptoms such as angina and asthma



The Compulsive Gambling Society continues to collect data about its Hotline callers and about those attending the clinic.  The information given below comes from the report on the first year of operation (Abbott et al 1994), a draft of the second year report (Sullivan S 1995), and data collected for the first six months of 1995.  Table 8.1 presents information about Hotline callers seeking advice and help about gambling problems for 1993 and 1994, the first two years the Society has been operating.  There were also a large number of callers seeking information about gambling, eg the press or professional people such as doctors.  When reading Table 8.1 it needs to be kept in mind that some of the figures refer to those classed as pathological gamblers and other data includes significant others (family members) as well.



There has been a small decline in the number of callers between the two years.  Numbers may have been higher in the first year compared to the second due to the high initial publicity. The funding situation in the second year has meant less people available to staff the phone and hence more callers receiving the engaged signal and perhaps not bothering to call again.





�Table 8.1.  Callers to the Compulsive Gambling Society’s Hotline during 1993 and 1994 



						1993		1994		1995

									       Jan to July



New callers



Pathological gamblers				508		444

Significant others				350		276

						

						

Gender of pathological gamblers



Male						79%		76%		63%

Female						21%		24%		37%





Ethnicity of pathological  gamblers and significant others



European/Pakeha				88%		-		67%

Maori						11.5%		20%		28%

Pacific Island					  4%		-		  3%

Asian						  3%		-		  4%	





Forms of gambling preferred by pathological gamblers



Horse or dog racing				49%		34%		26.5%*

Gaming machines				48%		59%		62%*

Other forms eg Inst Kiwi, housie, cards	  3%		  7%		  3%*

Casino										  8.5%*



*Note: The 1995 figures for forms of gambling are for family members as well as those classified as pathological gamblers.						  





In both years there was an appreciable number of family members, usually spouses or partners, who were in need of counselling.  These have been mainly people whose partners would not seek treatment.  In 1994, 22% have been males seeking help with female partners, while 78% were females seeking help with male partners.  This supports the gender split shown in the figures about those classed as pathological gamblers.



The number of male gamblers contacting the Hotline continues to be much higher than the number of females.  There is a clear gender difference in the type of gambling they have problems with: in 1994 gaming machine players were 71% male and 29% female, while racing betting was 89% male and 11% female.  There was a fairly even split between males and females having problems with other forms of gambling: 52% males and 48% females.  Hotline staff think there are likely to be increasing numbers of females having problems with machine gambling as monthly rates for women have continued to rise.



Problems with gaming machines seem to be making up an increasing proportion of those contacting the Hotline while the proportion of those having problems with racing seems to be declining.  This apparent trend may be due to the fact that the Hotline targeted horse racing to begin with by publicising their service on the racing radio station whereas machine gamblers are less easy to contact.



There has been an increase in the number of Maori calling the Hotline and their percentage is now well above the percentage of Maori in the population.  A relatively high number of Asians also call.



Most callers had other mental health problems in addition to gambling problems.  The majority of pathological gamblers reported anxiety, depression and disturbed sleep patterns.  82% referred to thoughts of suicide as a solution to their gambling problems and 17% said they had planned the means by which they would end their life, most commonly a drug overdose or deliberate car crash.  Four percent said they had unsuccessfully attempted suicide.  Family members calling the Hotline almost always reported extreme distress and a small number were suicidal.



A study of Gamblers Anonymous members in Christchurch (Sellman and Roche 1995) has looked at other disorders those suffering from pathological gambling may have.  They found that 20% of the sample had not had any alcohol or drug abuse or dependence or major depression during their lifetimes, and that 60% had none of these problems currently.  From their study of the small amount of literature available, they point out that depression, which is strongly associated with pathological gambling, often lifts once gambling stops.  This would indicate that depression is often secondary to the gambling and its associated lifestyle and complications.



In Queensland there are five counselling centres providing services for gamblers and their families.  The service, called Break Even, was established in mid-1993.  The first column of Table 8.2 presents data from their first seven to eight months of operation, (Australian Institute for Gambling Research 1995) while the second column has some limited preliminary data for the July 1994 to June 1995 year (supplied by Break Even) for the Brisbane Centre only. 

The trends observed at the Hotline in New Zealand seem to be similar to those in Queensland.

 

Recent information about callers to the Problem Gambling Helpline in Manitoba, Canada, and about clients at a gambling programme is available and is presented in Table 8.3 (Manitoba Lotteries Corporation 1995).  This is interesting because it shows the levels of those having money problems about which there is little information elsewhere.



�Table 8.2.  Percentage distribution of gambling characteristics of Break Even (Queensland) clients first 7-8 months, and for the Brisbane Centre for the year to June 1995



					7-8 months		1994/95 year Brisbane



					n = 174		n = 277 new clients

					 %				 %

Gender

Male					79				68

Female					21				32





Forms of Gambling



Betting	 (horse/dog)			28				42

Gaming machines			22				42

Casino					10				12

Other					  3				  4



Note: The percentages for the forms of gambling for the seven to eight month period do not add to 100% because of missing data.







Table 8.3.  The effects of gaming in Manitoba reported by 1,112 callers to the Problem Gambling Helpline: May 1994 - April 1995 and by 293 clients of the AFM Gambling Program, May 1994 - April 1995



					Helpline	Gambling Program

					 %			%



Feeling depressed			72			69

Problems with family/spouse		79			67

Being in debt				81			64

Can’t pay household bills		75			52

Borrowing money from 

family/friends				71			46

Borrowing from credit card		48			29

Problems at work/school		37			24

Having thoughts of suicide		22			20

Drinking/using while gambling	29			19

Missing school/work			22			13

Committing illegal acts		15			12

Losing friends				11			12



�A recent survey of compulsive gamblers in Holland provides a profile of the kind of person most likely to be a compulsive gambler there, or at least of the kind of person most likely to seek help for gambling problems:



‘Male 93%

Unmarried in 84% of the cases

Living alone (or with parents) 58%; only 23% were married or living together

26 years old

Average education; only 2% went to university

Employed but primarily in the lower social/economic class of employment

91% play slot machines; only 5% have problems with the traditional casino games such as roulette and black jack.  Interestingly most of the people (more than 80%) who are debarred at Holland Casinos have problems with roulette and black jack

Has a debt of $16,000 (US); this drops to $10,000 (US) if the exceptionally large debts are excluded.’  (Remmers 1995)



This survey seems to have been done with people attending out-patient clinics for addictions.





Gender differences

The Dutch figures on gender are in complete contrast to very recent figures from Australia where the percentage of new clients who are female is much higher: 43% in Queensland for 1994/95 and 57% in Victoria.  This compares with 37% for the New Zealand Hotline in the first six months of 1995.  Most of these women are gaming machine players.  This is radically different from the usual rates of men to women in most residential clinics and specialist centres in other parts of the Western world.  Their ratio is often 10:1.  It may be a function of the greater ease of access to the new community-based resource centres, or it could be that women in Australia and New Zealand feel less stigma in admitting that they have a gambling problem.  Or it could be that women have a lower threshold for help-seeking for gambling problems, attending centres when debt levels are significantly lower than for male problem gamblers  (Dickerson 1995).



A recent study of male and female gaming machine players in Victoria (Ohtsuka et al 1995) found that men and women are equally susceptible to becoming pathological gamblers.  They also found that equal numbers of men and women reported feeling guilt about their gambling behaviour and that the less happy the players were the more likely they were to exhibit the symptoms of pathological gambling.



The number of women appearing to have problems especially with gaming machines needs to be monitored closely in case a trend is developing.

Harmful effects of problem gambling

Pathological gamblers describe a variety of negative impacts of their gambling including significant personal and interpersonal distress, loss of time and efficiency in work, debts, and criminal offences in support of their gambling (Dickerson, Baron, Hong, and Cotterell 1995).  Most of the data about these effects is derived from gamblers who have sought help.



The Australian Institute for Gambling Research (1995) has summarised the effects under five headings:



Individual mental health

Relationships, marital and family

Financial

Employment and productivity

Related legal problems/offences



The following sections present the summarised evidence they found under each heading.  Any New Zealand evidence available has been summarised in the previous section.





Individual mental health

In overseas studies about seven percent of hospitalised pathological gamblers are diagnosed as having a major depressive disorder and about 20% have attempted suicide.  Estimates for multiple addictions (usually to alcohol and/or drugs) are not so clear, ranging from ten percent to 50%.  





Relationships, marital and family

An American study of the spouses of male pathological gamblers (Lorenz and Yaffee 1988) described typical problems:



Having to obtain loans to pay for basic needs such as rent, heating and food (66%)

Being harassed or threatened by bill collectors (66%)

Being ridiculed in front of children or friends  

Being blamed by their partner for causing them to gamble

Feeling violently angry (80%)  

Hitting or throwing something at their partners (60%)

Trying to cope by binge eating, starving and/or alcohol abuse

Stress-related disorders such as headaches and hypertension

47% reported depression and 14% attempted suicide



Studies of the children of pathological gamblers report similar problems.

In New Zealand, Relationship Services (Marriage Guidance) estimate they see some 500 people per year with gambling or other addiction problems affecting their relationships.  In the majority of cases there would be more than one type of addiction.  This represents some two percent of their clients. 





Financial

The average gambling debts (ie excluding mortgages and car loans) of male excessive gamblers entering treatment in the United States ranges between US$50,000 and $90,000 (Lesieur 1988).  The estimate for women gamblers is much lower at US $15,000 (Lesieur 1987).  Similar levels of debts have been reported in Australia (Blaszczynski 1985).



The 1991/92 national Australian study estimated that the expenditure (losses) per annum by problem gamblers in Australia could well be in the vicinity of A$1.3 billion ($1,313,427,500).  This was calculated using the prevalence rate of 1.16% with an average expenditure (self reported and therefore probably conservative) of A$182.18 per week for 50 weeks of the year.  ‘Further, if Solonsch (1991) is accurate that total spending in all legal gambling in Australia was $5 billion, then problem gamblers spend 26.27% of that.’  (Dickerson, Baron, Hong, and Cottrell 1995)





Employment and productivity

Little study has been done in this area.  Lesieur (1984) established that for compulsive gamblers, as the level of supervision or time monitoring decreased so the hours absent from work increased.  Another study estimated that the excessive gambler may function at no more than 50% of his/her productivity as gamblers become preoccupied with the problems of how to meet debts and how to ‘maintain’ promises that they have ceased to gamble (Australian Institute for Gambling Research 1995).  Burns (1990) in a study based on a very small sample, noted that ‘Compulsive gamblers in action take many days off work directly due to a compulsion to gamble.  The number of days far exceeds the national average of the adult work population.’



Dickerson’s Australian study of problem gamblers in the community (Dickerson and Baron 1992) found 59% reported loss of time from work/study due to gambling, 42% had changed jobs due to gambling, 23% had been sacked from a job, and 14% considered their efficiency at work had often been undermined by gambling.





Related legal problems and offences

Studies have shown that in both the United States and Britain the frequency of prisoners with gambling problems is very much higher than among the general population.  In Australia one study showed up to 50% of members of GA may have committed an offence to obtain funds to maintain their gambling.  (Summarised in Australian Institute for Gambling Studies 1995, see also Blaszczynski et al 1990).  

A study of prisoners at a remand centre in Western Australia found that 22% were ‘probable problem gamblers’ (Jones 1990).  Gambling had directly contributed to the offences of two-thirds of these prisoners.  Some of the two-thirds also had alcohol and other drug problems.  Gambling was hidden throughout the trial in some cases.  The two-thirds identified had committed a range of serious offences and most had committed robbery or armed robbery.  All gambled very frequently and had incurred substantial losses and they continued to gamble in prison.



An Australian study of gamblers in treatment found that 49% admitted engaging in illegal acts to obtain money (Blaszczynski and McConaghy 1987).  These ranged from petty fraud, embezzlement, breaking and entering, to armed robbery.  Some 22.5% had been arrested for gambling related crimes and 13% had spent time in jail.



A Christchurch member of Gamblers Anonymous stated that most members have been in trouble with the law, ie ‘convictions, prison, theft as a servant.’  (Luke 1992)

Public attitudes to problem gambling and its treatment

The 1985, 1990, and 1995 surveys of public attitudes towards gambling in New Zealand, (Wither 1988, Christoffel 1992, Department of Internal Affairs 1995) all asked two questions about attitudes to problem gambling: whether respondents thought there was a problem with people being heavily involved in gambling, and whether they thought there should be special help and support available to help people give up gambling if they want to.  The results are shown in Tables 8.4 and 8.5. 





Table 8.4.  Whether people agree or disagree with the statement that there is a problem in New Zealand with people being heavily involved in gambling



				1985		1990		1995

				  %		  %		  %



Agree strongly			  19		  26		  33

Agree				  47		  45		  44

Disagree			  14		  18		  17

Disagree strongly		    1		    1		    1

Don’t know			  20		  10		    5





The proportion of those agreeing or strongly agreeing increased from 66% in 1985 to 77% in 1995.  The proportion of ‘Don’t knows’ decreased markedly between 1985 and 1995.

�Table 8.5.  Whether people agree or disagree with the statement that there should be special help and support available for people who want to give up gambling



				1985		1990		1995

				  %		  %		  %



Agree strongly			  28		  38		  60

Agree				  58		  53		  37

Disagree			    7		    5		    3

Disagree strongly		    -		    1		    1

Don’t know			    7		    2		    1





The proportion of people agreeing or strongly agreeing increased from 86% to 97% in 1995.



In 1995 respondents were also asked who should provide money to help people give up gambling.  They were given three options and could choose as many as they wished.  Twenty-five percent said problem gamblers themselves; 74% said the gaming industry (through a tax or levy); 30% said the Government; and two percent didn’t know.



Overseas studies do not seem to have studied this aspect.   However in New Zealand there seems to be clear acknowledgment that problem gamblers exist in this country, that help and support should be available for them, and that the gaming industry should be involved with funding such programmes.

Types of gambling and the likelihood of problem gambling

Dickerson (in Solonsch 1991) has identified two factors as relevant in determining the likelihood of a person developing problems as a result of gambling.  These are:



1	The level of involvement by the player



2	The time between placing a wager and the determination of that wager



Involvement refers to the degree of physical, mental and/or emotional involvement related to a particular form of gambling.  This must be seen from the point of view of the players and can be seen as varying from the significant mental, physical and emotional involvement that a regular punter has, for example in race betting, to the much more passive involvement buyers of raffle tickets typically have.   



The time needs to be considered on a product by product basis even where the products are produced by the same operator.  For example, casino games need to be distinguished according to the time they take ie around one minute for Blackjack and roulette compared to around five minutes for keno (in a casino).  Similarly race betting differs substantially according to the type of bet being placed.  Timing of activities varies from less than 15 seconds for gaming machines to around a month for a lottery.

Solonsch has put these two scales together to help segment the market for commercial purposes.



The researchers have done some work on this model to see if it could be used in New Zealand to distinguish activities which might be likely to attract players who then develop a high rate of problems, from activities which are less likely to do so.  The model is shown in Figure 8.1.  The activities shown are those available in New Zealand.   They have been positioned by the researchers writing this report.  This model is very tentative and is offered as a basis for debate and future research.  



The time dimension is based on the Australian model.  It assumes that what is being measured is the time between wagering and determination of whether you have won or not.  In many cases this will include pay out (either money or chips which can be readily converted into money).  For 0900 games and telephone account race betting, determination has been thought of as the point where the participant knows money will be paid into their account.  The time between wagering and determination varies from under a minute (gaming machines) to activities (below the line in Figure 8.1) that usually take some hours or as much as a month in the case of raffles.  



If further work was to be done on this model one of the aspects that would need to be further investigated is the relative importance of actually obtaining winnings you can then reinvest, compared to knowing the outcome of the bet and the influence this would have on the desire to ‘chase’ losses.  Another aspect would be the effect of betting on credit, eg with 0900 numbers where the full amount gambled is not apparent until the bill is received which might be some considerable time later.



The placing on the involvement scale was tentatively set by the researchers scoring each of the activities on a three part ranking system for their usual level of physical (five points), emotional (five points), and mental (five points) involvement.  Each activity therefore had the possibility of scoring 15 points.  Scores given were:



	one 	limited involvement

	two	partial

	three	moderate

	four	substantial

	five 	complete



Factors considered in physical involvement included:



Actual physical activity by participants

Repetitive nature of the physical activity

Activity taking place at a specially established venue to which participants need to go

Special equipment

Being present when the determination is made

Visual involvement



Factors considered in emotional involvement included:



Amount of prize

Amount of concentration (can you do something else at the same time?)

Hype and excitement

Identification with the wagering activity

Amount of financial investment

Social pressure

Believing in a ‘system’ you feel you own

Escapism

Fantasy

Ego boost



Factors considered in mental involvement included:



Skill

Amount of knowledge required, eg odds, how to play, systems

Ability to influence outcome



Each activity was then scored on each factor, scores were totalled and activities were placed on the model from low involvement on the left to high involvement on the right.  The placing of the 0900 games on the model was extremely tentative given the lack of available information about such games and their variable nature.  



The activities falling into the high involvement/short time quadrant are the activities which are more strongly associated with problem gambling.  There is some anecdotal evidence that a few other activities in the low involvement/short time  quadrant, eg Instant Kiwi, have also had some association with problems at a lower level.



The model is still extremely tentative and would need empirical research to develop it further.  Nevertheless it might form a basis for use in social impact assessments of proposed new gaming activities.  Any proposed activities falling into the high involvement/short time quadrant, could be subject to more intense scrutiny before their introduction or might be required to provide more funding for education and treatment of problem gambling.

�









Figure 8.1  Time between wagering and determination compared with level of involvement for gaming activities available in New Zealand
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The available information about problem gambling is generally still fairly tenuous as there is insufficient information in most cases to draw firm conclusions.  However based on the information available the following points summarise the data presented above and form a basis for the comparison with different legislative regimes:



Prevalence  

There are likely to be at least 12,000 adults who currently have a serious gambling problem in New Zealand.





Associated behaviour and demographic characteristics  

Problem gamblers both in the general population and seeking treatment are likely to:



Prefer continuous types of gambling

Prefer race betting or gaming machines or casinos where available 

Spend longer at gambling sessions

Bet alone

Gamble for excitement, challenge or to win rather than for entertainment

Say gambling is beyond their control

Gamble more frequently 

Have gambling related debts

Be more often young, male, unemployed, Pacific Island or Maori

Have higher rates of other mental health problems eg depression and alcoholism  

Have started younger



With less certainty it is also likely that problem gamblers:



Have higher rates of problems with smoking and other addictions

Have higher rates of being sexually abused in childhood

Take part in a wider variety of gambling activities

Have other family members with gambling problems





Co-morbidity  

Higher rates of depression seem to be strongly associated with problem gambling.  Addictions, particularly alcoholism also seem to be associated but more evidence is needed on this point and on what percentage of problem gamblers can be expected to have addictions.  From available evidence it seems that there are at least some problem gamblers for whom gambling is the prime mental health problem and who do not have other major mental health problems.

�Availability  

It is likely that increasing the opportunities for gambling tends to increase the number of problem gamblers in the community but more research is needed in this area.





Family and relationship difficulties  

Problem gamblers cause severe financial and emotional difficulties for their families.  It is generally thought that every problem gambler affects between five and ten other people.





Financial difficulties  

Problem gamblers cause severe financial difficulties in their own lives and sometimes in those of other people.



The small number of problem gamblers are likely to contribute a disproportionate amount to gambling profits, especially the profits of continuous forms.





Work  

Although little data is available in this area it is likely that the contribution made by problem gamblers in the workplace is considerably restricted especially for those who bet on racing.





Crime  

Overseas studies show a high rate of problem gamblers among the prison  population and gambling directly contributes to crimes ranging from white collar crime to armed robbery.  Other gambling related crime will be detailed in the section on crime.  





Public attitudes to problem gambling  

There is clear acknowledgment that there are problem gamblers in New Zealand, and that there should be support provided to help them.





Distinguishing gambling activities likely to be problematic  

The available evidence seems to show that some types of gambling activities are much more likely to cause problems than others; namely those with a short time between wager and determination, and with a high level of physical, emotional and/or mental involvement.  It is likely that gambling activities can be distinguished between those highly associated with problem gambling and those with a low risk, by plotting where activities are likely to fall on the time/involvement chart.





Possible impacts on problem gambling under alternative regimes

This section discusses the possible social impacts on problem gambling under three alternative future regimes - maintaining the status quo, a more liberal regime, and a more restrictive regime.  For full descriptions of the regimes see Section 3 of this report.  It should be noted that the social impacts described are speculative and their extent cannot be accurately estimated.





Current regime

Incidence of pathological gambling at any given time is at least 12,000 in New Zealand.  Lifetime incidence (those that have had or will have a problem at some stage in their lives) is higher.

The groups most at risk appear to be males, those under 25, Pacific Islanders and Maori, and those with few or no educational qualifications.  Incidence of problem gambling may be increasing under the present regime partly due to the increased proportions of some of these groups in the community - notably young Maori and Pacific Islanders.

There is some evidence associating pathological gambling in New Zealand with other disorders eg. alcoholism, depression.

Probably only a small minority of those with a problem ever seek treatment.

Problem gamblers tend to start gambling at a younger age, prefer continuous/high involvement forms, spend longer at the activity, and gamble more frequently.

Growing public acceptance of the existence of pathological/problem gambling and the need to help problem gamblers.

Some providers of gaming activities are starting to accept responsibility for assisting problem gamblers. 





More liberal regime

Although it seems reasonable to predict a higher incidence of problem gambling under a more liberal scenario, no evidence directly addressing this issue was found by the researchers.

More continuous/high involvement types of gaming introduced and hence (possibly, but see above) an increase in problem gambling rates.  This is particularly true if new technologies with high excitement/entertainment value are introduced (eg. interactive television).

Similarly, higher prize levels may lead to an increase in the rate of problem gambling.

More women with gambling problems if they are specifically targeted by promotional material, if gambling becomes more ‘normal’ and available in the home.

More children and youth gambling (eg. at home with 0900 games and if age/access restrictions are lowered) - may lead to a future increase in problem gambling.

An increase in legal home gaming will mean that more people are exposed to gambling within their family at an early age (even if not allowed to participate).  Childhood exposure to gambling has been shown to have a relationship to the development of gambling problems later in life.

More acceptance of the existence of problem gambling.

More acceptance of the need for research into problem gambling - treatment, education etc.

Reliance on gaming operators to make provision for treatment.





More restrictive regime

Problem gambling more likely to remain a predominantly male problem, as gambling is not introduced into the home environment.

Gaming less accessible - fewer children gambling - may decrease future incidence of gambling problems.

Less reporting of problem gambling and fewer seek treatment, especially with more forms of gaming illegal.

Provision for treatment may be left to the state.

Possibly less acceptance of pathological gambling as a mental health problem - may switch back to viewing it more as a moral problem.

Less acceptance of  need for research into problem gambling - treatment, education etc.



�9	CRIME AND OTHER SOCIAL PROBLEMS

This section will summarise the available information on the relationship between gambling and crime and other social problems in New Zealand.    



The previous section on problem gambling examined studies of the rates of problem gambling amongst prisoners and concluded that overseas studies do show a high rate and that gambling contributes directly to crimes ranging from fraud to armed robbery.   No information is available about the rate of prisoners with a gambling problem in New Zealand, but anecdotal evidence suggests that rates of problem gambling are higher than in the general population and that problem gamblers have committed crimes to fund their habit. 



Apart from the pathological gambler committing crimes to fund his or her habit, there are various crimes that are traditionally associated with gambling often due to the nature of the activity.  Gambling is an activity which involves high volumes of money and transactions, small sums, cash transactions, lack of recording systems, and anonymity on the part of bettors.  Often there is an informational imbalance between suppliers and purchasers.  Providers have a potential vested interest in not revealing information to purchasers.  Purchasers often do not know the legislative rules which can be quite complex for minor gaming activities such as housie.  Purchasers are reliant on the honesty of the operators without being able to easily check that the gaming operation is being run fairly. These factors can facilitate fraud and money-laundering.  



Gambling activities, being cash transactions, generally have few records compared with other types of commercial activity.  There are no audit trails, back up records of transactions from suppliers or purchasers, and generally little to corroborate claims made by operators.

 

Many types of gaming provide opportunities for dishonesty: horses and dogs can be doped, races can be ‘fixed’, raffle tickets can be left out of the draw,  gaming machines can be tampered with, people can cheat at cards or casino games, profits can be misappropriated.  Such activities can involve bettors or players, employees, and operators or suppliers.



There are also social problems and social costs related to gambling.



In addition a legislative regime itself obviously has a social impact.  In particular, if it is too restrictive some activities, which may have widespread support in particular communities, can be criminalised if they are categorised as illegal.

�NZ Police opinion

While gathering data for this section, the two members of the Police who had served in the Casino Unit (disbanded May 1995) were interviewed.  While both are senior officers with considerable experience in the whole gambling area, much of the material discussed is anecdotal and should be approached with care.  The main Police concern is the situation with gaming machines.





Casinos  

Now that the Christchurch casino has been open for ten months, there is little Police concern about casinos in New Zealand.  A great deal of effort went into strict probity checks of everyone involved in the Christchurch casino when it was being established.  Few problems are now apparent.  There has been very little increase in street or visible crime outside the casino.   The systems set up to prevent money laundering appear to be working well.  One team of international gambling cheats had been banned; a group of three croupiers had reported an attempt to involve them in a scam to defraud the casino; and there had been two cases of employee theft and two cases of customer theft.   The Police officers are concerned that probity checks should continue and that problems should be prevented before they start.  They think that continued vigilance is necessary as the attraction of the money to be made is very high and criminals working in this area operate on an international basis.  A recent instance was given of counterfeit casino chips made in China and used in the United States.



In the opinion of the two officers interviewed, most overseas casinos are well run with strict rules and little crime other than that normally associated with commercial enterprises of similar size.  They had contacted other police in a number of countries such as the United Kingdom, Denmark, Australia, and Las Vegas and Atlantic City in the United States.  It was felt that the Mafia, who had previously had connection with Las Vegas, had now been eliminated from this activity.  Other casinos were governed by strict controls and saw this as in the best interests of their business.  One important reason people are attracted to casinos is that they feel safe there, eg if casinos have a high number of security guards, cameras both within the buildings and outside, and highly visible security.  In many instances there is also a higher Police presence.  In most cases casinos have not lead to any great increase in ‘street and visible crime.’ 





Bookmakers  

The Police felt that bookmakers still operated in most pubs in New Zealand but were not a great problem and were prosecuted only when a complaint was received.





Illegal housie  

While illegal housie games were held from time to time, some of which were quite large, Police did not consider these a great problem.



�Cards and other games of chance  

It is not illegal to play cards or other gambling games in private houses unless they are run as a business.  Very few instances of this had come to the notice of the Police.





Gaming machines outside casinos  

It was this type of gambling that the two Police officers saw as having many crime related problems including:



The potential for people with criminal convictions to be involved in the sale and supply of the machines.  No checks on probity are required for people involved. 

Other criminal involvement of those people prosecuted or coming to the attention of the Department of Internal Affairs regarding gaming offences.  The Police undertook a criminal check on 118 files for the period July 1991 to February 1993, involving 133 persons.  There was insufficient detail about 33.  The remaining 100 names were checked and 29 people with previous Police convictions (apart from their gaming convictions) were found.  Nine had minor or very old convictions.  The convictions of the other 20 (one fifth of the names checked), included crimes of dishonesty, violence and drugs.  One person had 34 convictions.

People with criminal convictions working in hotels where gaming machines are installed and being given access to the machines to take out cash profits.

Publicans setting up false clubs, eg darts clubs made up of hotel patrons.  The darts clubs can then apply for funding to one of the foundations set up to distribute gaming machine profits.  The publican will support them in their application with the understanding that the money will be spent on alcohol to be drunk in the hotel.

Publicans taking kickbacks from commercial sports centres set up to play indoor cricket, soccer, etc for supporting applications from the sports teams playing in the indoor centre.

Sponsorships from gaming machine profits being arranged by commercial indoor sports clubs for the groups using their facilities.  This is being done to the detriment of honestly run indoor sports centres.

Sports clubs being offered large grants on the understanding that they give half back to the publican.

False trusts being set up by publicans to distribute profits. 

Young people starting by stealing money to play ‘spacies’ and then graduating to stealing money to play gaming machines and ending with a gambling addiction.

�Gambling crime reported by the Gaming Regulation Unit of the Department of Internal Affairs and other sources

Department of Internal Affairs Inspectors of Gaming report a wide variety of gambling related crimes.  These are mainly related to gaming machines outside casinos.  Again, much of this material is anecdotal and should be treated with some caution.





Gaming machines

The Gaming Inspectorate was increased in 1988 to cope with the approximately 8,000   gaming machines then existing in New Zealand.  These were mostly being operated illegally for personal or corporate profit.  Eliminating these unlicensed machines and educating publicans about which machines were illegal was the priority for the first few years.  There are still a few illegal machines, most often at amusement arcades, but they are no longer a major focus for Inspectors who are now concentrating on record keeping and where money is being spent (donation fraud).



Types of illegal activity reported by the Inspectors include:



Technicians sent to maintain machines stealing money directly from the hoppers.

People working in bars, hoteliers, bar workers, cleaners, etc stealing from floats or refills or hoppers.

Bar patrons stealing from the same sources or stealing directly from a machine with a loose panel.

Publicans with gambling problems taking money from the gaming machines and spending it on the gaming machines and at the TAB.

Publicans seeing the money from gaming machines as theirs and using it to deal with cashflow problems.

Publicans setting up false clubs and obtaining donations from the large gaming machine trusts for their own private purposes.  There have been cases where the publicans have used the false club to obtain other donations from members of the public.

Publicans applying for and using money from trusts to pay for equipment for their hotels.

Publicans encouraging existing clubs (often sports clubs) to apply for large donations on the understanding that the publican will receive a significant share, and/or that the club will hold their Christmas function in the hotel, and/or that they will buy all their liquor from the hotel.

Groups being refused grants because they are not patrons of the hotel, eg the Alexandra Council of Social Services, in its submission to the Review, said they had approached local pubs for funding assistance but were told that only people who drink regularly in the pub would be given access to funding.

Publicans filling out application forms for clubs for double the amount that the club wants and then giving the club half the money obtained.

Publicans encouraging patrons to form false clubs and apply for money on the understanding that the publican will receive a large share.

Chartered clubs having problems with dishonest staff or with those on management committees, especially treasurers, in the same way as in hotels.

Chartered clubs using gaming machine money to directly subsidise the beer and liquor prices, thus undercutting legitimate businesses.

Clubs such as sports clubs obtaining money under false pretences, eg by getting invoices for uniforms and applying to several hotels for money.

Clubs and publicans acting in collusion to defraud the national charitable trusts.



One or two cases of computer chip manipulation have also been reported.  



As with all crime it is likely that reported crime regarding gaming machines is only a small proportion of the total gaming crime committed, for the following reasons:



Only a small proportion of misappropriations are detected.  Gaming Inspectors check only a sample of audits done on the nearly 9,000 licensed gaming machines on approximately 2,300 sites.  

Inspectors can check only a limited number of time periods.

Often there is no actual victim of the crime and therefore no-one to complain because they have been directly disadvantaged.    



Even where a misappropriation comes to the attention of Gaming Inspectors this may not result in  prosecution and conviction.  It is often very hard to prove an offence has actually occurred.  If an offence is proved it may be impossible to prove who did it, or there may be insufficient evidence to convict.  Often the matter is more appropriately dealt with by cancelling a licence or issuing a warning.  Staff may be dismissed or may abscond.  Often security procedures are strengthened.  Sometimes reimbursement of the amount misappropriated is made.



While data on all actual prosecutions is available, information on incidents dealt with in some other way such as a warning or cancellation is not always kept.  Table  9.1 contains information about all incidents where records are available between January 1993 and October 1995.  However because of the gaps in the records it would underestimate both the number of incidents and the amounts involved.



The amounts shown in Table 9.1 are for those known to have been misappropriated or stolen.  However in many cases it is suspected that the actual amounts were much larger.  Two recent cases have been handed to the Serious Fraud Office.  In one of these cases, where Gaming Inspectors have confirmed misappropriation amounting to $565,084, it is anticipated that this figure may be substantially increased when enquires are completed.





�Table 9.1.   Number of cases of misappropriation of gaming machine funds between January 1993 and October 1995



				No.	% 	Total amount	% of total	% of

								amount	gaming

										machines



National trusts			38	48	   $588,373	  28		43.2



Hotel based trusts*		24	30	$1,303,914	  62		15.7



Chartered clubs		 8	10	   $130,985	    6		24



Societies			  5	 6	     $33,675	    2		  1.8



Sporting societies		  5	 6	     $35,298	    2		15.1



Total				80       100	$2,092,245      100	           100



*Hotel based trusts include all those on commercial sites apart from the national trusts, eg at ten-pin bowling alleys.





Every type of site and society from the large national trusts to small clubs to hotel trusts has experienced problems with misappropriation under the current gaming machine regime.  However it is significant that hotel based trusts which have 15.7% of the gaming machines have 30% of the known cases where money has been misappropriated and 62% of the amounts misappropriated.



Confirmed amounts of misappropriations from all sources ranged from $73  to $565,084.  Twenty-eight of the cases (35%) were for amounts over $20,000, and the total sum involved was $2,092,245.



More details are given in Appendix II which lists all amounts stolen or misappropriated, gives details of what occurred, any charges, and the results of known cases during the period.



Casinos

Internal Affairs Casino Inspectorate in Christchurch agree with the NZ Police opinion on the casino expressed above; that there has been little crime of any sort.  In addition security checks on two occasions have prevented attempts to launder stolen foreign currency.



In Auckland a Casino Vetting Unit of the Police is being established.  They have canvassed the experience of Australian Police regarding casinos.  Based on this experience, the Auckland Police are anticipating that crime will be concentrated in the area of the casino.  They see the casino as providing avenues for theft, fraud, and money-laundering and the amount of hard cash and the number of tourists concentrating prostitution and drug related crime in the area.  They think it is possible that illegal gambling may be reduced by the casino.

Overall overseas studies generally show no evidence of increases in crime with the introduction of casinos beyond what would be likely with the establishment of any large recreational facility (eg Manitoba Lotteries Corporation 1995).





Housie

From the point of view of enforcement, illegal housie sessions are the main problem with housie.  These are unlicensed large-scale sessions usually with prizes well above the legal limit and few limits on the number of cards that can be played.  The proceeds usually go to private profit rather than community proposes but sometimes they are held on marae and the profits go towards marae purposes.  Often these illegal housie sessions are advertised at legitimate housie games and patrons are bussed in from long distances eg from Palmerston North to Wellington, or meet and travel together to a mystery location.  In the opinion of gaming inspectors there would be one or two illegal housie games a week in Auckland and also one or two every month in the rest of the country.   An article in the Dominion (October 21 1995) states that illegal games ‘regularly occur’.



Illegal housies vary in scale from quite small numbers to large sessions.  The largest known illegal housie session involved about 1,000 people and had a turnover of more than $150,000.  Turnover of between $10,000 and $20,000 is typical for an illegal housie session (Department of Internal Affairs 1995).  



In Auckland the gaming inspectors generally hear of six illegal housies a year in time for them to take some action.  There have been three prosecutions for illegal housies in the Auckland area in the last two years.  In the Wellington area there have been three prosecutions for illegal housies in the last three years.  In the South Island there has been one prosecution in the last four years.



Licensed housies are generally only visited when a complaint is received.  The main problems are not providing audits, or overselling cards.  In the Wellington area there have been 108 inspections over the last three years, leading to 37 licences being suspended or cancelled.  In the Auckland area there have been 35 suspensions and five cancellations in 1995.  In the South Island there have been 79 inspections in the August 1994 - July 1995 period, with no suspensions or cancellations.  Six to ten warnings were given.



Generally there is a good level of acceptance in the housie playing community that housies where the profits go to private profit are ‘wrong’.  However a conflict of values exists where housie is played in an illegal manner on the marae to raise money for the marae or when Pacific Island church groups use it as a fund raising activity.   Games of this type can be seen as legitimate if not legal.





Lotteries/raffles

While most raffles are run honestly, there are several ways illegal methods can be used to cheat ticket buyers such as: printing and selling more tickets than shown on the licence and thus reducing people’s chance of winning, keeping some or all of the winnings, or printing several sets of tickets for the same prizes.  Examples of these types of illegal activity have occurred in recent years.  In a few cases teams of professionals have made their living off a number of illegal lotteries.  They often targeted malls in poorer areas and rural houses and sold tickets for non-existent charities.  





Battens-up

This form of raffle in which numbered sticks are used as tickets is generally illegal as it is often played without a licence, information about the games is not shown on a ticket,  alcohol or stolen goods are sometimes raffled and the proceeds often go to private purposes.  It is often played at housie games, both legal and illegal. 



However it is also a traditional form of fundraising in Maori communities for community organisations such as marae, community houses and schools, or family occasions such as reunions.  In a speech in the House (13 September 1995), Tau Henare, the Member for Northern Maori, gave an instance of a battens-up evening being run by a family trust to raise money to send one of the children to school.    While it is usually illegal if played in this way, there is widespread support for it and there have been few if any prosecutions. 





0900 games

0900 games were of particular concern to respondents in the 1995 survey of public attitudes to gaming (Department of Internal Affairs 1995: Public participation).  Two-thirds considered they were socially undesirable.  The Commerce Commission has some concerns from a consumer protection perspective.  It sees these as examples of the problems that may occur with other technologically advanced games in future.  Consumers are generally unaware of the likely cost of the call, odds are not disclosed, consumers can experience long delays before receiving prizes, and callers are not informed of the date of the draw.  The Commission are aware of people receiving telephone accounts of up to $11,000 as a result of calling 0900 telephone games. This may be partly because the callers are unaware of  the true cost of making the call.  



There is one prosecution pending into one 0900 game which had a gross profit of  about $500,000 per year.



In its submission, the Christchurch Community Law Centre said they had been consulted by parents who had had to ‘pay off very sizeable phone bills on account of their children gambling over the phones.’  On further enquiry, they gave details of two cases, one in 1994 and one in 1995 where boys aged 13 and 11 had played different 0900 games.  In the first case debts of $1700  were incurred over two months.  In the second case the debt was $400.  Of the 1,312 instances where people had sought advice from the Centre from March to the end of September 1995, 102 were about debts, and three of these were about 0900 numbers.

�Other social problems

Evidence of other social problems associated with gambling is not readily documented.  However some limited information is available:



There seems to be general agreement that people can spend too much on gambling even if they are not able to be classified as addicted to gambling.  This can lead to family financial instability, high levels of debt, and children deprived of adequate socialisation experiences, or even of food, clothing and shelter.

The Department of Social Welfare has ‘considerable concern about the welfare costs of gambling activity, and how these are to be adequately met.’  They note that ‘gaming and gambling activities in New Zealand have had negative personal and social effects for many people with gambling problems, and that these effects impact on families, workplaces and communities.  Gambling can and does have devastating effects on some people’s lives, and can lead to problems such as family breakdown, loss of jobs, child neglect, depression, alcohol abuse and a range of crimes.’  The Department sees the costs as including: provision of welfare and income support to families and children of pathological gamblers, and costs to voluntary agencies in providing other social support services, costs to victims of crime such as fraud, embezzlement and theft.

Anecdotal evidence also suggests that a few parents fail to provide adequate care for their children while they are gambling, eg at housie or casinos.  Children may be left outside in cars or without adequate supervision at home.

Social impacts of gaming legislation

The 1985, 1990 and 1995 surveys show that a reasonable level of support for the legislation controlling gambling is widespread throughout the community and has general acceptance.  However in certain areas the legislation controlling gambling can be seen to have a negative influence.   All laws require widespread public acceptance as being fair and reasonable if they are to work properly.  This is particularly true of gambling law. If the legislation can be seen as favouring one section of society at the expense of others or as penalising certain individuals unfairly, it can bring gambling laws into disrepute.



A number of problems with the present regime are apparent:



The lack of consensus regarding Maori and non-Maori attitudes to housie and battens-up particularly when these are run as fund-raising activities on the marae can stigmatise Maori housie and battens-up operators

The number of proprietors of small businesses such as dairies criminalised because they have permitted someone to have a gaming machine run for profit on their premises.  Often in the past immigrant proprietors have ended up being prosecuted for an illegal activity from which they have benefited but where their intention may have been innocent.

�Summary

Gambling activities lend themselves to criminal activity because they often have:



High volumes of money and transactions

Small sums

Cash transactions

Undeveloped recording systems

Anonymous participants

Purchasers ignorant of the regulations

Suppliers with much more knowledge and a vested interest in not revealing                    information

Purchasers reliant on the honesty of suppliers

Many opportunities for dishonesty



There is little information available about crime committed to fund a gambling habit in New Zealand.



The major type of gaming activity associated with crime in New Zealand is gaming machines.  Known crimes include theft, donation fraud, and a wide variety of types of incidents where money has been misappropriated, sometimes in quite a sophisticated way and involving large sums.



The Christchurch casino has had little crime associated with it.



Illegal housies, raffles, and battens-up continue to be a concern when they are run purely for private profit.



0900 games need further research to determine the size of the problem.



Gambling laws need to be seen as fair and equitable and not to be unduly penalising certain sections of the community such as Maori groups and individual small shop proprietors.

Possible impacts on crime and other social problems under alternative regimes

This section discusses the possible social impacts on crime and other social problems under three alternative regimes - maintaining the status quo, a more liberal regime, and a more restrictive regime.  For full descriptions of the regimes see Section 3 of this report.  It should be noted that the social impacts are speculative and their extent cannot be accurately estimated.





�Current regime

Some forms of illegal gaming are commonplace and often socially accepted - unlicensed housie games, battens up, raffles with liquor for prizes.  It should be stressed that for some activities the participants, or even the organisers, may not be aware of the illegality.

It is difficult to enforce the current gaming regulations, which are both numerous and inconsistent between games.

Widespread alleged (and some proven) gaming machine fraud - theft from machines and misappropriation of profits.  This should decline if electronic monitoring of gaming machines (currently being trialled) is introduced.

Some crime to support problem gambling - in New Zealand fraud, petty theft, and possibly robbery and violent crime. Anecdotal evidence suggests that a disproportionate number of the prison population may be excessive gamblers, although it is not known for how many prisoners their crimes are actually connected with a gambling habit.

Family problems (eg. neglect of children) associated with problem gambling.

Little evidence of organised crime involvement in legal gaming in New Zealand.





More liberal regime

In the simplest terms, a higher volume of activity implies a greater volume of crime and further stretching of police and other regulatory resources.

However, having fewer regulations should simplify the tasks of police and inspectors to a great extent. 

Policing should also be aided by the introduction of electronic monitoring for gaming machines.

Decriminalisation of some activities removes the social stigma from generally law-abiding people who are currently prosecuted for their (sometimes unwitting) involvement in small-scale gaming crime (eg. illegal housie, siting gaming machines in shops).

Misappropriation of ‘community purpose’ funds by gaming machine operators may decrease if they are permitted to profit from running machines.

More crime by problem gamblers if their numbers increase.

Danger of sports/racing corruption, use of drugs etc. if sports betting and/or competition to the TAB/racing industry monopoly is introduced.

Less illegal housie, card games etc. - these would diminish if games were legalised and/or run by large commercial operators eg casinos.





�More restrictive regime



The increased number of regulations may be difficult to enforce; however, this may be balanced by more active policing and the removal of inconsistencies from the legislation.

Increase in illegal gaming as more/new activities become illegal and ‘glamorous’.

Gaming machine fraud may decrease as stricter controls are introduced.

Higher risk of organised crime becoming involved in gaming because of increased volume of illegal activity and its increased profitability.





�10	FUTURE RESEARCH DIRECTIONS

As noted at the beginning of the report this study relies heavily on previously existing data.  Owing to the short time frame, only very limited new data has been collected.  However, the study has identified numerous areas of need for future research and some of these are detailed here.  While this list does not prioritise and is not exhaustive it does suggest what are considered to be some of the research opportunities in New Zealand.  It is crucial that New Zealand data is collected in order to monitor changes over time and assist in making effective policy decisions.  





Social impact of gaming under different regimes 

Section 3 of this report discusses the social impact of gaming under three different regulatory regimes: the existing regulatory regime; a more liberal regime than at present; and a more restrictive regime than at present.  It is noted that much of the discussion is speculative, and it is suggested that case study material be gathered from countries with more conservative/liberal regimes.  In particular a study of different states of Australia and New Zealand, using the same methodology would enable more conclusive comparisons to be made, especially in the areas of participation and rates of problem/pathological gambling.





Participation in and attitudes towards gambling

The survey of public participation in and attitudes towards gambling should be repeated in 2000.  This survey has been conducted in 1985, 1990 and 1995.  Repeating a comparable survey enables changes in behaviour and attitudes, with the introduction of new gaming activities, to be monitored over time.  





Funds for community groups

Anecdotal evidence suggests that groups which once successfully used raffles and other forms of fundraising have found it difficult to compete with the promotion of larger centralised gaming (eg lotto) and with the introduction of gaming for commercial profit (eg casinos).  In addition, it appears that the voluntary sector is becoming increasingly dependent on gambling as a source of income.  Baseline data needs to be collected examining community groups’ funding sources in order to monitor changes over time, and particularly the impact of new gaming activities.  





Links with other leisure activities

Further research is needed in order to investigate how gambling fits into the leisure life of New Zealand people.  For example, are people who participate in certain leisure activities more likely to gamble?





�Research into specific gaming activities

The types of research which could be undertaken on specific gaming activities is numerous but includes the following:



Survey of gaming machines sites to provide information on profits and whether these differ by type of site, number of machines, type of machines (eg cashless or not), and whether they are part of a National Trust or not.

A study of the economic and social impact of racing at both national and regional level is needed especially in rural areas.  This would provide information for reviewing the legislation and examining such questions as ‘Do rural courses need all the controls?’, and ‘Should profits be given back to the community?’.

The social impact of housie and lottery licences.  This would involve the collection of basic data from the three regional offices of DIA and in-depth interviews with a sample of lottery license groups.

Social and economic impact study of the before and after effects of the Auckland casino.  





New technology

The rapid expansion in technological development is resulting in accessibility to an increasingly wide variety of forms of gaming.  Considerable research is needed into this area, particularly with respect to the extent and form of home gaming and cross-border gaming.  Questions which need to be addressed include:



Why do people participate in home gaming as opposed to other forms of gaming?

What methods of cross-border gambling are being used?

To what extent is gambling occurring from the workplace and university (workers and students with access to Internet)?

What is the extent of under-age participation in home gaming, and will restrictions to control under-age gambling work?

What is the link between ‘gambling’ on the Internet without actually wagering money, and other forms of gambling?



Gambling expenditure 

Research is needed examining how gambling expenditure impacts on household spending, what proportion is being spent on gambling activities and what spending decisions this affects.  Do household spending decisions distinguish between different forms of gambling?  

It is likely that a small number of problem gamblers contribute a disproportionate amount to gambling profits, especially the profit of continuous forms.  Research is needed to explore this issue further.



�Socialisation into gambling

Why do people gamble?  

What benefits does gambling have for people?  

Why do they enjoy it?  

What influences them to start?  

Which groups do they gamble with?  

Which groups eg family, friends, have the most influence on them?





Availability of gambling

Little information is available on the links between the availability of gambling and the level of problem gambling.  While it is likely that increasing the opportunities for gambling will eventually contribute to an increase in the number of problem gamblers in the population, further research is needed before reaching any conclusions.  Repeating the Abbott and Volberg survey in 1996 (five years after the first survey) would provide comparative time series information.





Annotated bibliography

Work is needed to gather all New Zealand literature of relevance to the area of gaming and gambling into one publication or onto one database for ease of future reference and research.  This could also include information about work in progress.





Callers to the Compulsive Gambling Society’s Hotline

The Compulsive Gambling Society collects data about its Hotline callers and about those attending the clinic.  Callers are assessed using standard diagnostic screens, and socio-demographic data and reported symptoms of stress and depression are also recorded.  There is some information that has not been analysed.  Systematic analysis is needed of all the records made about each case, and profiles of different types of gamblers by activity need to be developed.



Crime and gambling

Information is needed on the part problem gambling plays in the decision to commit crime and what types of crime this effects.  No information is available about the rate of prisoners with a gambling problem in New Zealand.  Overseas studies show a high rate of problem gamblers among prison populations and some evidence that crimes are committed to fund a gambling habit or to pay off gambling debts.  In addition research is needed examining the extent to which crime is associated with legal as opposed to illegal gambling.  





�Pathological gambling and psychiatric comorbidity

High rates of depression as well as alcoholism seem to be strongly associated with pathological gambling.  More New Zealand data is needed examining:



Rates of psychiatric comorbidity in pathological gambling

Precise drug and alcohol comorbidity data

Whether certain personality types are more likely to develop pathological gambling

Whether particular types of gambling activity are more attractive to different personality types





Socio-demographic factors and problem gambling

Research is needed in order to more closely examine the link between socio-demographic factors (gender, age, ethnicity, employment status, educational level etc) and the development of problems with gambling.  For example, does the age of first regular gambling affect problem development? 





Environmental factors and problem gambling

An examination of the environmental factors contributing to the development of problem gambling would include:



Does location of venues affect problem development?

Do advertising and promotion increase vulnerability to problem development?

Does price of gambling facilitate development of problems?

What are the links if any between video games and gaming machines?

Does government endorsement of gambling give a misleading message about risks?

What time does it take for a problem with gambling to develop?





Women and gambling

There is a need for research to examine gambling amongst women, particularly whether the incidence of women with problems is increasing and how their different treatment needs can be met.





Education/Information

Research is needed both on the extent to which education/information is available about pathological gambling and the effectiveness of various education programmes in different sectors of the community.  

�Evaluation of treatment programmes

Section 8 of this reports outlines gambling treatment and services available in New Zealand.  Included are programmes offered by the Salvation Army, Odyssey house, and Gamblers Anonymous, the Compulsive Gambling Society Hotline and private practitioners.  Further research is needed to evaluate the effectiveness of these treatment programmes to establish what works best for whom.





Follow-up studies

Phase two of the Abbott and Volberg study (1992) consisted of in-depth, face-to-face interviews with a subsample of 217 respondents from the Phase One sample including all those who had scored as probable pathological gamblers.  It is suggested that a follow-up study with those identified as problem gamblers is carried out.  





Time/involvement model

The available evidence suggests that some types of gambling activities are much more likely to be addictive than others.  In particular, those activities where there is a short time between the wager and determination and a high degree of involvement (physical, mental and/or emotional) are more strongly associated with problem gambling.  Gaming activities in New Zealand have been plotted according to these two factors (see Figure 8.1).  However, the model of time/involvement is extremely tentative and would need empirical research to develop it further.  





Impact on family and the community

Evidence suggests that problem gamblers cause severe financial and emotional difficulties for their families.  Other impacts on the community include decreased work productivity.  Further research is needed to more closely examine the impacts of problem gambling on the family and the community.
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�    Possible exceptions to this include Maori  (the researchers were unable to find evidence of games involving personal gain played by pre-European Maori) and pre-European Australian cultures.

�   This total does not include turnover from gaming machines operating illegally prior to the introduction of the gaming machine licensing regime in 1988/89.

�   In this section data from the 1991 Abbott and Volberg study is sometimes used for comparison.  Please note that the Abbott and Volberg data covers a six month period, not twelve months as for the three DIA studies.

�   The DIA 1985 survey did not include a question on ethnicity, while the 1990 and 1995 surveys used only two ethnic groupings: ‘NZ Maori’ and ‘Other’.  Abbott and Volberg (1991) gathered more detailed ethnic data (including participation data for Asians and Pacific Islanders) which is quoted when differences are significant.



�   ‘Worthy causes’ was the term used in the survey questionnaires.  It was not further defined.  The term ‘worthy causes’ has been used at various places in the current report, usually in reference to findings of the DIA surveys.

�   ‘Worthy causes’ was the term used in the survey questionnaires.  It was not further defined.
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