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ABSTRACT

This monograph examines and analyses the key factors which have
influenced the change in personnel turnover rates in the Australian
Defence Force, including the relationships between manPower and capital
procurement and operating costs, the civilianisation of the ADF, Defence
Force remuneration, perceptions of the ADF and its community, external
pull factors, spiral effects and the Canberra Defence bureaucracy. Its
second chapter assesses the consequences of increased or abnormally high
personnel turnover in terms of diminished operational capabilities and
readiness, diversion and sub-optimalisation of resourcet paucity of capital
acquisition management staffs, reactive career management, decline in
institutional health and polarisation of civil-military relations. The final
chapter examines options for addressing the issues which are fuelling high
personnel turnover and include the policy recognition of the ADF as a
distinctive group, the balance between personnel and capital procurement
needs in the defence budget, the abandonment of industrial wage-fixation
guidelines as the basis for the determination of ADF salaries and
allowances, the uses and abuses of statistics, the requirement for personnel
and manpower research, improvements in the preparation of staff officers,
the policies relating to overseas deployments, exchanges and training, and
a package of immediate measures to address conditions of service lssues.
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INTRODUCTION
Nations which employ an all-volunteer philosophy, as the

principle by which their armed forces are manned, must husband their
manpower resource with a constancy of support and attention. The
maintenance of all-volunteer forces relies upon the willingness of
individuals to come forward from the civilian community of their own
volition to join and stay in the armed forces. When this willingness is
abused, taken for granted, or its societal supports are eroded, the
commitment between the individual and the institution will be
undermined and vitiated.

Governments, in times of peace, not unnaturally seek to
provide for the defence of the nation at as minimal a cost to the public
purse as possible, particularly in periods where the security of the
nation appears unthreatened. In determining priorities within defence
budgets, and between defence expenditure and expenditure on other
prograrrunes, the factors which influence the commitment of
individuals to the military institution are an intangible. They cannot
be readily or easily quantified. Yet, changes in personnel turnover
rates act as indicators of the institutional health of a nation's armed
forces. They are a symptom of a malaise or a sign of ruddy good
health. Despite the obvious significance of such indicators however,
few, if any, effective measures of personnel turnover have been
devised which provide decision-makers with an indice equivalent of a
98.4o F. body temperature reading.

The inability to establish what is an optimal turnover rate of
personnel from armed forces under gtven circumstances has
important consequences. Without such a measure, it is difficult to
determine, with an acceptable degree of certainty, whether a change in
rate is an unusual event which requires short-term remedial action or
a broader, more enduring, trend which may require a different
response, even a whole change of operating assumptions which
underpin policies to recruit and retain military personnel.



2 High Personnel Turnooer in the ADF

Despite the distracting and unnecessary squabbles over the
accuracy of, and basis for, statistics, which have taken place, it is clear
that a general change in the rate of Australian Defence Force (ADF)
personnel turnover has occurred and that for various categories of
personnel the change has been significant. In the absence of an
iccepted optimal turnover base rate, the analysis of these changes,
whiitr can be conducted, indicates that unless substantial remedial
action is taken, the ADF can expect to experience a continuation of
current or even increased levels of Personnel turnover.

The debate over why personnel turnover rates in the ADF
have increased, and much of the demonstrated actions to reduce them,
have centred upon levels of financial compensation. This can be
regarded as unfortunate. The root causes of high personnel tumover
are much broader and deeper than a simple and singular articulated
concern over eroded pay and conditions. Therefore, the responses to
it must be broader and more innovative than the continued effort to
prove to Service personnel that their levels of compensation have not
been eroded and are being selectively improved. If attention to pay
and conditions is substituted for actions taken to address these
broader issues, there may indeed be a reactive improvement in
retention rates. However, as past experience has Proven, the effect is
most likely to be illusory end ephemeral. The requirement is to
provide personnel managers and manpower planners with the
resources, skills, tools and authority necessary for prescriptive rather
than reactive management of the ADF personnel resource. Poliry-
making must be shifted from its where-the-fire-is-burning-hottest
emphasis. In its place, needs to be policy-making which foresees
potential fires, acts to prevent them, and where and when they do
break out, acts effectively to limit their spread and effects. The aims of
this monograph are to discuss and highlight the broader factors which
contribute to high rates of personnel turnover, to analyse their
consequences and to put forward observations and poliry suggestions
as to how best to develop the more effective and responsive personnel
and manpower resource management of the ADF.



CHAPTER 1

FACTORS WHICH IMPACT UPON
PERSONNEL TURNOVER

THE MANPOWER RESOTIRCE

(i) Manpower Assumptions Historically, military manPower
has been regarded as a flexible resource of sufficient elasticity to allow
rapid expansion with little warning, and equally rapid contraction
with little complaint or cost when resource or security priorities
change. A number of factors supported this premise. Most nations,
since the 19th century, have regarded miliary conscription as an
effective, if unpopular, key to tapping huge reservoirs of manpower in
instances of national emergency. The time required to convert a
civilian labour pool into a minimally trained and competent military
force was delimited more by the efficiency or otherwise of military
administrative systems, than by the requirements of military training
or the complexities of performance in the operational environment.
The level of military technology, particularly that applied to land
warfare, ensured that even the most unintelligent misfit could be
drilled to take his place in the line after minimal and unsophisticated
training. Warfare itself was comparatively uncomplicated; the enemy
could be relied upon to be at one's front, were most often clearly
distinguishable and usually subscribed to a code of ethical practice on
the battlefield. Military leadership was often reduced to a level of
physical heroism. Finally because it was seen as possible to effectively
mobilise civilian populations at short notice and at minimal cost, in
times of peace,standing armed forces were routinely reduced in size,
dispersed to isolated garrisons and maintained at as least a cost as
could be rationalised.

In the contemporary era, however, these conditions no longer
prevail. The technology now applied to warfare requires armed forces
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to be technically aware and competent. The newer generations of
weapon systems require a highly skilled, trained and intelligent
manpower base, which cannot be developed either quickly or at short
notice. The nature of warfare has changed as opponents have ceased
to be similarly armed and tained professionals bound by ethical codes
of conduct. This has changed the demands of military leadership from
the simple formula of "Follow Me" to a requirement for intelligent,
informed judgement, and measured, reasoned responses at all levels
in situations of often extreme provocation. The time required to select,
educate and train military leaders, as a consequence has increased
substantially. The sanctity in which human life is held has increased.
Modern societies have a much reduced tolerance of military failure
and casualties; their more politicised and informed populaces have
proven that they will not lend either their support or their sons to any
cause which is not clear-cut and short-lived. Finally, broad social
changes and deliberately pursued political policies have combined to
de-emphasise the distinctions which existed between civilian and
soldier. Military personnel are now less isolated, for example, from
the influences of civilian labour force practices and attitudes towards
the rights of the worker and from social attitudes towards the rights of
the individual. As a consequence, fewer military members are willing
to tolerate poor working conditiont standards of living or
remuneration. Appeals to patriotism, adventure and three square
meals a day are no longer sufficient to recruit and retain military
forces.

Changes in international politics, in the nature of warfare and
the technology applied to it, and in social attitudes and values, have
invalidated the assumptions which have traditionally been made
about miliary manpower. It is no longer a cheap, plentiful and
readily available resource. Manpower considerations can no longer be
taken as given constants by defence policy-makers, budget co-
ordinators or strategy analysts in their decision-making processes.
Failure to recognise the need to carefully husband the manpower
resource can lead to the generation of weapons procurement strategies
which are crippled by a lack of appropriately trained manpower, or
the promulgation of defence strategies which lose credibility when
they are not matched by a supporting and responsive manpower base.
Finally, in neglecting to consider the manpower resource, decision-
makers must take the real risk that this resource will not be available,
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in the required numbers, of the required competence, at the required
time.

(ii) Manpower and Capital Procurement The scope and
substance of defence budgets are inlluenced by articulated defence
strategies, existing force levels and organisation, and by the resource
priorities which governments set themselves. Under the Australian
shategy of forward defence an asyrnmetry was allowed to develop
between expenditure on capital procurement and manpower in
Australian defence budgets, in favour of the latter. For example, in
1,97'1.-72 Defence Force pay and the Defence Forces Superannuation
Scheme accounted for 357o of defence expenditure; in 1973-74 this had
risen to a 42Vo share. Similarly, total manpower costs as a proportion
of defence expenditure over the same period increased from 50% to
51%. Expenditure on the acquisition of capital equipment, which had
accounted for 37Vo of the defence vote in 1967-68 declined to abareTVo
of expenditure in 197 3-7 4.7

The transition to strategies of continental ilefence and self
reliance has identified a requirement to redress this imbalance. These
strategies call for substantial and sustained levels of expenditure on
capital equipment to generate credible force structures. This can only
be achieved through a considerable and continued expansion of
defence budgets or, failing that, through a reordering of allocation
priorities to redirect resources from other areas into capital
procurement. In fact, both options have been employed. Between FY
7982-83 and 7986-87, expenditure on new capital equipment grew by
$AUS 1,193,196 million. By contrast, ADF salaries and allowances,
over the same period, grew by $AUS 374,922 million.2 Procurement of
new equipment rose from 15.2Vo of the defence budget in 1982-83 to
25.7Vo in 1986-87, while ADF salaries and allowances declined from a

Department of Defence, Delerce Report 7975 (Canberra, Awtralian
Government Publishing Service, 1975) p. 15; and Department of Defence,
Defence Report 7967 (Canbena, Australian Government Publishing Service,
1967) p. to.
Deparhnent of Defence, Defmce Report 7985-87 (Canberra, Australian
Government Publishing Service, 1987) p. 105.
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33% share to 26.5Vo of the budget.3 See Table 1: Expenditure by
Category - Percentage of Total Expenditure on Defence Function.
Finally, manning ceilings have been imposed and adjusted
downwards. For example, while only a snap-shot in time and
therefore not as accurate as possible, the strength of the ADF on the
30th fune 1982 was listed as 73,785. On the 30th lune 1987, it was
70,76t.4

There can be no disputing the requirement to greatly expand
the resources devoted to the acquisition of weaponry and equipment,
if Australian forces are not to enter any future conflict inadequately
armed and inappropriately equipped. However, it must be accepted
that there are limitations and costs attached to partially financing
capital procurement programmes out of manpower and operating cost
votes. Both the methodology used in procuring new equipment and
the introduction of new systems, generate stresses upon the
manpower resource already constrained to free resources to fund
capital acquisition.

It is well accepted that in order to keep the costs of any
equipment bid as low as possible the associated manpower costs are
often underestimated or excluded. For example, in addition to the
salaries and allowances of the conservatively estimated number of
operators and maintainers for any proposed weapon system, there are
a series of flow-on costs - extra instructors for training courses,
retraining of personnel, additional postings and increases in, or
relocation of, support facilities and support personnel. Estimates for
these outlays tend to be either ignored or superficially treated in
manpower costed against equipment bids. The number of personnel,
and the skills they require, to be costed also depends upon
successfully quantifying the effects of a number of variables -
estimates of the system's reliability, the nature of the technology
involved (for example, whether the system has 'black box' remove-
and-replace features, automated diagnostics and is user-friendly or

ibid. Defence Report 198&87, p. 106.
ibid. Defence Report 198687, p. 12Q and Department of Defmce, Defence
Report 7985-86 (Canberr+ Aushalian Governnent Publishing Service, 1985)
p.137.



High PersonnelTurnoaer in the ADF 7

Source: Department of Defence, Defence Repoft 7975, mil 798G87 (Canberra, Australia
Covernmmt Publishing Service, 7975, L986).
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unfriendly), estimates of use under different operating conditions and
scenarios, anticipated workloads to be carried by support units, unit
structures (combat-to-support ratios), and how personnel recruiting,
training and posting policies are determined and managed.S It is
difficult to predict and quantify accurately the manpower
requirements and costs which are derived from the interaction of these
variables. Therefore, it is easier to avoid including such costs and
consequences in equipment proposals. Finally, the difficulties
inherent in quantifying the manpower costs of new weapon systems
leave these requirements vulnerable to manipulation in the Five Year
Defence Program (FYDP). I{hen budgetary pressures challenge the
acquisition schedule, and there is a reordering of priorities within the
FYDP, loosely specified manpower costs can be deferred a year or two
in the program, or sometimes they can'slip' indefinitely.

The failure to make complete and accurate estimates of the
manpower costs associated with capital procurement bids can result in
the ultimate manning requirement exceeding that allowed for in
budgetary allocations. Most usually, the additional manpower must
be found from within the constrained manpower base, either through
the non-performance of tasks or through continued performance of
tasks by fewer people who carry extra workloads.

The manning pipeline is not only responsible for generating
the required numbers of skilled and competent operators and
maintainers for any new weapon system or equipment. Prior to this
teams of experienced and competent project managers, planners and
analysts must be trained, developed and brought together. The failureto maintain a consistent and healthy commitment to capital
procurement has created a hump of systems obsolescence. As a result,
the ADF is now faced with managing several large projects, not
sequentially, but at the same time. This serves again to increase the
pressure on the constrained rvrnpower resource. The Navy is a
current case in point. Within a very short time frame, the RAN must
provide staffs for over half a dozen major capital equipment
acquisitions - the Oberon submarine replacement proiect, the ANZAC
ship programme and helicopters for the ships, the guided missile
destroyer modernisation project, the guided missile frigate follow-on

5 Martin Binkin, Military Technology and Defense Manpoutet (Washington
D.C., Brookings Institution, 1985) passim. pp.3&63.
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project, the survey motor launch Programme, an auxiliary tanker
project and the mine warfare vessel project. Additionally, the Navy
must staff project teams for the relocation of RAN facilities in Sydney
to Jervis Bay and Western Australia basing of ships. Moreover, as a
consequence of the policy of defence industrial self-reliance more
projects are being undertaken in Australia. This increases the ADF
project staffing requirements over the numbers needed to staff off-the
shelf overseas equipment purchases. The provision of optimally
manned, competent and tenured prolect staffs is a key ingredient in
ensuring that cost and time over-runs are kept to a minimum or
avoided altogether in these and other defence projects.5 Inevitably,
with a budgetary policy of zero growth operating and priority being
afforded to financing the capital equipment programme, any cost
blow-outs must be paid for by further restraints on manPower and
operating votes.

Finally, the constraints imposed on manpower exPenditure
handicap the efforts of manpower planners to develop the manpower
base required to meet the needs of new weaPons and equipment. It is
readily accepted that the procurement and introduction of modem
weapon systems can span a five to twentyyear period. It has not been
accepted or understood that there is also a lead-time associated with
the preparation of manpower. For example, the introduction of a
weapon system with new technology may require the creation of a
new branch or category. A number of years are required to develop a
branch structure which meets the operational and maintenance needs
of the weapon system, and provides a career structure for those people
in the branch. However, in order to achieve savings in manpower,
numerical ceilings have been applied. Each Service is operating with
less manpower than it regards as necessary for the performance of its
presently assigned tasks and missions. While it is accepted that armed
forces seek to maintain optimal rather than minimal manning levels,
each subsequent cut in manning ceilings has reduced the ability of the
ADF manpower system to accommodate manning demands which are
not related to filling current establishment positions. Such demands

See, Parliament of Australia, Joint Committee on Public Accounts, Review of
Defence Project Management, Volume | - Repott, Volume lI - Proiect
Analyses (Canberra, Aushalian Government Publishing Service, Report
Number 243, 1985).
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include assigning scarce manpower resources to branch positions for
which there is no establishment entitlement, but which are required in
preparation for the introduction, for example, of a new weapon
system five years hence. In reducing the manpower pool available to
fill current billets, again, either tasks are not performed or fewer
people carry extra work-loads to ensure that commitments are met.

The current priority attached to the capital equipment
programme is imposing considerable stress on the manpower
resource. When capital equipment is purchased for a new role, unless
another task with a corrunensurate or lesser manning level is
abandoned, that new equipment will generate a manpower demand.
Moreover, because manning requirements are on occasions
underestimated in equipment bids, the final demand can be greater
than that allowed for. Where new equipment replaces old, a pool of
labour is released by the decommissioning of obsolete units, which
can be used to meet any additional needs of the new system.
However, these labour reserves often prove to be insufficient in size or
are inappropriately trained and ranked. Finally, the capital equipment
programme generates a requirement for project staffs and the
development of manning levels, branch/category structures and
responsive recruiting and training systems. Manpower planners are
thus required to generate the personnel needed to man, maintain and
support the introduction of weapon systems out of a vote allocation
and manning level which have been constraind in order to free
resources to fund the procurement of those very systems.

The trained manlrcwer resource can only be stretched in this
runner so far without a substantial whip-lash price being exacted, for
example, in Service members opting out rather than continuing to
work longer hours and carry larger workloads without relief or
recognition. Given the unusually favourable, yet fickle, support for
capital equipment expenditure, it would seem that senior defence
decision-makers have been prepared to risk such a reaction in order to
push as many weaponry and equipment purchases through before
that support is withdrawn.

(iii) Manpower and Operating Costs The introduction of
new weaponry and equipment not only generates a demand for
trained runpower which cannot usually be wholly or satisfactorily
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met from the existing manpower base. Each new item requires spare
parts to maintain it, and lubricants, fuels and, in the case of weaponry
ammunition, to operate it. Under the current capital procurement
stratery, the operating cost budget as well as manpower is being
constrained. This stratery is founded upon the assessment that there
are significantly shorter lead-times and costs associated with
procurement of hained manpower and spare parts, munitions, fuel
etc. However, as has already been demonstrated, manpower is not the
cheap, plentiful, and readily available resource which capital
procurers presume it to be. Likewise, items required to operate and
maintain weaponry and equipment, receive a low order of priority
from the capital procurert despite the fact that spare parts and
munitions, for instance, are no longer cheap nor can be reliably
acquired with ease or when required.

The assumptions made by capital procurers have been
invalidated by many of their own choices. For example, in attaching
primary importance to performance parameters in equipment
decisions, capital procurers have in some cases increased the operating
cost price which the Services must ultimately pay in terms of the
reliability and maintainability of weapon systems. There are
significant, but apparently not always recognised, benefits to be
accrued from systems which require less maintenance and are reliable:

Reliable weapon systems reduce life-cycle costs,
require fewer spares and less rranpower/ and result in
higher sortie rates. Similarly, maintainable weapons
require fewer people and lower skill levels, and
reduce maintenance times.T

The purchase of technologically sophisticated weaponry, moreover,
has changed the nature of the demand for spare parts. The 'black box"
technology, increasingly relied upon in such weapon systems, reflects
the "Bic" pen consumer-durable philosophy, i.e., parts can only be
repaired so many times, if at all, before being discarded and a
replacement being required. This increases the total need for spare

Memorandum, General Charles A. Gabriel (US Air Force Chief of Staffl and
Verne Orr (US Secretary of the Air Force), "Reliability and Maintainability of
Air Force Weapon Systems - Action Memorandum" 17th September'1984,
quoted in op.cit.Martin Binkin, 1986, p. 96.
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parts and the number of parts which front-line units have to carry in
order to maintain availability of equipment. Finally, in purchasing an
increasing proportion of equipment from the US, there is a growing
reliance upon that country for ammunition and spare parts. This has a
number of consequences. First, purchase of these items increases the
burden on the foreign debt. Second, there is a time cost associated
with transporting items from the US to Australia, which is particularly
crucial in an emergency or if sea-routes are threatened. This enhances
the requirement to develop well-supplied and exclusive war-stocks
which must procured out of the operating cost vote. Third, despite
priority goverrrnent-to-government agreements, continued and timely
supplies can also be threatened if the spare parts stocks of the US
military are depleted either through use or reduced funding.8

Because of these factors, the operating costs associated with
new, and even in-service, weaponry and equipment have increased
and are likely to continue to do so. However, operating expenditures
have been constrained to free resources for the capital procurement
prograrrune. It has been argued that it is both inefficient and
improvident to procure more weaponry and equipment if in order to
do so, the trained manpower, needed to operate and maintain it, is
sacrificed. Equally, it is illogical to procure weaponry and equipment
if in so doing the ADF lacks the resources to repair, support and
operate them. The policy of constraining operating costs at a time of
increased demand has two consequences of relevance here. First,
when the rate of personnel turnover increases, extra people must be
recruited and trained. Either they will be less well trained or
resources to train them have to found by shifting priorities in the
operating cost vote. If spare parts stocks are neglected, availability
rates of weapon systems and equipment will be reduced. Operational
readiness is also affected if flying hours, tank miles, exercise and
steaming days etc., are reduced. The restrictions imposed on
operational training and performance of operational tasks mean that
people are less frequently able to use the skills and knowledge which

8 This situation may well become significant as the current US administration,
in its defence budget cutting exercise, greatly reduces spare parts funding at a
time of large-scale overseas exercises (for example, recent deployment of US
nilitary Army units to Honduras), and overseas commitments such as the US
naval force operating in the Gulfl.
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they have trained so diligently to acquire. This affects levels of pb
motivation and satisfaction and is one of the factors which influences
people's stay-go decisions.

(iv) Military and Civilian Manpower In order to relieve part
of the stress being experienced by the constrained ADF manpower
base, three alternative manpower utilisation strategies were outlined
in the 1987 Defence White Paper. These were: the identification and
substitution of civilian labour in tasks performed by military
personnel, better management and more efficient work practices to
reduce demands on military and civilian personnel, and the
contracting out of a greater proportion of defence work to private
industry.9 The advantages, particularly of civilian replacement and
contracting out, were seen to be those of financial savings and the
release of military personnel to higher priority tasks which can only be
performed by uniformed members. At first glance, these two
manpower strategies appear to offer a more efficient utilisation of
civilian and military manpower. However, certain issues, unless dealt
with in a responsive manner, can act to degrade any such benefits, and
affect the stay-go decisions of Service personnel.

Historically, it has been argued that there are tasks which
civilians cannot do and others which they will not do, because
conditions of employment could be "hazardous to health", i.e.,
presence in a zone of hostilities. However, a combination of factors
have challenged these traditional assumptions. There has been a
substantial change in the skill and occupational mixes in armed forces,
with a decline in the number and type of jobs which require military
members to perform them.lO Moreover, changes in technology have
affected the location of military support facilities. For example, the
increasing reliance on modular replacement sub-assemblies ("black-

Departrrent of Defence, The Delence ol Anstualia (Canberra, Australian
Government Publishing Service, 7987) p.94.
For example in the United States in '1.945,24% of trained mlisted personnel
were listed as infantry, gun crews and seamanship specialists. In 1984, only
76Vo were listed in these categories. ln 1945,6% of trained enlisted personnel
were categorised as electronic technical workers; in 1984, this had risen to
22To. op.cit. Martin Binkin, 1986 p.5.

10
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boxes") and built-in-test diagnostics in military equipment and
weapon systems is designed to limit front-line repair and maintenance
activities to simply remove-and-replace tasks. Less skilled technicians
can identiff which sub-assembly is defective, replace it with a
functioning unit and despatch the faulty one for repair at a facility
which as a consequence, can be located far from the zone of conflict.

However, while it has been argued that it is both increasingly
possible and efficient to employ civilians in tasks which have in the
past been carried out by Service personnel, there are a number of
consequences attached to their doing so. First, it is not so clear that
civilian labour is substantially cheaper when items such as industrial
disputations over wages, conditions of employment, work practices
and redundancy arrangements are taken into account. Civilian
workers are seen as less expensive because the Services do not have to
invest in their training. However, Service personnel turnover rates
tend to be highest in occupational categories where high technology is
involved and where there are direct civilian occupational
equivalences. It is in these categories that there is the greatest scope
for substitution. As a consequence, in recruiting civilians, the ADF
can find itself simply reemploying its ex-apprentices and tradesmen,
which it has already paid to train. These factors caste doubts on the
long-term financial savings which can be achieved in manpower
expenditure.

Second, civilian labour cannot be employed as flexibly as
military manpower. Members of the ADF, because of professional
ethics and military diripline, can be tasked with getting the job done
regardless of how long it takes. A civilian labour force in contrast
operates on the principle of payment for hours worked. Moreover,
civilians workers, unle*s paid, trained and willing to do so, will not
undertake secondary duties which are routinely asked of Service
memhrs, such as security tasks and duty watch-keeping. It is
considerably more difficult to relocate civilian workers than members
of the armed forces. This is crucial in relation to the change in
Australian defence strategy as defence facilities become increasingly
located in the unpopulated north of the country. Because of tfre
distances to be covered, and the decalibration of sensitive equipment
(particrrlarly electronics) which occurs when transported ovei such
distances, it is preferable to employ fix-forwird concepts of
maintenance. Equipment and weapon systems, under this principle,
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are repaird as close to the area of operations as possible. This reduces
the time taken to hansport damaged and repaired parts to and from
units and the number of replacement parts which forward units need
to carry. If workers cannot be offered sufficient incentives to move
north, the ADF will be handicapped. This was one lesson learnt from
the British experience in the Falklands War. After a number of ships
were damaged in air attacks, there was vital need for people with
metal-turning skills. However, tradesmen with these skills had been
civilianised and were located 5,000 miles away from where they were
needed.

Third, a principal advantage of civilian substitution is seen to
be its capacity to release military personnel from support areas and
functions so that they may be used to man to required strengths,
higher priority military formations. However, this rationale assumes
that all members of the armed forces are capable of being employed in
such formations and that all members want to be so employed and
located.

Clearly, within any form of employment there are tasks which
are unpleasant and unpopular and others which are career-enhancing
and very satisfying. The armed forces are no different. However in
armed forces where pay scales are determined by rank and not
appointment it is important that personnel management systems are
designed to ensure that not only the most suitably qualified people are
placed in appropriate appointments, but that also the most attractive
and least desirable appointrnents are fairly shared and shouldered by
all members. Civilian substitution makes the achievement of these
goals more difficult. For example, the RAN seeks to maintain
ship/shore ratios in postings at a level to permit people to spend a
reasonable proportion of their careers ashore. Amongst other effects,
this policy serves to reduce family separations. However, if civilians
are substituted in shore billets, the opportunities for sailors and
officers to serve ashore are reduced. In the Army the Field Force
needs to be manned by the young and fitter members. However, as
people progress in age and rank, other less physically demanding
postings outside the Field Force need to be available. If civilians are
substituted in such employment areas, the opportunities for non-Field
Force employment for members, and ipo facto the reasons for them to
stay in the Army, are reduced.
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Finally, the policy of civilian substitution and contracting out
brings ADF members into closer association with the work practices
and operating procedures which prevail in civilian industries. This
contact can have the effect of highlighting for the Service member the
distinctions between his own treatment as an employee and that
experienced by his civilian counterparts:

At times a civilian and a uniformed serviceman will
be working side-by-side. Overtime tasks frequently
fall to the military member since funding ceilings
often preclude paying the extra money for civilian
overtime...Military personnel are in constant contact
with civilians who work tight-to-five' with no
disruption to their weekends. What do military men
feel when they have to work on weekends? What
thoughts pass through the minds of young soldiers
who are subFct to relatively strict military discipline
when they note that civilians can have a union
steward present when they are 'counselled' for
substandard performance?l 1

If the implementation of strategies of civilian substitution and
contracting out are governed simply by the criteria of business
efficiency, these strategies have the potential to contribute significantly
to levels of posting turbulence and ilb dissatisfaction amongst
members of the ADF.

Lieutenant Colonel Donald R. Baucom, 'The Professional Soldier and his
Warrior Spirit" SfrafegrcRmiaoYolume 13, Number 4, Fall 1985, pp. 59-50.
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CIVILIANISATION OF THE ADF*

(i) Affinity and Esteem or Alienation and Disinterest
Because the rnilitary task is destructive, dangerous and dirty, its
performance has always required armed forces to be a social group
"set apart from the general mass of the community, trained to
particular uses, formed to peculiar notrons, governed by peculiar laws
and marked by peculiar distinctions".l2 DesPite this separateness, the
armed forces of a nation must retain an essential affinity with the
society which spawns it. It is more likely to do so if its parent society
retains an essential valuation of the service performed by its armed
forces and demonstrates a commitment to those who so serve it. The
preservation of this essential affinity and valuation is arguably more
crucial than any weapon system or defence strategy.

Society's valuation of its armed forces rests on a number of
occasionally shaky foundations. Military service, in defence of the
nation, is one of a small group of activities which meet the vital needs
of the community. As such, it is reasonable to expect people to feel a
certain respect for those members who voluntarily offer to protect the
community from external and internal threats to its physical security.
Yet, society's performance in extending the favour of its esteem tends
to be rather erratic and capricious as Francis Quarles oft-quoted stanza
observes:

Our God and the soldier, we alike adore,
Ev'n at the brink of danger not before;
After deliverance, both alike requited,
God is forgotten and the soldier slighted.

a The term "civilianisation" has been used recentlv in the context of a number of
personnel resource strategies promulgated under the aujpices of DepSecA, to describe
the employment of civilian personnel to undertake tasks presmtly carried out by ADF
personnel. In the shrdy of armed forces and society, the term has a far broader meaning
referring to the trend for armed forces to take on the social and economic characteristics,
attitudes and practices of the larger civilian community. It is this latter usage which is
employed here.

12 William Windham, quoted in Colonel D.I. Heinl Jr., Dictioaary of Military
anilNaaal Quotatioas (Annapolis, Maryland US Naval Institute, 7966) p.14.
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A second feature which determines the nature of societal
respect and esteem for the armed forces is that of the mystery
surrounding the professional task. Delving into the depths of the
human soul, cutting into the human body in order to heal it, and the
taking of human life to protect the integrity of other human life are
all activities which are extraordinary in character. They require
practitioners who understand the mysteries of their task. Aware of its
ignorance and vulnerability, society, in essence, respects that which it
does not understand, and applauds those who are party to the
mysteries beyond its collective Sasp. The men who practice in such
activities are also regarded as somehow different from the ordinary
person in the street. Traditionally, society has recognised and
respected the military member for his special commitment to willingly
place himself in life-threatening situations on societ5/s behalf. Such
respect recognises that because such people make this commitment,
the rest of society can continue its daily existence in comparative
Peace.

Finally, the level of societal prestige attached to the armed
forces is determined by the culturally-specific value system of any
particular society. Where there is considerable dissonance between
societally-espoused attitudes and values and those which prevail in
the armed forces, socie$/s esteem for the profession can, ironically, be
either very high or very low. For example, while the community may
be prepared to tolerate self-serving behaviour from its civilian
members, it respects selflessness, loyalty and generosity in its soldiers.
In contrast, where society embraces the notions of egalitarianism,
egocentrism and the rights of the individual to compete for success in
a free enterprise system which rewards the fittest, it will may reject the
military value system as elitist, conservative, protectionist and
dictatorial.

Armed forces for their part, in the main, exist in a dependent
relationship with their parent societies. The degree of affinity which
armed forces hold for the societies which spawn them is primarily
dependent upon the attitudes and actions demonstrated by those
societies. For example, there will be a greater affinity between armed
forces and society if there is little or no disharnony between civil and
military value systems, or where disharmony does exist it does not
threaten the retention by the armed forces of attitudes and
practices which are regarded as functional imperatives for
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effective operational perfonnance. In contrast, the level of affinity
will be reduced if the armed forces Perceive societal indifference and
a lack of political will to protect and meet the needs and interests of
the military communitlr. Levels of affinity can be further eroded by
perceptions of powerlessness, meaninglessness and lack of identity.

The degree to which an armed force should be set apart from
the society it protects is a matter of debate. It has been most often
argued that an armed force which is isolated and alienated from its
parent society is a danger to that society. Much less considered have
been the consequences of allowing a situation to develop where an
armed force does not distinguish itself from the society it serves. If no
distinction is perceived either by society or the armed forceq then on
what basis should military members make a greater commitment to
the security of the nation than any other citizen grouping? If the ADF
sees itself treated as no less an economic enterprise than BHP or
Carlton United Breweries, then why should its members for example,
tolerate, without appropriate compensation, unpleasant working
conditions, which can involve the ultimate unpleasantness of all - loss
of life?

It is this latter condition of a civilianised military which
should be of greater concetn to Australian defence decision-makers.
The combination of societal trends and conrious policy choices, it is
argued, are having the effect of extinguishing the essential differences
between the Australian Defence Force and Australian society. Unless
counter-veiling forces are in operation in peacetime, one manifestation
of this break-down in distinction is a decreased commitment and
preparedness by individuals to place the needs and goals of the
institution before those of self and family, and an increased preference
for terminating that service as soon as personal and familial needs and
goals are being prejudiced by continued military membership. There
are a number of conditions, trends and policies which need to be
examined in light of these observations.

(ii) Defence Forces Remuneration It is imperative that the
armed forces of a nation be recompensed for their labours in a manner
which recognises and is responsive to, the distinctive nature of the
military task, the unusual and unique conditions of service which
prevail in the performance of that task, and the strictures under which
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the armed forces voluntarily place themselves. Some of these features
include the unlimited liability of military service, the restrictions of
military employment and the pastoral role of the employer.

Just to die a little:
After explaining to Beetle that the Government feeds
him, clothes him, gives him a place to sleep and a
paycheck too, the sergeant inquires, "What do they
ask of you?" Beetle answers, Just to die a little'." 13

The performance of the military task makes demands upon those who
undertake it, extending to the sacrifice of life itself. In this condition,
the armed forces are quite distinctive - few occupations in the civilian
labour market make such demands. As fohn Ruskin observed:

The consent of mankind has always, in spite of the
philosophers given precedence to the soldier. And
this is right. For the soldier's trade verily and
essentially is not slaying but being slain. This,
without well knowing its own meaning, the world
honours it for.14

While business maybe cut-throat, it does not expect employees to give
their lives in pursuit of profit. Particularly in peacetime, it has been
argued that members of the armed forces do not put their lives on the
line to any greater degree or in any larger numbers than other groups
in the communi$r. This is proved, accordingly, by the number of
military members who carry out occupational tasks which are seen to
have direct civilian equivalences. This argument demonstrates an
untenable ignorance of the nature of military service. It fails to
recognise that even in peace, members of the armed forces are placing
their lives at risk on behalf of the community - in fighting bush fires, in
defusing bombs, in search and rescue efforts, in training for war and
in carrying out duties in support of Australian foreign policy goals (for
example, the commitment of a RAN diving contingent to the Middle
East, the Australian participation in the Multinational Force of
Observers in the Sinai, the last of which has claimed the lives of two

13 Jane E Neboshynsky, 'We Married White My Husband was an Ensign" Naar
YorkTimes 8th July 1985, p.31.

1,4 John Ruskin, llnto this Lasf (1895)
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officers in land-mine explosions in the last six months). Regardless of
their occupational category, all members of the armed forces accept
the unlimited liability associated with membership of the profession of
arms. The US Department of Defence recognises this fact as one of the
principles which guides the determination of US military
compensation:

The basis for determining the appropriate pay
levels...also responds to the main reason articulated in
international law pertaining to why servicemembers
wear distinguishing uniforms, which is to
differentiate between armed combatants and
noncombatants. This distinction implies that the
maior difference is that members of the armed forces
are legally liable to armed combat. This is their
distinguishing characteristics, and whatever
specialization for specific duties a member of an
armed force may have is secondary to the primary
function of armed combat.lS

Voluntary Subordination to the State: The armed forces of a
nation are the most significant and powerful repository of coercive
force. Certain guarantees are sought by society that this force will not
be tumed upon it. One such guarantee given by the armed forces
comes in the form of surrendering the right to withdraw their labour
as a negotiating tactic to secure improved compensation and
conditions of service. The military profession relinquishes the right to
negotiate its own fee for service and cedes the power to determine its
remuneration to the legitimate authority of the state. It does so as a
demonstration of its subordination to that authority and in order to
separate itself from the mercenary who sells his skills to the highest
bidder. In return, the armed forces trust that this subjecthood will not

Office of the Secretary of Defense, Department of Defense, Military
Compensation Background Papers - Compmsation Elements anil Related
Manpouet Cost ltems, Their Purposes and Legislatioe Backgrounds
(Washington D.C. US Govemment Printing Office, 3rd Edition, June 1987) pI.
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be abused; that the rights, needs and interests of military members
will be met and protected.

Terms of Engagemenfi Few occupations in the civil
community can exert the degree of control over the circumstances and
conditions of employment of their members as that exercised by the
armed forces. For example, not only can military personnel not
withdraw their labour in order to bargain for improved pay and
conditions, even to discuss such a possibility can be labelled as
sedition or a mutinous assembly with those involved liable for
prosecution under military law. On an individual level a military
member can terminate his employment only at times specified by the
organisation, or by giving often lengthy periods of notice, or with
special permission (on compassionate grounds for example). In some
nations, "stoploss" legislation exists which debars the military
member from leaving even if he is entitled to do so by reason of
expiration of term, completed notice of intention to resign or
retirement. If he quits, without having satisfied these conditions,
unlike civilian workers, he can be returned to his employment under
physical restraint and punished under military law. Unlike other
workers, military personnel have a comparatively small voice in how
and where they will be employed and what they will be tasked to do.
The policy of job rotation ensures that the military member will be
posted in and out of a number of locationt the frequenry of such
moves depending upon a number of factors. His employment may
involve him in hazardous, arduous, unpleasant and uncomfortable
working conditions for long or short periods of time. Moreover, it is
likely that he will be required to undertake secondary duties in
addition to his primary task, for example, duty watch-keeping.

A Paternalistic Organisation: Military organisations, for
operational and social imperatives have adopted paternalistic
approaches to the treatment of their members. Care for subordinates
is regarded as a fundamental responsibility of the military hierarchy.
This extends to include the military family as well as the military
member and recognises that the lafter will be more competent, capable
and calm in the performance of his duties if he knows the former is
being taken care of:
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...the service must ensure that the member is cared for
and that when he is deployed his family is looked
after. These aspects of the service's responsibilities
are not merely a quid Pro quo for the unique nature of
the duty called for; they suPPort a vital element of an
effective armed force - morale' In a civilian endeavor
high morale may be a desirable aspect of effective
employee performance, but it is seldom essential. In a
combat force it is of utmost importance.l6

Despite the rope of these differences, policies pursued by
successive Australian goverrunents have had the effect of de-
emphasising the essential distinctions which efst between civilian
forms of employment and military service. The instrument of the
Defence Forces Remuneration Tribunal (DFRT) and the concept of the
"common employer grouP" are two manifestations of these policies.

Most participants agree that the DFRT, in two major ways, is
an improvement over the Committee of Reference system which it
superseded. First, the Tribunal has the Power to instigate enquiries.
This is in contrast to the system preceding it where only the Minister
for Defence could activate the committee review process. Second, the
Tribunal is independent of the government of the day in terms of its
deliberations and decisions. While govemments could ignore, shelve
or stall on Committee recommendations, the Tribunal is empowered
to determine salaries and allowances in the nature of pay for members
of the ADF.17

While recognising these advances, there are a number of
features of the DFRT system which are cause for concern' In setting
up the Tribunal, the present goverrunent required that the wage-fixing
principles which it set in place in consultation with the ACTU and
employer groups should be used to guide the Tribunal deliberations
and fo.* the criteria upon which its decisions should be based. In

15 Captain John E. Greenbacker, 'The Perils of Pay Comparability" US Naoal
Institutc Proceedings Volume 104, Number 7,lu1y 1978,p.36.

17 David Quick Q.C., "An Independent Arbihator: The Defence Force

Remuneration Tribunal" in Hugh Smith (Ed.), Reutailling the Defence Fotce
(Canberra, Australian Defence Studies Centre, University College, Austrdian
Defence Force Academy, December 1987) pp.2U27-
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fact, in 1987, the Chief of the Defence Force, on behalf of the ADF was
required to agree that the ADF would abide by the Accord wage-
fixing principles as a precondition to seeking a second-tier wage
increase.

The first part of this section was devoted to outlining some of
the features of military service which make it a unique form of
employment. Despite these differences, or arguably because of them,
the system which has been set in place to determine the remuneration
of ADF members is based upon wage-fixing principles which bear
little relationship, and are unresponsive to, the circumstances,
conditions and constraints of military employment. Cases to the
Tribunal must fall within the definitions of the wage-fifng guidelines,
or must be forced to fit into them. This has led to distortions and
delays. The Service Allowance case of 1987 isa case in point.

Service allowance is a compensatory payment made to all
ADF members below the rank of Lieutenant Colonel (E). It is
principally designed to recognise that Service members are subject to a
code of discipline far more stringent than that pertaining in any form
of civilian employment, that military personnel are liable to be
exposed to physical danger in carrying out their duties, and that in the
course of their duties they are subject to long and irregular working
hours. Moreover, service members and their families are exposed to
the constant upheaval and uncertainty inherent in the high mobility of
a military force. Rightly or wrongly, the Service Allowance case was
argued before the Tribunal in terms of its nearest civilian equivalent -
payment for hours of overtime worked. The concept of payment for
hours worked in the armed forces as indicated earlier, is wholly
inappropriate. Moreover, in reducing Service Allowance to the level
of an overtime payment, Service members were made acutely aware
of what they perceived as a gtowing disparity between the working
week (38-hour week) being bargained for by trade unions and their
own circumstances. One should reflect upon the intense and bitter
feelings which were generated in some quarters by the deliberations
and the decision:

I have seen the soldier struggle to keep a family unit
together as he coped with postings, exercises, duties
and the requirement to be on call at all times. I have
seen the soldier at work early and leave only when the
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task was done. For 19 years I have seen all these
things and have accepted it...The decision handed
down in the Service Allowance case has brought it
home to me only too clearly how little the society we
live in thinks of the Army...we work for the Army and
are pledged to maintain loyalty and be on call at all
times and for that privilege we are thrown a few
dollars and expected to sit down, shut up and keep
working. What we have been told is you will work,
40,50 or 60 hours. However, because we don't have
the murle of the union movement behind us we will
only be paid for 35,36, or 37 hours...we have been told
we don't work overtime, we have been told we don't
spend weeks in the field on dtfty 24 hours a day, we
have been told that moving is not a financial burden
and we have been blessed with a massive handout to
cover all these things we don't do for [an extral $776 a
Year"'18
Moreover, while the wage-fixing guidelines have locked the

ADF into the same restraints which are being applied to the civilian
workforce, ADF members do not have access to the means available to
civilians to get around those constraints. For example, civilian
workers can earn additional remuneration through overtime, shift
work or second iobs. They can, through the power of their unions,
force "sweet-heart deals" out of their employers and their spouses can
take up employment to provide a second source of income. Service
members cannot, except under very limited circumstances, take
second jobs. They cannot go on strike, and overtime and shift work
are part of Service normal working routines. Because of regular and
irregular postings, opportunities for supplementing the family income
through a spouse working are limited and the types of jobs open to
them tend to be those which are less well paid.

The DFRT process itself has brought the ADF into the wage
bargaining arena and has, in open forum, set the Commonwealth
against its armed forces. This has effectively challenged the tenets of
the bargain struck between government and the profession, which

18 Warrant Officer L.E. Strong, Letter to Azny Number 698,20th August 1987,p.
9.
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recognises the responsibility of the former to deal fairly and
benevolently with the latter in return for its subordination. However
erratic this benevolence may have been in the past, it was anonymous.
Now Service members can easily recognise who is opposing them.
Apart from national wage-case flow-ons, almost all cases put to the
Tribunal by the ADF have been opposed by the Commonwealth.

Until recently, the role of Commonwealth Advocate was
undertaken by the Industrial Division of the Department of Defence.
This created the embarrassing and difficult-to-explain spectacle of one
part of the Department opposing the proposals of another part of the
Department in a public forum. In order to move away from this
situation, the responsibility for preparing and presenting the
Commonwealth's case to the Tribunal was finally transferred to the
Department of Industrial Relations. However, it would appear that a
good part of the baby went out with the bath water. Under the
transfer arrangements, Section 588 of the Defence Act was ceded to
the Minister for Industrial Relations. Now the Minister for Defence
has no authority to determine changes in allowances that relate to
expense reimbursement and charges for accommodation etc.

The consequences of these arrangements are now being
evidenced, for example, in the way in which the recently introduced
pilot retention bonus was proposed, staffed and approved. Because of
the critical situation which has developed in pilot manning, the case to
be presented by the Defence Force Advocate to the Tribunal, for an
increase in Flying Allowance, stressed heavily the retention aspects of
allowance. It appears that Departmental Officers in the Department of
Industrial Relations (DIR) were opposed to this justification on the
basis that there is no precedent for retention payments in the
industrial wage-fixing guidelines and the ADF must not be allowed to
set such a precedent which could be utilised in industrial relations
between other occupational groups in the community. It would seem
also that the Tribunal itself would have had difficulty in making a
determination on a retention payment which effectively had no basis
in the industrial wage-fixing principles. Because of this, there was an
increased likelihood of a long case with a high probability of an
inclusive and ineffective result. The DIR could not afford to allow the
Tribunal to make a determination on this issue and so acted with its
independent powers to effectively scuttle the flying allowance case
already now being heard by the Tribunal. Independently, and



High Personnel Turnorter in the ADF 27

without consulting or even advising the principal staffing directorates
in Defence, DIR developed a proposal for a pilot retention bonus.
Whether purposefully or inadvertently, Defence staffs were then given
no time to evaluate the proposal and assess its potential effects before
it was passed to Cabinet for decision. Despite the fact that such
payment is in the nature of pay, the Tribunal was, in effect,
circumvented as it can only make determinations on cases presented
to it for consideration.

Because of the lack of consultation and provision of expert
opinion, the pilot retention bonus which has been set in place, with its
restrictive eligibility criteria, looks like having a very limited effect
upon the pilot resignation rate. In fact, the scheme has aggravated pay
anomalies between senior and junior pilots, and does not address the
overwhelming majority of reasons which are motivating pilots to leave
the Services. It is yet another unfortunate demonstration of the
inefficacy and perniciousness which results from identifying all
problems as having a financial cause and a monetary solution, and of
the inappropriateness and irrationality of applying industrial wage-
fixing guidelines to the determination of ADF salaries and allowances.

Under the'1972 Kerr-Woodward Report on Services' Pay, the
ADF was recognised to be part of the larger Commonwealth
employment group and should be dealt with under the "common
employer principle": the salary rates which applied in the
Commonwealth Public Service were to be used as general indicators
of suitable levels of salaries for the ADF in order to maintain a
consistency of treatment amongst all employees of the
Commonwealth. In recognition of those areas of distinction between
military and public service, the Report recommended that in addition,
ADF salaries should in a fair and just manner take into account the
special circumstances and exigencies of service life.19 In its original
intent, the common employer principle was designed to ensure that
ADF salaries remained consistent with general community standards.
Since Public Service salarv scales were set to reflect industry levels, if

Commonwealth of Australia, Committee of Inquiry into Financial Terms and
Conditions of Service for Male and Female Members of the Regular Armed
Forces, Firal Report (the Woodward Repor$, (Canberra, Aushalian
Government Publishing Service, '1972) para. 50, p. 13.
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ADF salaries reflectd Public Service salary levelt they would
indirectly reflect those levels prevailing in the broader community.

Despite the clear commitment of the corrunon employer
principle to pay comparability and recognition of the distinctive
circumstances of military life, it has been interpreted by some senior
public servants to mean that the ADF should be treated no differently
to any other group in Public Service. The concept is used to support
their belief that there are few really significant differences between
public and military service. As a consequence, there is little sympathy
with the ADFbeing entitled to receive special allowances and seeking
to have the scale and scope of these payments expanded, since these
are regarded as undeserved perks and benefits.

This interpretation of the principle and the attitudes
associated with it have manifested themselves in regulations and
practices set in place and stances adopted within Defence and by other
Government departments. For example, while few of its members
may be affected by a proposed change in an ADF allowance, it has
been a requirement that the Minister of Defence secure a concurrence
of co-ordination from the Public Service Board, the Department of
Industrial Relations and Department of Finance on the
appropriateness of the change. A negative response from any has
proven sufficient to greatly reduce the chances of the proposed change
being approved. In other instances, changes proposed have been
rejected because of the potential for flow-on to the Public Service. For
example, despite a three-year wage "pause" which should have lent an
overwhelming urgency to initiating the Tribunal's first review of ADF
pay, the Government insisted for nearly a year that the Defence Force
case should not proceed until the case of Public Service unions was
determined. This occuned in early 1985. When the award was finally
made effective in September 1985 and the CDF and the Defence Force
Advocate appealed to the Tribunal for retrospectivity, raising this
delay. In response, the Commonwealth Advocate took the position
that "there was nothing to distinguish the Defence Force from other
employees and the Tribunal should consider changing its decision
only in the light of "demonstratable error" being established in the
original decision".2o

"Defence Force Pay" CamarailerieYolume 17, Number 1, February 1988 p. 13.
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In creating a separate, independent Tribunal, the Government
has accepted the inappropriateness of determining ADF salaries and
allowances through the civil industrial wage-fixing system. Yet, in the
belief that the ADF should be treated no differently to the rest of the
community, it has required the Tribunal to function within the wage-
fixing principles of that industrial system. There is no automatic
requirement, except in the ideological mind-sets of those who argue
for it, that military salaries and allowances be determined within a
framework of principles negotiated between the ACTU, civilian
employer groups and the Government. The ADF is not represented in
this latter process and, it has been argued, could only do so if it was
presented and accepted as an employee organisation. The injurious
consequences of unionising the armed forces do not need to be spelt
out. They are only too obvious. It can only be regarded with
considerable concern that this process has already begun.

The operations of the Tribunal and the direction taken by
government policies have had a number of deleterious effects. A
confrontationist bargaining system has been introduced where the
ADF is compelled to justify its positions in terms which have little or
no meaning in the military environment and the military task. Service
members have been made aware of the inconsistency of their status,
now determined as employees, who must fight their case in industrial
terms, but without recourse to the tactics exploited by civilian
employee organisations. Faith in the effectiveness of the chain of
command has been seriously eroded in many quarters of the ADF,
with the concomitant growth in belief that if the organisation cannot
or will not look after its own, then the own must look after themselves.

(iii) Military Families From the viewpoint of the military
institution, the holy estate of matrimony has always been regarded as
a mixed blessing. On the positive side, military hierarchies hope that
spouses will prove to be supportive, co-operative and compliant mates
for Service members. On the negative side, marriage creates an
alternative focus of loyalty and responsibility. The married military
member must constantly balance the needs of the Service with the
needs of the family and, increasingly, the two are contradictory.
Aware of his responsibilities as household head and breadwinner, he
is seen by the Service to be less adventurous, less prepared to make
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sacrifices, and less easily able to accept the itinerant military lifestyle.
At an organisational level, armed forces which have a substantial
proportion of their personnel married are likely to be hamshung by
the effort to provide material support for a sizeable dependent
population. Such support can include housing, schools, medical care,
transport, communitlr and welfare facilities and outlets for food and
other essentials. Not only can these amenities be costly, but their
locations tend to restrict the operational mobility of the force. On
overseas pnsting+ or those in a potential area of operations, moreover,
preparations must be made for the dependent population to be
defended or evacuated.

Historically armed forces have tended to be composed
predominantly of single men. However, the contemporary ADF is a
much married force - for example, on average (1982-86) 74Vo of A*y
officers and 49.5Vo of Army other ranks were married; on average
(1982-85) 67.75Vo of RAAF officers, 59.257o of P\rAAIr other ranks were
married. In 1985, the last census year, the percentage of married
officers in each Service was higher than the percentage of people
married in the greater community. See Table 2: Marital Status of ADF
Personnel.

The marriage pact for military wives contains a few extra
clauses to those contained in the civilian version. The newly married
Service wife enters a world which is alien to her. Depending upon
postings, she may find herself separated from the support of friends,
family and familiar surroundings. She finds she has joined a
community which has established patterns of behaviour different
from those to which she has conformed as a civilian single person.
She must cope with the fact that her husband's employer is much
more than just an employer. Military wives:

...realize that they have accepted the (Service) as
bridegroom as much as they have accepted the run...
Their contentment with their lot is not enhanced by
the fact that the (Service) as well as featuring as
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TABLE 2: ilARITAL STATUS oF ADF PEBSONNEU
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second bridegroom in a sometimes uneasy menage a
trois, also features as landlord, interior decorator and
perhaps arbiter of private morals.21

Moreover, the man responsible for bringing her into this community
may well absent himself on military dutieq perhaps even for an
unaccompanied tour of many months. The spouse must reconcile
herself to the contradiction this presents. On the one hand, the
military desires a supportive partner for the serviceman, one who is
prepared to join the military in providing for the needs of her husband
and family. On the other hand, when the Service separates her from
her husband, she must assume the role of family head and all the
responsibilities of that office. She must take up those tasks which her
husband regards or accepts as his prerogative - tasks she has come to
rely on him to perform. Over the course of various separationg wives
leam to be independent and indeed a proportion enjoy being so. As a
natural consequence, the process of reunion can be a stressful
experience, as wives are rudely or gently reminded that they can
resume their traditional role of mother, reliant partner and loyal
doormat. For many the change can be frustrating. Barker offers a
small but illustrative insight:

Some young fathers order their baby daughters to sit
on their laps when they return home. The daughter,
seeing a large stranger, doesn't want to. The soldier
gets annoyed, both with her and with his wife - she
must have been letting things slide in some way while
he has been out of sight! He has been made to feel
insecure himself, and he fights back in the way he
knows - with an attempt at dominance. Result: one
cr;nng toddler and one wife who resents being
ordered around after having had to cope on her own
with all household problems for the long months of
separation.

The young military wife cannot easily or satisfactorily ioin her
civilian counterpart in seeking employnent which is profitable,

27 Dennis Barker, Solilieting On - Att lllofficial Pofttait of the British Atmy
(london, An&e Deutsch, 1981) p. 178.

22 ibid. Dennis Barkea 1981, p. 200.
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outside the isolation of the married quarter and a source of relief from
loneliness and boredom. Her ability to secure work depends not only
upon the availability of pbs in the area. It also depends upon the
willingness or otherwise of local employers to take on a military
spouse who will, probably with little notice, quit within a
comparatively short space of time to follow where her husband's
employer dictates. Military mobility for the military spouse means
restrictions on employment choice and opportunities to develop career
skills and seniority. As Enloe observes:

For a woman, married to a [Serviceman] - just out of
school, forced to move every one or two years - there
is little chance to acquire skills or seniority in an off-
base job. She takes whatever job she can find - on an
assembly line in a nearby factory, behind the counter
of a Wimpy bar...Such a job may relieve some of the
financial strain in her marriage...but she is rarcely
setting out on a rewarding,liberating taree/.23
The military wife is expected to set up home in

accommodation most frequently not of her own choosing and not
always of a standard she has come to expect as acceptable. For
example, Hamilton in her recent examination of problems facing
spouses of ADF members observed:

I visited a number of married quarters and discussed
their living conditions with the tenants. In many cases
I found it profoundly embarrassing that people were
being aslceil to liae under the conditions I was shown
(emphasis added).24

Until a quarter becomes available or, if permitted, the military wife
and her husband find an acceptable rental, the family will most
usually be accommodated in a motel. Throughout, the military wife
has been caring for her children who have been uprooted from

23 Cynthia Enloe, Does Khaki Becomc You? The Militarization ol Women's
Liaes ([ondon, Pluto Press,'1983), p. 73.

24 Sue Hamilton, Supporting Seruice Families - A Report on the Main Prcblems
Facing Spouses ol Attsttalian Defance Force Personnel and Some
Recommended Solutions (C-ommissioned by the Minister for Defence, April
1986) para. &,p.20.
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familiar surroundings, friends and rhools. The house, when found or
allotted, presents its own share of problems. Furnishings must be
made to fit or stored or abandoned.2S Each altemative imposes
financial and psychological costs upon the family unit. New school
uniforms, books and equipment must be purchased not only after
investigations have taken place as to which schools the children
should attend. Cars must be re-registered and drivers licences
changed over to the new state of residence. This can involve taking
driving tests for which a fee must be paid. Car number plates must be
sent back to the old state and a rebate on paid registration applied for.
Claims have to be made for reimbursement of expenses associated
with the removal. All these tasks must be accomplished with, at best,
a husband's intermittent support, as he divides his time and attention
between the need to settle his family and the need to come to grips
with the learning curve of his new appointment. This also assumes
that he is even present at all, that military exercises or in the Navy's
case, sea-duty have not claimed him entirely.26 Flaving coped,
aided or unaided, with this myriad of problems and established order
on this cluttered and insecure existence, the military wife can look
forward to repeating this cycle at least once every two or three years, if
not sooner, for the bulk of her married life. Moreover, as personnel
turnover increaseg so too does the requirement for movement
amongst the remaining members.

An increasing proportion of wives are less willing to accept
subordinate roles in their married lives and are pined by their
husbands in the desire to provide the best quality of life and learning
they can for their off-spring and themselves. In the spread and
entrenchment of these attitudes, the ADF community is responding
both to changing social values and patterns of behaviour and to the
changing views of defence decision-makers as to what should be the

Discussions with Service wives reveal also that it appears that there is no
guarantee that furniture placed in store will be retumed in the condition that
it was depoeited. The suspicion, with apparently very good re-ason, is that a
number of firrrs actually rent out stored furniture of Service families in their
absence.
For a greater disctrssion of the dlaracter of life for the military spouse and
family, see Annex B: The Military Marriage B*gain.

25

26
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responsibilities of the organisation for the military member and his
family.

Perhaps one of the most significant social trends to emerge in
the last quarter csrtury has been in the changing roles, stahrs and
aspirations of women in society. An almost pygmalion transformation
ha! occuned as women have become better educated, differently
socialised and as many barriers to career and life aspirations have
been challenged, eroded or hurdled. Yet, as with the pygmalion story,
the change hls brought in its wake conflicting demands and divided
loyalties, as women seek to juggle the tasks of child-rearing and
household management with the physical and mental demands of
paid employment. As women seek more equitable career
opportunities with men, tensions arise in maniage where both
plrtners now demand at least equal sacrifices from each other in
mating the marriage work. Husbands have had to come to terms with
partners who are no longer passive and reliant, but who expect a say
in decisions which have traditionally been regarded as male
prerogatives.

In many caset the Process of adjustment has been painfully or
pragmatically aided by the changes in expectations which both
pariners bring into their marriage. The generation which have
married in the 1970s and 1980s were themselves brought up in a time
of affluence and security. Their parents, cognisant of the insecurity
and financial hardship which had surrounded many of their own
childhoods, sought to provide their children with the best that their
gtowing affluence could provide:

Children of the 60s are coming of age in the 80s.
Children of affluence, they are facing an age of
austerity. Brought uP by parents bom in an era when
the economy was blooming and society was
blossoming...they face a very different adulthood.
They have grown up in material comfort but with the
instability of a changeable economic climate.'.with the
insecurity of a stalemate between the superpowerg
the naggtng concern of nuclear holocaust, the
dilemma of leaming new male and female roles and
adapting to a society where work and social patterns
are in flux...They are, ironically, brought up to have
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great expectations...they have ambitions that are
seductive, often elusive and sometimes unattainable.
They want interesting meaningful pbs, they want to
participate and influence and they want to share the
same opportunities as their parents. They are not
always, however, prepared to share the same long,
hard, single-minded drudge to the top...They are The
McDonald's generation, the generation of instant
gtatification.2T

Because of the efforts of their parents, the recently married cohorts in
society have greater expectations as to the quality of their life and that
which they, in turn, want-to provide for their children. Increasingly,
these aspirations and their achievement within a time-frame
demanded by such couples, can only be met with the resources of two
incomes. Moreover, couples have taken to heart the belief of their
parents who identified education as the key to economic prosperity
and financial security. Moreover, now most accept that for future
generations, without increasingly higher levels of educatiort the door
to economic well-being will be firmly closed. Appreciation of this fact
is reflected in the actions and concerns demonstrated by parents in
seeking educational opportunities to be grasped for their own off-
spring.

People are taking these aspirations and expectations into their
married lives and military members and their spouses are no
exceptions. However, there are a number of obstacles to the
achievement of these goals in the military marriage. For example,
while the acquisition and maintenance of desired living standards
may require two incomes to sustain them, in the military marriage,
couples cannot plan expenditure around the continuation of two
incomes, because of the "ever present possibility that that (second)
income will be lost on posting".28 The substantial differences which
exist between the State, and even regional, educational systems make
a rnockery of the efforts of military parents to provide the optimal
educational experiences for their children. Efforts to settle the family
in one locatioru regardless of where the military member is posted,

27 Glennys Bell, "Life on Easy Street for the Chil&en of the Affluent" The
Bulletia 27th January 1987, pp. 32-33

28 op.cif.SueHamilton, 1985, para.73l,p.42.
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result in considerable financial strain and psychological stress.
Provisions have been put in place to ease these stresses, for example,
reunion travel, educational and house purchase and resale allowances,
etc. However, at key junctures for the military family, these
allowances have variously proven to be inadequate, or applied in such
a manner as to ensure that only a small proportion of the ADF
community can avail themselves of the relief, or administered in such
a way as to disincline people from applying for them.

In other areas, military farnilies are poorly aided in coping
with the unique sEesses which military service imposes upon the
family unit, because of a reluctance to set precedents and to make an
exception for the ADF community. A case in point is child care. The
Federal Government has a policy of promoting community-based
child care facilitieg which are financed from local government
resources. Because of this, the Government has fended off calls to
provide child care facilities or support for ADF families on the
principle that the Commonwealth will not set a precedent in
"emplo5rment-related" provision of child care.29 However, ADF
families can find it very difficult to gain access to the limited number
of child care facilities provided by local communities. Most give
priority to couples who are both working. ADF families are often
forced into a one-income situation because of difficulties in the spouse
getting secure employment. Because of postings, moreover, families
always join the end of any waiting list.

It is increasingly evident that military members are lers
willing to put at risk the education and future of their children and to
sacrifice a level of financial familial security and quality of life
comparable to that enjoyed by other groups in the larger community.
Service members are more prepared to adjust their career choices to
accommodate those goals. Military wives are less willing to
subordinate their own career and employment aspirations. The
military marriage and family is coming more and more into head-on
confrontation with a military hierarchy which has struggled to
accommodate these aspirations. It has done so in the face of public
service and political bureaucracies which are highly ambivalent as to

29 The position is somewhat ambiguous, given that a precedent has already been
set with a number of companies providing child care facilities for working
sPouse{i.
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whether it should be the responsibility of the Commonwealth as an
employer to make and expand the range of special concessions to
Service members and their families which are seen as not available to
the greater populace. Confronted with these resPonses, increasing
numbers of military members and their spouses have become less
than willing to routinely subordinate the needs of their families to the
needs of the Service, particularly when the organisation which
demands such sacrifices appears to be unable or unwilling to
recognise the value of those sacrifices and to support and buffer the
military family against their consequences.

(iv) A Civilianised Military The ADF is becoming
civilianised to a significant degree. This has occurred as a
consequence of the osmotic effect of changing societal values, aftitudes
and behaviour patterns. It has also happened through the
development and implementation of pulposeful government policies.
In de-emphasising and rejecting the requirement to recognise and
compensate for, the essential differences which make military service
and the circumstances of military life difficult as well as unique,
decision-makers have encouraged civilianisation. The dilemma is that
they are now faced with a number of side-effects of that process. With
particular significance to personnel turnover, one such repercussion is
changing attitudes in sections of the ADF, who are coming to see
sacrifices made without appropriate recognition and recompense as
simply a mug's game, to expect to be treated as well as other groups in
society, and to react negatively if their employer does not fully meet
what they see as its legitimate responsibility to care as much for the
needs of the workers as for its own budgets.
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PERCEPTIONS OF THE ADF AND ITS COMMI.]NITY

The unfailing formula for production of morale is
pahiotism, self-respect, discipline and self-confidence
within a military...ioined with fair treatment and
merited appreciation from without...It will quickly
wither and die if soldiers come to believe themselves
the victims of indifference or injustice on the part of
their government...

Douglas MacArthur, Annual REort,
Chief of Staff, US Army 1933

The morale of a military force and its dependent community is
an elusive and higNy subiective notion. Because it is the sum of the
feelings of people, their sense of well- or ill-being, their perceptions of
how others view them, their intuitive reactions to the actions of others
both inside and outside their community, it is a mercurial indicator of
the institutional health of the military organisation. Moreover, it is an
indicator of how well the heart beats, rather than how logically the
head thinks. Thus, changes in morale are not necessarily governed by
rational deliberation based upon full possession of all the relevant
facts. Rather, people interpret events and actions more in light of their
socialisation, previous experiences, fears, hopes and aspirations. It is
evident that there has been a change in the morale of the ADF and its
community, both as a consequence of actions and inactions and how
these have been perceived and interpreted by ADF members and their
families.

While arguably the Commonwealth is a good employer, it has
not been seen to be so. Actions on various fronts have frequently only
been forthcoming after the situation has deteriorated to a degree
where randal has forced a response. For example. the |eparit incident
in the 1960s which led to the establishment of the Kerr-Woodward
Committee of Inquiry into Financial Terms and Conditions of Service,
or the series of anry, public confrontations and appeals between
Service wives and the Minister for Defence in 1985, which led to the
tasking of Office of the Status for Women Assistant Secretary Sue
Hamilton to examine the problems facing ADF spouses. As a
consequence, when measures are finally set in place, the effect is all
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too frequently nullified by a failure to introduce new policies with
promptitude. Also announcements of decisions and efforts to inform
the ADF often lose their effect because of poor and untimely
communication. Finally, the effect of acting is all too frequently spoilt
by a failure to act with generosity. These faults only serve to
exacerbate feelings of impotence and isolation.

An example of effect lost through failure to follow-through on
a decision is the Hamilton Report. Despite the speed with which the
Report was prepared, the modesty of its recommendations and the
comparatively diminutive financial costs associated with them, it is
evident that tactics were employed by some Departmental officials to
delay and obstruct their implementation. As a result, despite the best
endeavours of the Implementation Team, the process of putting the
recommendations into effect has been torturously slow and
spasmodic. As hold-ups followed excuses ad nnuseum over an 18
month period, the suspicion that the Government never intended to
do anything about the Report has become more widespread amongst
those in the ADF community who had their expectations raised by the
Report. The delays also ensured that when measures have been set in
place, the response of the community has been one of "about time too",
rather than a more rational recognition of the action.

An example of the effects of timing upon the impact of
decisions can be drawn from the DFRT process. At the present the
Defence Force Advocate and ADF senior officers are only appraised of
any decision a short time before it is handed down by the Tribunal
and is available to the press. With only this small lead-time over the
media, senior officers and their Service Conditions Directors must
decide what is to be the official attitude towards the decision, draft an
appropriate explanatory signal and have it sent to units. As a
consequence of transmission times, when the decision is announced
(near the close of the last working day of the week, for example) and
the prompbress or otherwise with which signals can be disseminated
at the unit level, Service members are more likely to receive news,
excised and not always accurate, of changes to their pay and
conditions over the radio or watching the mid-evening news on the
television. Moreover, while a number of factors can combine to
lengthen the time taken for the Tribunal to reach a decision and these
factors dictate when a determination will be handed down, this is not
the case in regard to other decisions which affect the financial
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circumstances of Service members and their families. In the timing of
when these decisions are released, there has been an unwitting or
uncaring propensity to make announcements in the wake of Tribunal
determinations. As a result, on one day the Service member may hear
he is to receive a pay increase; a week later he is told that his
accommodation charges are to be increased. Worse still occurs when
the Tribunal decision does not come up to the expectations of Service
members and this is followed by an increase in charges.

Philosophically, there are those who have argued that there
are few moral grounds to justify the ADF receiving benefits which are
not available to the rest of the community; that if the ADF is not to
become out of touch with that community, it must not be protected
from it by a series of benefits. Ironically, evidence would suggest that
the ADF and its community, as a result of these ideas being put into
practice, has become more, not less, alienated from its parent society.
Increasingly Service members and their families have been able to
compare their own circumstances with those prevailing in other
sections of the community. The conclusions drawn have been that
standards between the two communities have not been equalised, but
rather that Service members and their families have been
disadvantaged in a number of areas comparative to their civilian
peers. There is a growing belief that military families have suffered an
erosion of their living standards and have not participated in the
general, if uneven over time, improvement in community living
standards. This belief is supported by the fact that in a number of
Government decisions, the ADF, either solely or in conjunction with a
few other occupations, has been singled out for unequal or
disadvantageous treatment or denied improvements granted to the
rest of society. The application of the wages freeze in the early 1980s
to ADF salaries for a year longer than the civilian workforce, the two
percent pension discounting exercise and the decision to tax Reserve
salaries are cases in point. For many members of the regular, reserve
and retired defence community, these decisions demonstrated that the
Government's commitment to treatment which is equitable and
recognises the distinctive conditions and sacrifices of military life is a
fair-weather promise at best. The steadily growing belief is that the
Government feels no compulsion to treat the ADF and its community
with justice, if there is a financial cost or lost savings associated with
doing so. The response generated by this interpretation is that if the
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Government is unprepared to act with fairness then so too are ADF
members and their families. Loyalty and commitment, to be clique,
are a two-way street. Having been turned into a one-way alley,
military families are more likely to feel that there must be another
route they can take to financial familial security and good living
standards.

EXTERNAL PULL FACTORS

If Australian society has shown a somewhat studied and
erratic indifference towards its armed forces, it has been matched by
ambivalent reactions on the part of those armed forces to their parent
society. Having been at best ignored, the ADF has tended to ignore
the activities of the larger community, taking an interest only where
there is a natural point of interface such as recmiting. As a
consequence, when personnel turnover increases, there is a natural
tendency to search first for reasons in areas which the ADF has some
control over, i.e., the "push" factors within military employment which
are disincentives to continued service. It is not a little ironic that part
of the force which fuels increases in personnel turnover is sparked by
a very considerable interest in Service members, being demonstrated
by certain civilian occupational sectors.

As milita-ry forces have researched, developed, manufactured,
procured, operated and maintained weaponry and equipment which
is technology-intensive, the gap between purely military and purely
civilian occupations has narrowed. The distinctions between military
and civilian occupational skills have become blurred. At the same
time, there has been a gradual, if painful, restructuring of Australian
industry. The success of this restructuring depends to a significant
degree upon the utilisation of people who possess high levels of state-
of-the-art technical skills and knowledge. The ADF is one source of
such people. Moreover, in key and crucial employment categories, the
ADF has become almost the sole source of vocational training in
Australia. When qualified tradesmen in particular categories, for
example, elechonic trades, complete their initial terms of engagement,
they are in high demand from industries which, as a consequence,
have not had to invest substantially or as extensively, in training
schemes of their own.
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It is not always the case that Service members are as fully
aware of the conditions of employment and remuneration levels of
civilian occupations. Even with the greatest corrunon sense in the
world, there is a natural tendency to believe, rather than necessarily
know, that there are greener pastures which beckon. As the economic
climate and levels of confidence, however shakily, improve, not only
is there an increased demand for military tradesmen and others with
skills and experience. There is a growing belief amongst Service
members, that conditions and opportunities in the civilian workforce
are more attractive than those they are currently experiencing.

Because of the consequences of military failure are so much
greater than those associated with declaring bankruptcy, the standards
of performance required for military operation are high and cannot
and should not be open to compromise. It is this quality which
ensures that Service training courses, on-the-iob training and
managerial and technical experience are well regarded in civil
industry. This again increases the valuation which civil industry
recruiters place upon ADF members who may already be
contemplating leaving the Service. Moreover, as greater emphasis is
put upon defence industrial self-reliance, there is an increasing
demand in these growing industries for technicians, analysts and
managers with relevant military experience. To be successful in
tendering and manufacturing weaponry and equipment for the ADF,
firms are prepared to buy the manpower they require. Again, the
ADF is the prime source of such people.

SPIRAL EFFECTS

Unless trends in personnel turnover rates are detected,
identified as such, and responded to, early in their progression, the
effects of changes caused by increased resignations contribute to still
more losses. For example, prior to the introduction of the trained
force-training force manning policy,m and until the effects of it are felt,

Under the Trained Force/Training Force concept the trained force is fixed at

an established level. If personnel tu.rnover increases, the size of the training
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as more people leave, fewer are left to carry out assigned missions and
to man new equipment as it comes into service. These people either
must be redistributed to ensure that key billets are manned and/or the
workloads of those who have left must be redistributed amongst a
greater proportion of those remaining. Both options have multiplier
effects upon personnel turnover. In the first case in redistributing the
workforce, more people than would otherwise be the case, are
required to leave their current tasks and take up new ones, either in
the same geographical location or in another. As a consequence, the
turbulence associated with postings and redeployment is experienced
by more pmple, more frequently. While a proportion of those so
affected will benefit from making a move at this particular time, for
others there will be the frustrating experience of leaving duties in
which they have gained competence and confidence in performing
and taking up a new position with a new learning curve. For families,
such moves often occur at short notice and outside the normal posting
cycle so, for example, children must start at a new school during the
course of the academic year with all the attendant social and
educational problems associated with doing so. For some ADF
members and their families such an unscheduled, and therefore
unprepared for, move may be the factor which tips the balance in their
consideration of the stay-go decision.

The efforts of the ADF personnel managers to avoid such
postings are thwarted, in part, by the particular system of recruitment
which is standard to armed forces. Unlike civilian businesses which
have the option of recruiting directly a replacement for the person
who has left, the ADF can only promote and/or appoint people from
within its ranks. The size of the workforce can only be expanded by
recruiting and training people from the bottom up. This factor is
crucial when resignations are occurring in the middle ranks of the
officer and NCO corps as, while new people can be recruited and
trained, they cannot immediately replace those who are leaving now.

force can be expanded to ensure that more people enter the trained force to
compensate for those resigning. Equally, the haining force can be reduced if
personnel turnover declines. However, the time delay between identifying a
downhrrn and it being reflected in the reduction in the size of the training
force means that there is a high probability in this sihration of having more
entrants to the hained force than anticipated or allowed for.
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Moreover, there are limitations on the numbers who can be recruited
and the number of recruits who can be trained. Without a redirection
of resources into recruiting, the Services have experienced difficulty in
meeting increased recruiting targets. Also, the requirement to place
more resources in recruiting will grow as the demographic base of the
population changes with the significant decline in the 18-22 year-old
age cohort and with the trend towards more young people pursuing
tertiary studies. Each training establishment has only a certain
capacity for expansion; this is governed not only by staffing and
funding requirements but also by pragmatic considerations such as
the number of beds and the capacity of the sewerage system to cope.
Also, training lead-times, particularly for technicians required for the
maintenance of increasingly technologically sophisticated weapons
and equipment, cannot be compressed. When efforts are made to
increase the output of training establishments, unless it is done with
care and adequate resources, there can be a backlash increase in the
under training attrition rate. This somewhat defeats the object of
exercise of attempting to increase the number of people entering
productive service.

The notice of intention to resign is currently set at three
months. However, with leave or furlough the person can leave the
service before a replacement can be posted in. This results in billets
being'gapped" and the work shared out amongst co-workers in the
area of tasking. If the position in question requires an incumbent with
certain qualifications and one is not available, this gapping can
continue for a significant period of time. If the billet is low on the
order of manning priority (imposed because of manning ceilings) then
it is likely that the billet may be gapped indefinitely. There are mental
and physical limits to people's capacity for work and once these have
been exceeded performance suffers, so too does the individual's sense
of pb satisfaction. Increasingly people come to feel "used" by the
institution rather than valueed by it, and willingness to co-operate is
dissipated. The success of efforts to reduce task loadings, in part,
depends upon success in reducing personnel turnover and oice aersa.
If workloads are not reduced or staggered, and little success is
achieved in securing appropriate recognition and compensation for
carrying increased workloads, as has been the case, then more ADF
members will feel compelled to place their own interests and the
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responsibilities they owe to their families before those of the
institution.

CANBERRA DEFENCE BUREAUCRACY

While changes in personnel turnover levels have been
primarily attributed to the loss of pay comparability with the
economic sector and disaffections over housing and the effects of
posting turbulence etc, the nature of operating procedures which
prevail in the Canberra defence bureaucracy have tended to
exacerbate rather than ameliorate conditions. The organisational
structure of the contemporary Departnent of Defence, with its defined
and jealously guarded power cenbes, despite all efforts to avoid it, is a
reincarnation in different form of the arrangements which preceded it.
As a consequence, the Department's efforts to develop and implement
policy continue often to have gteater regard for how that policy
supports or degrades the sectional interests and power bases of
competing groups within its hierarchy, than for the purpose served by
that policy or the significance of that policy to those affected by it.

As the Second Cross Report identified, one of the fundamental
causes of this dysfunctionalism is the diarchic power-sharing
arrangements between the Secretary of the Deparhnent and the Chief
of the Defence. Under these arrangementt CDF and his staff (HQ
ADF) and the Service staffs are responsible for generating and
sustaining a defence capability. In turn, the Secretary and his
primarily civilian staff divisions are financially accountable for the
manner in which the Department's funding is disbursed. These
responsibilities have been translated into a division of labour within
the Defence bureaucracy between doers and scrutineers, between
policy proposers and poliry approvers. It has led to the entrenchment
of perceptions, attitudes and work practices which are inefficient,
counter-productive and self-defeating. As one observer commented:

Civil-military relations within the Department are
often characterised by a feeling of "us" and "them",
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based on mutual antipathy and suspicion - "dualism"
frequently verges on the brink of "duellism".3l

While this schism has a number of deleterious effects upon
policy-making, it also has at least two consequences of relevance for
personnel turnover in the ADF. First, there would appear to be two
distinct views on the responsibilities of the Commonwealth as
employer, towards the ADF as its employees. While it should be
recognised as a generalisatiory a number of senior public servants,
both within Defence and in other "interested" departments, would
seem to be inlluenced by a belief that the ADF receives favourable
treatment, particularly in comparison with that meted out to the
Public Service. No differences are perceived between their own jobs
and those performed by their military staff equivalents. Indeed, on a
straight point of comparison, there is some validity in this position if it
were not for the fact that the Russell Hill staff complex is not a
representative microcosm of the ADF and of what most ADF members
do. In many instances, these impressions are overlayed by a
perception that military officers are naive and cocooned from the
financial realities of the government expenditure and Parliamentary
accountability processes. As a consequence of these attifudes, a
number of positions have been adopted by some public servants
which appear to be motivated less by the desire to alleviate undue
hardship associated with military service, and more by the desire to
ensure that the ADF does not gain further special dispensations and to
avoid setting precedents which could be used by other groups to gain
benefit.

For their part, many military officers come to Russell Hill with
a less than positive attitude and often lacking in formal preparation.
Despite this, the professionalism and career aspirations of most
officers provides the motivation to master often steep learning curves
associated with the performance of their duties. Because of the power-
sharing arrangements in the Department, it is often the case that
military officers are required to submit their staff work for scrutiny by
civilian officials. When handled with a certain degree of insensitivity,
this activity is perceived by many officers as a sign of mistrust and a

31 Captain G.P. Hogan,'Command Versus Committee: A Personal Perspective
on Defence Structure and Process" Defence Force fournal Number 68,

January/February 1988, p. f0.
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slur upon their efforts. Moreover, while public servants see military
officers as coming to the Department with few bureaucratic skills, in
turn, staff officers see their work being overseen by civilian staffers
who, because of the Public Service policy of interchangeability in
Departrnental appointin& may lack in-depth subject knowledge and
experience, but make up for it through being adept at the art of
bureaucratic manoeuwe and game-playing. Faced with a lack of
authority to match responsibility, the frustration of seeing their seniors
similarly thwarted, and the certainty of identical tours of Canberra
duty in the future, combine with other push and pull factors, to ensure
that Canbena military staffs are no less affected by the turnover
syndrome than other groups in the ADF. This ensures that job
rotation in key policy areas, where the expert knowledge which
continuitlr brings is vital to responsive and effective policy-making is
increased.



CHAPTER 2

CONSEQUENCES OF INCREASED OR
ABNORMALLY HIGH PERSONNEL

TURNOVER

DIMIMSHED OPERATIONAL CAPABILITY/READINES S

When personnel turnover of miliAry personnel increases
rapidly and exceeds the replacement capacity of the personnel and
training system, the level of operational capability and state of
readiness of the ADF is diminished. The current Australian defence
strategy is predicated upon the existence of a small, highly
professional, technologically competent, volunteer military force. The
purchase of its arms and equipment is determined, in significant part,
with a view to maximising their force multiplier effect which will
compensate for the numerical size of the ADF. In this way, the force
projection potential of the individual Service member, and his or her
contribution to the whole, has been increased. The corollary is that so
too has the scale of the reduction in capability which results from the
loss of that Service member.32 The effect is magnified if these people

The effect of the loss of key Service members can be substantial, particularly
in the long term. For example, in 1982 30 seaman commanders,23 more then
the long term average of.7,left the RAN. Among these, five were currmt or
very recent destroyer commanding officers (there are only seven such
commands). These experienced and skilled officers form a substantial
proportion of the high flyer feeder pool into the senior officer ranks, where it
is of crucial important to have officers (particularly in operational command
billets), who have held sea command appointments. See Commonwealth of
Aushalia, Joint C-ommittee on Foreign Affairy Defence and Trade, Vice
Admiral M.W. Hudson AC, for the Royal Australian Navy RAN Submission
to the Inquiry into Personnel Wastage Rates in the Australian Defence Force

32
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are multi-skilled. As a consequence, the unhappy correlation, which
efsts between categories of people who are crucial to the achievement
of this force multiplier effect and to the maintenance of operational
capability and those categories of people with turnover rates which
are higher than Service norms and which are currently experiencing
higher again losses is having a substantial effect upon the quality and
sustainability of the ADF's operational capability. Specialists of
particular concern in this Broup include pilots, engineers, middle-
ranking officers and electronics tradesmen.

Each Service has indicated that due to constraints on
expenditure and manning ceilings, it is attempting to maintain the
same level of operational capability with fewer people than it
considers necessary. In order to do so, official and unofficial manning
priorities have been set in place. Units are distinguished between
those which must be manned to full or near full complement strength,
for example the Army's Operational Deployment Force or RAN ships
proceedings to sea, and other units where manning strengths are
dictated by operational priority and changes in personnel turnover
levels. As a result there is a reduction in capability in these units with
a corunensurate expansion in the devoted time and effort required to
bring these units up to strength in the event of an emergency or
contingency where they are to be employed.

The ability of the ADF to effectively serve Australian defence
and foreign policy goals is also impaired in other ways through high
levels of personnel turnover. For example, levels of experience,
knowledge and training are spread thinly as experienced and skilled
members leave and cannot pass on their knowledge. It is tragic that
one consequence of this reduction in experience levels is an increased
potential for accidents. One case in point was the deaths of two RAN
sailors in a submarine diving accident in 1987. The investigation into
the incident identified the recently-trained status of many of the
submarine's crew as a factor which may have had an effect upon the
circumstances which led to the accident. The more frequent postings
associated with increased turnover also increases the proportion of the
ADF who, at any one point in time, have not had sufficient time in

RAN Submission to the Inquiry into Personnel Wastage Rates in the
Australian Defence Force (Canberra Official Hansard Report, Monday 11th
April 1988, Volume VI, p. S 01100).
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their appointments to be fully competent in their duties. Decisions
still need to be made and activities undertaken desPite unfamiliarity
with processes and practices, and in the absence of developed
judgemental skills. As a consequence, activity rates and decision-
making are slowed while the incumbent strives to avoid the errors
into which his ignorance nny lead him. Moreover, much learning
comes through making errors. Thus, the organisation, in a period of
high personnel turnover must absorb and accept the potential for
increased error in all activities. Finally, while people are on the steep
part of a learning curve their ability to inspire confidence in others,
that they are capable, is limited. This again has an effect upon
operational effectiveness. It has been consistently demonstrated that
successful military performance, particularly under t"yt.g
circumstances, depends in large measure upon the strength of the
bonds which develop between people in units. These mature over
time. However:

Frequent postings split work and social grouPs almost
as fast as they are formed; this reduces the sense of
unit identity and tends to breed resentment against
the organization...Officers are posted even more
frequently than their men, although experience
suggests that leaders are the most potent of all
symbols of group solidarity...aa

Finally, because of vacancies created by increased personnel turnover,
the potential is present to over-promote people beyond their level of
competence. In so doing, the risk is increased that these people will be
less than effective in the performance of their duties when placed
under the stresses imposed by operational circumstances.

High personnel turnover requires the dedication of increased
resources to recruiting and training activities. As a result, increases in
wastage rates indirectly effect the amount of resources which can be
used to maintain operational readiness. Pressure is added to reorient
resource priorities in the operating cost vote to meeting the training
resource needs for new entrants. This reduces the amount of funds

Lieutenant Commander M.J. Taylor, RAN, "lmproving Retention by Better
Management" Balmoral Papers (Jorrnal of the RAN Staff College) 1985, para.
2r, p.'t30.
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which can be devoted to operational training and exercises and to the
performance of operational tasks such as hours spent on maritime
surveillance patrols by the ItlL{Ir Orions. This means that some
sections of the ADF are less frequently able to use the skills and
knowledge which they have trained so diligently to acquire and their
ability to perform tasks as a consequence suffers. Moreover, there is a
clear conelation between these rates of operation and operational
readiness. For example, as a senior US Naval Fleet Commander
commented:

Steaming hours equal fleet readiness...Like an old car
that sits idle, the ships in [the] fleet were prone to
engine and electrical failures due to lack of use.
"Ships tied up in port go to hell in a hand
basket"..."Machinery is designed to operate most of
the time. When it doesn't run 24 hours a day, it gets
cranky: electronics degrade, machinery develops
steam and water leaks and seals weaken".34

In terms of both readiness and capability, high wastage rates, in
conjunction with rigid manning ceilings and constraints on operating
costs, ensure that the ADF is less capable of responding in an effective,
timely and sustained rrunner to even the lowlevel contingenry
spectrum of threats envisaged in the current defence strategy.

DIVERSION AND SUB.OPTIMALISATION OF RESOURCES

As has already been discussed, increased levels of wastage
generate not only a cost in terms of the loss of people in whom a
valuable investment of training and experience has been made, but
also in terms of the requirement to recruit, select and train additional
people to replace them. Greater numbers of people and more
resources must be taken away from operational and operational
support functions and redirected into the recruiting and training tasks.
The additional cost to train exha people can be substantial. l,eaving

34 Vice Admiral J. Shanahan, then US Second Fleet Corrmander, quoted in Paul
Bedar4 'Navy Ships: Tied Up" Military Logistics Fonrzr Volume 2Number
8, May 1985, p.31.
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side the dramatic case of pilot training costs and taking a simple
illustration, the 3.67o increase in discharge rates over the long term
average for RAN electronic technical weapons system tradesmery for
example, resulted in the expenditure of an extra $3.1m per annum in
1985-85 to train the additional replacements it generated.3s It cost the
Ar-y in 1986-87, approximately $2.5m to train t}:re 270 additional
soldiers just to the completion of their recruit training, required to
offset increased turnover.36 Efforts to increase the number of people
passing through a training establishment places pressure upon its
training and living facilities. Expenditure on training ammunition and
other training aids is increased. Facilities costs come in many forms.
For example, when the Kapooka 1st Recruit Training Battalion was
required to substantially increase the number of recruit platoons
under training, it was forced to accommodate the extra recruits in field
tents, which due to the time of the year, had to be heated. By diverting
people into instructing duties, the trained force must not only deal
with yet more vacancies into which people must be posted. Levels of
experience are also thinned by the removal of often the most seasoned
and accomplished of people. For example, prior to the current
increase in wastage, there was a leavening of Qualified Flyr.g
Instructors (QFIs) in each RAAF Squadron. As increasing numbers of
QFIs have left the RAAF and many of those remaining have been
posted to Flying School instructional duties, Squadrons have been
almost denuded of this valuable source of knowledge and experience.
Also continuation training and, in a number of cases, operational
conversion training, for junior pilots is the responsibility of Squadron
QFIs. With increased personnel turnover of qualified pilots and an
increase in the number of iunior pilots posted into squadronq there is
an expansion in the requirement for continuation and conversion
training. This task is falling to senior pilots who, because they hold
command and executive responsibilities, have only limited time to

Deparhnent of Defence, Organisation and Manpower Resources Dvision,
"Re-Engagement and Retention" Minute Paper COMR 575/116, 14th
November 1986) p.2.
Commonwealth of Australia, Joint C-ommittee on Foreign Affairs, Defence
and Trade, Lieutenant General L.G. C/Donnell, AO for the Australian Regular
Army, Army Submission to 0re Inquiry into Personnel Wastage Rates in the
Australian Defence Force (Canberra, Official Hansard Report, Monday 1lth
April 1988) p. S 01155.
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devote to such training activities. As a consequence, senior pilots are
increasingly overworked and stressed, while junior pilots eire
underutilised and frustrated.

High personnel turnover generates increased mobility in the
ADF. Here again, resources are being diverted from operational and
operational support functions. Each person who leaves triggers a
posting chain reaction - to post in a replacement then to Post a
replacement into the replacement's job etc. In addition, each person
who leaves is entitled to be returned to his or her place of enlistment
for discharge. These factors ensure that each increase in turnover
increases the number of Service members who, at any one time, are
drawing on allowances and require reimbursement of expenses to
offset the financial costs associated with change of location. In the
Army's case for example, the breakdown of these flow-ons in 1985-86
was:

Of the 3950 other ranks dirharged in 1985{6 some
1550 were in the ranks of CPL to WOl. This 1550
generated on average a posting chain of three to affect
replacements, ie, some 4550 postings. These in turn
resulted in a requirement for 2600 removals associated
with (1910 married and 700 single). These removals
are in addition to those required for the members
dirharged (some 2480 removals)...the costs associated
with Travel and Subsistence...relating to postings and
discharges created an average resultant T&S cost of
about $5000. T&S costs associated with high wastage
in 1985-85 due to additional removals necessary was
some $3.8m.37

PAUCITY OF CAPITAL ACQUISITION MANAGEMENT STAFFS

The loss of highly trained, skilled and experienced members
of the ADF reduces the size and quality of the nranpower pool from
which project analysts, technicians, supervisors and managers are

37 Deparhnent of Defence, Army Office, "COSC Consideration of Retention
Measures" (Minute Paper CPERS 541/86,27th October 1985) p. 5.
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drawn. This has a number of effects upon the capital procurement
process. First, with technically complex weapon systems and
manufacturers adept at selling their productg there is a vital
requirement for a well-maintained cadre of competent and confident
staff officers to develop accurate equipment specifications and to
analyse equipment and weaponry tenders. Moreover, each project of
growing technological sophistication generates a requirement for
larger staffs to handle the volume of data associated with each tender.
second, there is a vital imperative for qualified staff officers to act as
project managers over the life of the project. If officers leave or are
posted, it is not always possible to find an equally qualified
replacement. Optimal decision-making is put in dbubl aj a ne*
inexperienced incumbent is most likely to have to make decisions
during his learning curve period. If optimally manned, competent
and tenured project staffs are not provided, past experienc-e has
proven that the potential for equipment and weaponry projects to run
over-cost and over-time is increased.

REACTIVE CAREER MANAGEMENT

Career management of the ADF is regulated by the
requirements of branch and category structures, the principles of job
rotation, the establishment of qualification and time-in-rank criteria
for promotion and a structure of trade qualification and promotion
training courses. High levels of personnel turnover play havoc with
these regulatory mechanisms. For example, the pulposes of job
rotation are to ensure that service members become multi-skilled and
remain career competitive for as long as their talents allow, and that
the undesirable and desirable tasks are fairly shared out. personnel
managers should be aiming to place the most suitable people in the
most appropriate slots with sufficient tenure to learn the iob, make an
effective contribution in it and gain sufficient experience to enhance
their career potential and use to the service. However, when turnover
rates increase, the requirement to fill the billets limits the options
available to career rrranagers in their efforts to select the best people
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for the job while at the same time ensuring that the rotation will be
good career moves for those concerned.

When turnover is concentrated in particular categories, age
ranges and rank bands, distortions develop in rank, career and trade
struitures. In normal circumstances, promotion from one rank to
another is dependent uPon the number of branch or category
vacancies and whether the individual has been recomrnended, has
completed his trade courses or passed his promotion examinations,
has iompleted the minimum time-in-rank and is competitive against
others put forward. However, in circumstances of high turnover, and
the pressures which the resultant under-manning has created, peogle
are being promoted after, or even before, they have completed the
minimum time-in-rank regarded as essential for consolidating skills,
and gaining experience and confidence. As an illustration, in 1985-85,
At*y outlined categories where high turnover was having this
impict. It was noted, for example that in the Royal Australian Corps
of lransport storeman category, over a quarter of Sergeant slots were
unfilled lnd 507o of those filled were manned by Colporals. At the
Corporals level ?SVo of the positions were filled by private soldiers.3s
The-Minute Paper went onto indicate that this situation of iunior rank
shortages and reduced experience levels applied to other corPs,
particularly the Infantry Corps and even 1 RAR which was at that time
the on-line ODF battalion.3g

When shortages are experienced in iunior ranks, this creates a
smaller promotion group which Progresses through the rank structure
of a corps or category. "Black holes" are created, where even with
accelerated promotion, billets go unfilled because there is no available

38
39

ibiil, Army Office Minute Pape4 7986, para 1'ta, p. A-5.
ln the case of the Army's Infantry Corps, there is considerable potential for a

flow-on wastage. Recruits are appointed to their Corps while at Kapooka on
the basis of their evaluations, the number of Corps vacancies at the time and
their personal preferences. However, when wastage affects a large corps such

as Infantry this msures that more recruits will be allocated to it. Thus, in
1985-86, 38% of the male general enlistsnmt recruits were allotted to lnfantsy.
lnevitably tnfantry was not the first choice for a number of those appointed
and unless successfully motivated, these people are more likely to leave the

Service after completing their initial engaS€tnents' ibiil. Army Office Minute
Paper, 1986, para. lt p. A-5
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qualified and eligible manpower. As this cohort moves up into each
rank, there is a greater chance that people might be promoted beyond
their level of competence or promoted at the first opportunity when
they may have benefited from a period of maturing in their preceding
rank. To overcome undermanning and replace those who have left the
Services, recruiting is increased. However, this results in the smaller-
sized promotion pools being followed by larger-sized ones in which
competition for promotion and acquiring eligibility for promotion is
intense. This later promotion group however, finds their promotion
chances blocked by people who, despite being promoted, are perhaps
not as competent, confident or competitive as those now pushing
unsuccessfully from below. As one naval officer noted:

The roster itself is presently t19851 clogged with large
numbers of senior sailors promoted quickly during
the days of high manpower turnover in the last
decade...Promotion pre-requisite courses are cancelled
for financial reasons, as are trade skills courses. An
ambitious sailor will not remain for long under these
conditions.4o

In other categories which have lower turnover a similar situation can
develop where promotion vacancies are limited by a lower out-flow of
people at various career exit points. A proportion of Service members
in these categories will, as a consequence, have unmet career
expectations and lower levels of iob satisfaction having appeared to
plateau in their present positions. Moreover, when personnel
turnover is higtr, the quality of promotion pools is affected as those
with high levels of qualifications, experience and career aspirations are
both more likely to see opportunities elsewhere and are encouraged to
do so by outside business and industry.

The see-sawing between appointment "black holes" and
promotion "bulges" is not limited to other ranks career and
employment categories and structures. A similar set of conditions is
prevailing in the ADF's officer corps. In terms of promotion
opportunities, for various segments of the officer corps, high
personnel turnover has undermined the primacy of merit as the
criteria for selection. For example, while the Army had a listed

op.crf. Lieutmant Commander M.J. Taylor, 1985, para. 20a.,pp.129-130.
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shortfall of 427 officers against established posts at the beginning of
1988, higher than allowed for personnel turnover, over a number of
years, has contributed to the early promotion of officers into ranks
which permit them to serve to the maximum retirement age of 55
years. Having attained such a rank at a comparatively young age,
officers can be expected to remain in those ranks for a significant
period of time, thus effectively reducing the promotion opportunities
for lower-ranked officers. As an illustration, of the Army's 45
Brigadiers, 27 strll have at least five years to serve until retirement; of
the 113 Colonels, 60 still have at least ten years to serve until
retirement.4l In contrast, the RAAF is currently experiencing a
substantial 'black hole" in its feeder pools into field grade and senior
officer ranks. For example, there are currently 44 vacancies at Wing
Commander level for General Duties pilots. However, only nine
officers are available this year for promotion to fill these vacancies.
RAAF manpower planners estimate that in the forthcoming year the
RAAF will lose 33 General Duties Wing Commanders. It is forecast
that there will only be 16 officers promotable to replace these Wing
Commanders and only nine of those will be pilots. From these
calculations it is clear that in this rank the 'black hole" effect is
cumulative and expanding. Evidence on shortages in categories other
than pilots also suggests that the 'black hole" at senior fruadron
Leader and Wing Commander rank is not only broadening but
extending down to affect the senior Flight Lieutenant pool of officers.
If officers are over-promoted, down line promotion bulges can be
generated. If officers are kept to minimum time in rank before being
promoted, increasingly large numbers of key positions will have to be
left vacant.

As for other ranks, experience levels in the officer corps are
being affected by the high turnover of personnel in the middle ranks.
In order to compensate for these losses, people are being promoted
into an acting or temporary rank to fill appointments. For example,
Army is currently employing 72 warrant officers in officer positions.

4'l This promotion blockage also has a feedback effect on personnel turnover, as
more middle-ranking officers decide to leave because they see the
opportunities for advancement, and their chances of attaining rank with the
entitlement to serve to 55 years, being reduced considerably by reason of the
longevity of the group ahead of them.
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This has two significant effects. First, this exercise tends to reduce the
experience levels in the senior soldier ranks. Soldiers in these ranks
play an important role in the operational training of both junior
officers and iunior soldiers. Second, in taking from Peter to pay Paul,
one shortage, at the officer level, is eased by intensifying the deficit at
another rank level.

In coping with increased turnover, more officers are now
being promoted in advance of them having completed the minimum
time in rank regarded as necessary for the effective and confident
performance of duties. For example, in 1987, 547o of Army
Lieutenants who were promoted to Captain had only seen two years
service since they graduated, instead of the minimum of three.a2 The
accelerated promotion of people can in addition, have an adverse
flowon resignation effect as the expectations of continued speedy
advances are not realised if the officer strikes a promotion blockage,
generated, in part, by responses made to earlier resignation surges and
decides to leave. Finally, in order to fill positions in the appropriate
ranks, a number of officers, either because they cannot be released
from their employment or because they have been promoted ahead of
time, are by-passing crucial training and education experiences. For
example, both the RAAF and the RAN have experienced difficulty in
releasing people from establishment posts to attend their respective
Staff College courses. At the RAAF Staff College, the poliry is that
officers should aftend the course in the rank of Squadron Leader.
There has been an increasing rank creep, to the point where nearly
40Vo of officers attending will have already been promoted to Wing
Commander. As a consequence of both these reactions, officers are
being promoted and appointed into positions where they may have to
operate without the benefit of these and other preparatory
experiences.

42 op.cit. Army Submission to the Inquiry into Personnel Wastage Rates in the
ADF, 1988, p. S 01151.
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DECLINE IN INSTITUTIONAL HEALTH

High rates of personnel turnover both contribute to, and
reflect, a decline in the institutional health of the ADF. As already
noted, increases in wastage generate undermanning and increased pb
rotation. This results in a greater proportion of ADF members who
are carrying extra workloads in addition to their normal duties and
others who are undertaking tasks in which they have not as yet
developed an expertise or confidence to handle. At the same time, the
consequences, both personal and professional of enor and failure in
task performance have not decreased in magnitude. The intensity of
frustration is magnified, if having grasped the fundamentals of a task,
the incumbent is then, at short notice, posted to another position.
There are mental and physical limits to people's capacity to manage
the stresses associatd with overtasking, often inadequate preparation
and apparent impotence to influence work circumstances.
Increasingly, as noted earlier, people come to feel "used" by the
institution rather than valued by it.

These feelings are further exacerbated by the changing nature
of the relationship between the military institution and the military
family. While the goals of the former have often clashed with those of
the latter, there is growing evidence that the choices for military
members are not as clear-cut as they have been in the past, with the
result that fewer are prepared unconditionally to subordinate the
needs of their families to the needs of the institution. Moreover,
'because members are indoctrinated to believe that the "military is like
a family" that looks after its own...they expect to find support in
satisfying both work and home needs within this larger family. When
this is not forthcoming, perhaps due to the competing needs of the
military, increased dissatisfaction results. This also leads to the view
that, although the military demands loyalty of its members, the
military as an institution does not return this loyalty".43

As a result, for some ADF members and their farnilies, there
has been a decline in their faith in the efficacv and desire of the chain

43 Major John E. Finn, "Separation and the Military Family", (Directorate of
Compensation Development, Canadian National Defence Headquarterq
Ottawa, 3rd April 1987), p.3.
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of command to act on their behalf to alleviate the circumstances under
which they work and their families live. For people, socialised with
the unbending and commanding precepts of military discipline, there
is a natural expectation that those placed in authority over them are
powerful. If this power does not translate into obvious, significant
and comparatively prompt improvements for members, then it must
be because senior officers are either unwilling to use their powers or
are paper tigers and are unable to make changes. In thiq the senior
leadership has been unable to shrug off the perception that they are, to
some extent, either impotent and,/or uncaring. Measures which have
been takery and initiatives which are being considered, have not been
effectively communicated to Service members and the perception has
spread that actions to date have not been large in scale or have
attacked the heart of the issues of concern. The existence, and any
entrenchment, of these attitudes and perceptions undermines the two.
way commitrnent between the individual and the military institution
which is the foundation of personal and collective morale. For a
military force, a high level of morale is not an "added extra" - it is an
imperative for professional and operational effectiveness.

POLARISATION OF CIVIL-MILITARY RELATIONS

Perceptions of societal indifference, goverrunental oppor-
tunism, deparhnental obstructionism and impotence of the military
hierarchy, when matched with the certain policy stances which these
forces have generated, have served to set in place attitudes of
estrangement and alienation in certain sections of the ADF and its
community. Far from becoming more closely identified with
Australian society, these people have come to perceive that the
conditions which prevail in the larger populace are not available to
them. The traditional reliance upon the military hierarchy to act as
their advocate and broker with society's representatives has been
challenged and shunned. For example, while the Armed Forces
Federation of Australia has not developed into a potent lobby group,
its very formation was an outgrowth of feelings of disenchantment
and powerlessness. Other ways to influence the situation are being
sought and employed. For example:
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Families...are sending letters, they are signing
petitions and they are getting publicity in the
newspapers...Their dissatisfaction has been evidenced
by the unprecedented step of holding public
meetings...It is absolutely remarkable for a public
meeting of service men and women and their families
to condemn the government they serve...The soldiers,
sailors and airmen that night [the October 1987
meeting at the Holsworthy Army Basel said, "What
gives the Government the right to change the rules?
Why should servicemen not break their contracts and
get out now?' One private soldier said that the wives
are having to take all this action because the soldiers
cannot speak up. They have to go through proper
channels. But their officers cannot help them; their
officers do not know the answers. The officers have a
lack of hust and confidence in the Government. The
soldiers end up having a lack of confidence and trust
in their officers.44

The following cartoon taken from Army (No.699, September
1987) offers a dour but potent observation upon these feelings.

Senator J. Newman, Tasmania, Defence Force Matter of Urgency Debate,
Hansatd (Austratan Senate 28th October '1987), p. 1390
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At senior levels, there would appear to be a growing concern that one
result of the actions taken to publicise ADF concerns and frustrations
has been to raise the awareness levels of larger numbers of ADF
members and to signal certain sections of the media that here is an
issue which can be sensationalised. Unfortunately, efforts to defuse
media speculation and attention have been interpreted both by the
media and numbers of ADF members and their families as an
unwillingness on the part of the Government, Department officials
and senior officers to admit that problems do eist.

Randomly, a proportion of the ADF and its community have
started to become politicised and organised. These two conditions
hold serious implications for the relationship between civil and
military communities in Australian society. Moreover, they are
schismatic and hold the potential for a number of deleterious effects
upon professional military performance.



CHAPTER 3

TACKLING THE MALAISE AS WELL AS THE
SYMPTOM

There is little doubt that changes in ADF personnel turnover
rates are as much a symptom of deep-seated concems in the ADF as
they are of changes in societal values or state and private sector
employment opportunities. They are indicative of a failure to achieve
an optimal balance of resource priorities within the defence budget,
where the resource needs of manpower and operating costs are
matched effectively and flefbly with those of the purchase of new
weapon systems and platforms. There has been a miscalculation as to
the extent to which the former can be routinely, and without relief,
used to fund the latter. Second, changes in ADF resignation rates
reflect the consequences of a number of purposeful policies which,
while aimed at eradicating practices seen as elitist and out-of-step
with societal norms, have served in fact to alienate and isolate
members of the ADF. Third, increased personnel turnover is, in par!
a response to the evidence which suggests that ADF salaries have lost
their comparability with civilian sector rates. Finally, the current
levels of personnel turnover are a reflection of a break in the fabric of
the relationship between the military member and the military
institution.

In order to impose control and stability upon rates of
personnel turnover, it is imperative that these issues be addressed.
However, the effort, will and resources which need to be committed to
treating the symptom and curing the malaise have become so
substantial that almost all the alternatives for action are unpalatable in
the extreme. For example, in tackling the undermanning situation, it
is no longer the case that minor and temporary relaxations in
manpower ceilings will suffice. The incongruities between articulated
defence strategy, the capital equipment prograrrune, manning levels
and personnel turnover rates are such that, in a zero-growth defence
budget, only a substantial reordering of priorities (such as the
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abandonment or medium-term delay of a major capital equipment 
project) will provide sufficient resources to overcome current and 
projected levels of undermanning. 

Given the present ministerial policy stance and the senior 
level support for it, such a reordering of priorities seems unlikely. If 
decision-makers are not prepared to redistribute resources within the 
defence budget, or only to effect a minor reallocation, then they have 
to be prepared to take other actions which, while difficult to swallow 
from an ideological or philosophical standpoint, offer the best 
potential for successfully addressing the concerns currently affecting 
the ADF and its community. The purpose of this chapter is to identify 
and examine a number of these potential courses of action. 

A DISTINCTIVE OCCUPATIONAL GROUP 

Because the nature of the military task, members of armed 
forces must be prepared to undertake duties which no other 
organisation would ask its people to do, under conditions no other 
organisation, or set of individuals, would tolerate, to meet an 
organisational goal, without equal, which is to provide for the national 
security of a nation by coercive means, and at the cost of the lives of its 
members, if necessary. If armed forces are to be well-equipped, well-
motivated and well -prepared to perform this task, these distinctions 
must be recognised and reflected in military policy decision-making. 
However, Australian Government and Defence decision-makers have 
both consciously acted to make the ADF conform to civilian social, 
economic and industrial models, and have unwittingly allowed a 
gradual erosion of the buffers and mechanisms which provided 
recognition of the distinctive nature of military service. This has not 
resulted in a closer alignment of the ADF with its parent society, but 
rather its growing estrangement. Moreover, there is an increased risk 
that the trends set in pla·ce now will result in the ADF being less well-
prepared and motivated to cope with the unique and unforgiving 
demands of the military task. 

The single most important and significant action which needs 
to be taken by the Government and Defence decision-makers is to 
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adopt a clear, unequivocal and broad policy stance which recognises 
that the ADF is a unique occupational grouping, which must be 
treated as distinct and with distinction. Such an action is not without 
precedent. The armed forces of the United States and the United 
Kingdom, for example, are treated as distinct occupational entities by 
their respective governments. While such a stance may be seen to fit 
more comfortably with the conservative governments in power in 
both those countries, it should be noted that the New Zealand Labour 
Government has recently taken two significant steps which recognise 
the uniqueness of military employment. Under the State Sector Act of 
1988 the NZ Defence Forces have been separated from the NZ Public 
Service and under the Defence Amendment Act of 1988, the 
determination of conditions of employment for the NZ Defence forces 
need not be governed by the provisions of the Labour Relation§' Act.45 

MANPOWER AND PERSONNEL CONS ID ERA TIONS 

There is considerable potential for manpower considerations, 
associated with many capital procurement bids, to be underestimated -. 
or not fully evaluated. This results in an increased probability of final 
manning requirements exceeding those allowed for in budgetary 
allocations. At the same time, an imbalance in defence expenditure 
has been allowed to develop, admittedly to rectify an earlier 
imbalance, but which has nevertheless placed considerable stress 
upon the manpower resource and ADF members. Because of a lack of 
predictive indicators and assessments of the effects of various 
manning scenarios, these stresses have only been proven when they 
have manifested themselves in symptoms such as increased personnel 
wastage. There is a need for consideration to be given to modifying 
the totality of the priority attached to the current capital procurement 
strategy. While, it is accepted that almost all resource bids have 
considerable and competitive merit, there needs to be a recognition 
that it is inefficient and improvident to procure more weaponry and 
equipment, if in order to do so, the trained manpower, needed to 

45 Parliament of New Zealand, Defence Amendment Act 30th March 1988, to the 
Defence Act 1971, Section 46, paras. 2, 3, and 5. 
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operate and maintain it, is in one way or another, sacrificed. Equally,
it is less than logical to procure weaponry and equipment, if in so
doing the ADF lacks the resources to repair, maintain and operate
them. This is not necessarily to recommend a change in the overall
commitment to the capital equipment stratery. It is argued, however,
that full and complete manpower implications of capital equipment
proposals must be incorporated in their bids and that analytical tools
be assessed and set in place which identify and predict accurately the
full effects of new weapon systemt collectively and individually,
upon the manpower base and ADF membership. Finally, there is a
requirement for the FYDP, and the process for constructing it, to
become less rigidly dicated by the funding needs of weaponry and
equipment.

DEFENCE FORCE REMUNERATION

It is imperative that ADF members are recompensed for their
labours in a manner which reflects, recognises and is responsive to,
the distinctive nature of the military task, the unusual and unique
conditions of service which prevail in the performance of that task,
and the strictures under which ADF members voluntarily place
themselves. The current DFRT system is handicapped by the
requirement to operate within indushial wage-fixing guidelines. Few
of these principles are relevant or applicable to military service. The
effort to make cases conform to these principles is having numerous
deleterious effects. The ADF is not an industry and its members are
not and, it is argued stringently, should not be organised as a trade
union. Their so-termed employer has vastly greater responsibilities
for, and authority over, the ADF than any industrial employer and
there is no industry which makes the same demands upon its
participants as the military. These factors must be recognised in the
way in which ADF members are recompensed for their service.

It is essential that a study is undertaken with promptitude to
design and develop, for the Tribunal, a set of principles which are
more responsive to the unique circumstances of military service. It is
not proposed that wage-fixing guidelines be adopted which have no
reference to the checks and balances between employers and
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employee organisations which have been refined in the current
industrial wage-fixing system. Indeed, a continuation of some form of
checks and balances would be essential in any set of military salary-
fixing guidelines. The principles which underpin the US military
compensation system, for example, which are provided at Annex A
are offered as a startpoint.

STATISTICS

Despite regularly recurring wastage crises, it is only in the
face of the current concern that it has been admitted that there are
significant gaps in personnel statistical data bases, that no supported
attempts have been made to provide a comprehensive and responsive
ADF data base on personnel turnover, and that no effective measures
have been developed to alert decision-makers to potential problem
areas before they eventuate. Because of these inadequacieq the
statistics which are available are being used more "as a drunken man
uses lamp posts - for support rather than illumination". This is
reflected in the use of statistics by some officials to support the
position that the problem, if it eists other than in the minds of a few
service memberq has been inflated. For example, depending upon
which categories are included and what starting base is used, it is
reasonable to argue that the percentage of people leaving the ADF
currently has not significantly altered. This is done, for example, by
using a rolling 10-year historical average as a statistical base. As the
10-year period is rolled forward each year, the average increases as it
encounters years of higher wastage. Therefore, differences between
any one year and the rolling average will appear smaller than if the
average was fixed in time. The effect is to distort the size of the
change in wastage rates.

It has been argued moreover, that wastage rates are inllated
because of the disproportionate influence of increasing numbers of
people in categories which normally are more mobile than the ADF as
a whole, for example, women, women taking maternity leave, trainees
and reserve personnel on full-time duty. As a consequence, increases
in the ADF wastage rate are seen to be attributable to these people and
is not indicative of any deepseated or broad-based malaise. However
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it needs to be noted that there are more trainees because as wastage
increases, more people need to be recruited and hained to replace
them Moreover, if training institutions are filled to overflowing to
meet this demand, if training courses are compressed to push people
through in a shorter period, if training resources are constrained,
including the number of instructors, then trainee attrition will
increase. Each time a reserve member on full-time duty leaves, he is
counted as a loss to the ADF. However, reserve members are not only
on full-time duties as part of the policy to integrate reserves and
regular forces. They are also used, both in their reserve capacity and
when seconded to full-time duty, to carry out tasks for which there is
no regular rranpower available, because of high wastage and
undermanning.

In certain cases, it is difficult to avoid the interpretation that
efforts to limit the debate to the analysis of selectively presented
statistics are intended not so much to clarify the nature and scope of
the problems associated with personnel turnover in the ADF; but
rather, to bury any inquiry in disputes over the ways in which those
statistics should be interpreted. The preferred intelpretation aim at
discrediting the position that the ADF is facing a concern of sufficient
intensity and consequence to warrant the development and
implementation of a programme of broad-based, effective and
immediate initiatives.

There is a fundamental need for agreement to be reached
between the three Service Offices and the Management Improvement
and Manpower Policy (MIMP) Division of the Department in order to
develop standardised statistical bases, collection methods and
category determinations. Currently, each Service Office employs
different accounting methods, categories and groupings within
statistics collected. These statistics are then standardised by Defence
Central staffs in the MIMP Division. Service Office personnel
managers do not regard these standardised figures as functional
management tools. The collation and analysis of personnel statistics
by MIMP, in many instances, appears to be driven more by the
perceived need for an informational base with which to scrutinise the
proposals and staff work of various Service staffs and the requirement
to present a set of ADF personnel employment statistics for
Parliamentary accountability. It is argued that this latter task is of a
lower priority to that of the research and development of responsive
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and effective techniques and analytical tools, including the
development of effective predictive indices of personnel wastage,
required for more planned personnel and manpower resource
management. In this way MIMP could make a significantly more
constructive and informative contribution to the proposals and staff
work undertaken by the Service staffs, rather than merely acting as
watch-dog or whistle-blower.

MILITARY MANPOWER AND PERSONNEL RESEARCH

While the current increase in personnel turnover has revealed
deficiencies in the ADF statistical database, it has also uncovered the
fact that, in comparison with the on-going research efforts into
military manpower and personnel in other nations, particularly those
with all-volunteer forces, Australian efforts are woefully and
distressingly inadequate.46 As one commentator observed:

Defence research can tell us what the optimal angle is
for single-wheel nose landing gear support shafts on
short runways, but doesn't tell us what is the optimal
wastage rate of middle level RAAF officers during
peacetime. We can readily find the studies that
establish the exact engineering standards specified for
an anti-aircraft weapon system, but can we find

46 While the US $rvices and the US Department of Defence are exceptional in
the number of researdr centres they have, other nations with considerably less
funding available for defence matters have still seen the essentiality of the
development of a research power in the manpower resource and personnel
management areas. For example, the Canadian Department of National
Defence operates a Drectorate of Social and Economic Analysis in its
Operational Research and Analysis Establishment and the Canadian Forces
Personnel Applied Researdr Unit (CFPARU). These efforts are also
supplemented by the research activities of the CDF Family Support Centre
and now the Officer Corps Project which was established in 1987 to put
together a future policy guidance on where the Canadian Defence Force
Officer Corps is going. A number of CFPARU publications on manpower and
personnel turnover are listed in the bibliography.
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studies which justify the specific physical and health
admission standards required for Royal Military
College entry? Years of testing an array of prototypes
for a suitable naval fast attack craft may be carried out
and will involve vast teams of experts and operators,
but how often is there any significant experimentation
or analysis of the effectiveness of alternative
enlistment bonus pay arrangements in preventing loss
of trained military technicians?47

At the present, changes in the ADF, its members and community are
frequently discerned through gut feeling and eye-ball observation at
the unitlevel and passed by word of mouth to those who might be
interested; that this information percolates very far is doubtful. There
are few, if any, dedicated research positions in Defence for personnel
and manpower matters, and those research activities which have been
pursued have proven variously to be fragmentary under-supported,
or ineffective. There is an urgent need to rectify this situation.

Manpower resource and personnel managers need to know
precisely and accurately what changes are occurring in people's
aspirations and work and family concerns etc. The list of research
which needs to be undertaken is extensive. Moreover, there is a
requirement for future-oriented studies - what should the officer corps
of the year 2000look like, what are the implications of technology for
the recruitment and training of military personnel, what are the social
implications of moving an Army Brigade north to Darwin, what
potential value is there in merging RAAF musterings to create larger
promotion streams, what are the cost-benefits of industry-Service
training co-operatiory what are the advantages of specialist stream
oriented Service officer corps? etc. At the present, ADF manpower
planners and personnel managers are engaged in a day-to-day crisis
management of the manning ceilings and the task of spreading the
available manpower as far as it will go. This is satisficing behaviour
with all its attendant repercussions. The first principle of good
management and organisation, to develop goals and plan towards
their achievement, has been abrogated.

G. Withers, "Defence Manpower: the Need for New Initiatives" Pacific
Defence ReporterVolume 5, Number 10, April 1,979, p.22.
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There is a fundamental necessitude to develop a research
power which can be placed at the disposal of the Service Office
manpower planners and personnel managers. There are many
locations for such a research cell - HQ ADF, the MIMP Division or the
Central Studies Section (which was downgraded in 1987), for example.
Wherever its location, such a unit should be the repository for this
required research power and organisation. It should be tasked by the
Service Offices to undertake analyses and studies which will provide
personnel and manpower resource managers with the information
needed to make more informed and forward-looking decisions and
plans for the cultivation, utilisation and care of the ADF manpower
base and personnel, and the ADF's dependent community.

PREPARATION OF STAFF OFFICERS

Personnel and manpower resource management have
traditionally been regarded as "soft" staff duty tasks which have short
learning curves and are therefore suitable for any officer on a non-
corps or non-branch staff posting. However, evidence increasingly
points to the fact that personnel and manpower resource management
are complicated and complex tasks requiring specific pre-appointment
preparation. The lack of this preparation has a number of
cons€quences. First, there is the inefficiency and increased potential
for error created by greater-than-necessary learning curves for new
incumbents in manpower resource and personnel management billets.
When added to the dictates of pb rotation, this also leads to a greater-
than-necessary penchant for re-inventing the wheel. Second, because
of a number of factors, of which a deficiency in skills and knowledge
is but one, military staffs are less well able to ensure that manpower
considerations are taken into account in the crucial capital
procurement and strategy formulation processes. Finally, on an
individual level, pb satisfaction is affected by a lack of confidence in
work skills and knowledge bases. Because of these factors there is a
vital requirement to examine the ways in which ADF staff officers can
be better and more effectively prepared to take up duties in the
personnel and manpower resource management area. This analysis
ideally should form part of a larger effort to review and analyse the
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principles which underpin, and which should guide, officer careers
and professional officer development in the ADF.

OVERSEAS DEPLOYMENTS, EXCHANGES AND TRAINING

Over a number of years, there has been a steady retrenchment
of the ADF's involvement in deployments, postings, exchanges and
training out of Australia. The rationales thrown up by this
withdrawal have ranged from those of economic necessity to an ill-
conceived belief that only those nations within Australia's geographic
area of interest are relevant to Australian defence and foreign policy.
This short-sighted policy has led to the retrenchment of defence
attache staffs, reduced participation in overseas training programmes
and the limitation of deployments to within the immediate region. In
so doing, the ADF has been restricted in the development of its
military knowledge base, and has been unable to take opportunities to
test and hone its professional skills. On an individual level, ADF
members are less in contact with the military forces and military and
national leaderships of other nations. As a consequence, they are less
capable of making credible and fully-informed inputs into information
gathering and decision-making processes. Also opportunities are lost
to evaluate the approaches taken by other nations to issues of mutual
concern and to gain valuable lessons from the experience of others.
The ADF is increasingly forced to rely solely on often hard-won and
costly home trials for the development of optimal responses to
problems.

There is a requirement to reevaluate the costs and benefits
associated with overseas deployments, exchanges and postings,
including military advice and training teams as part of Defence Co-
operation Programmes, participation in overseas training courses and
adventurous training. These activities offer opportunities for ADF
members to influence the defence preparedness and views of
Australia held by other nations and allows ADF members on
occasions to undertake training under conditions which are arguably
the closest simulation of those likely to be thrown up by war. Finally,
such deployments and training, while having a turbulent effect upon
family life, serve to meet particularly the single serving member,s
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expectations of military life and bolster his confidence in his own
abilities and those of his profession's to equal or better the
performance of other armed forces. These effects come under the
often intangible and easilydismissed headings of self-esteem and
morale.

THE PACKAGE

Personnel and manpower resource management, both by
default and circumstances currently beyond the control of those
involved, has been more reactive than programmed and anticipatory;
to paraphrase one author: the people are not properly maintained
until they break down. In the current situation there is a requirement
not only to change the approach taken to personnel and manpower
resource management. There is a need for urgent, wholesome and
unequivocal steps are examined and taken to alleviate the conditions
and concerns which are fuelling current wastage rates in the ADF.
Only through regaining control over present rates do initiatives, to
bring about longer term changes in the way in which personnel and
manpower resource managers operate, stand a reasonable chance of
success. For example, it is extremely difficult to reduce posting
turbulence and increase family stability if high wastage raises the
required number of postings.

More Service members and their families are making the
decision to leave because they have become disaffected with the
conditions under which they are expected to live and work and by the
apparent failure of the institution to effectively demonstrate to them
that it is willing or even capable of addressing their concerns. This is
not to say that steps have not been taken. However, they have not
proved sufficient to convince people that the institution is willing and
it is able to respond to these concerns. Therefore there is a need for a
package of measures which will have a widespread impact upon the
ADF and its community. A number of suggested actions are outlined
below. Each, on its own, may appear trivial or to lack the substance
required to really make a difference. However, it has been made clear
that the one method to date which has proven successful in reversing
wastage trends in the armed forces of other nations, i.e., substantial
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wage and salary adjustments, will almost certainly not be on the
agenda for discussion. Bearing in mind all the needs of the Defence
Force, its assigned missions and tasks and the unlikelihood of an
increase in Defence vote, this policy stance, although unpalatable, is a
reasoned and responsible one. However, while it may not Prove
possible to substantially alter the size of the pay-packet, ways can be
found to increase its buying power. If the ideas outlined below are
worked through and combined with others of a similar nature and
presented as a total, well<ommunicated package, this is a goal which
can be achieved.

Housing: The newly created Defence Housing Authority
(DHA), if supported, should be able to make substantial
improvements in how ADF members and their families are
housed. Under its auspices a number of ideas could be
considered. For example, in the United States Army, where
efforts have succeeded in stabilising out three and four year
tours of duty, military families have been given the incentive
to maintain their married quarters and have been provided
with the wherewithal to do so. Each military base has a DIY
fix-it store where Service families can get supplies of house
paints, fence paintq wall paper, tiles, etc. The store also loans
garden tools and household maintenance equipment. Each
Spring the Store provides plants and scrubs for planting.
While it is accepted that the DHA should be responsible for
the essential maintenance on all Defence accommodation and
that not all Service members or their families are either
inclined or skilled in home improvements, such a scheme
would again introduce a element of choice for Service families.
For the cost of their labour, families could make a contribution
to improving the quality of their living conditions. For those
without the skills, but interested in learning, the DHA could
undertake to provide advice on home maintenance and
improvements. It has been indicated that such ideas have, in
the past, encountered resistance from trade union groups and
the Department of Local Government and Administrative
Services. The former has objected on the grounds that such
practices threaten the jobs of their members while the latter
has argued that self-help ideas upset planned maintenance
schedules. Neither set of objections should be allowed to
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overwhelm such a scheme if it is seen by military families, the
Department and the DHA as a successful method by which
Defence home maintenance costs can be contained and the
quality of living improved for their occupants.

Household Removals: A frequent complaint associated with
household removals generated by Service postings is that the
removal allowances are insufficient to meet the myriad of
household changes generated by the move. Moreover, the
nature of these allowances is such that the family income must
first incur and sustain all the expenses associated with the
move before being reimbursed. In the United States a Do-It-
Yourself (DIY) removals scheme has been set up. Under it, the
Services secure commercial quotes to remove a Service
member, his family and their effects between one location and
another. If the member elects to DIY his removal, the Service
deducts an administrative charge from the commercially-set
cost for the removal and the remainder is paid to the member
to effect his removal. How he goes about it, and at what price
he gets the iob done is his own business. If, for example, he
loads up the family car and rents a utility truck for a day and
completes the move at half the commercial rate, what is left
over from the allowance, paid in advance, can be used as he
and his spouse see fit. Obviously, for example, any funds so
generated could go to meet additional expenses incurred in
modifying furnishings to fit the new house or where they
cannot be made to fit, purchasing new furnishings such as
carpets and curtains. At the same time, the commercial option
remains in place for families that do not wish to DIY or are
unable to because of a variety of Service-related or unrelated
reasons. Under such a scheme the Services would not be
required to increase the amount of resources devoted to
removal allowances. Indeed, there is potential for savings to
be achieved. For example, the US Navy estimated it saved
$US 3.8 rnillion from 18,000 DIY moves undertaken in Firal
Year 1985.48 An element of choice would be introduced for
Service members and their families, who as a consequence of

48 Naoy Times, October 7987, p. 8.



High PersonnelTurnoaer in the ADF 77

their own efforts, would be better able to cushion themselves
against the full effects of household removals. Again, in
response to the protests from lobby groupt arguing
disadvantage, in the US case, the DIY policy has been
responded to by removal firms modifying their services to
meet the new market demand, offering for example, packing
deals, u-drive rentals etc.

Reunion Travel In order to provide for family stability and a
better standard of living than that available in Defence
Housing, more ADF members are purchasing houses on a
permanent basis. When out-of-area postings occur, the choice
is either to sell the house (often at a loss and after delays of
many months) and run the battle of securing a Home Resale
and Purchase Allowance or leave the family in situ while the
military member moves to the posting location and seeks to be
reunited with his family as often as possible. As the
Commonwealth only pays for a limited number of reunion
visits per year under rigourous eligibility criteria, those who
adopt the latter course of action are forced to set aside a
proportion of their income to meet reunion travel costs . This
is a double burden in that this income is then unavailable to
provide necessities or quality of life improvements for the
family. Moreover, the group of people so affected is
expanded when Service members are separated from their
families to attend courses, for example.

The usual response has been to argue for an increase in the
number of Defence-funded reunion visits. However, because
of the flow-on effect to the Public Service, these arguments
have rarely prevailed. As with a number of ideas outlined
here, reunion travel is an area where conditions can be
improved through helping people to help themselves. In the
United Kingdom, for example, Service members and their
families are assisted in spending as much time together as
possible through the provision of discounted travel on British
Rail. While a system of dirounted rail travel would prove
difficult to implement in Australia because agreements would
have to be negotiated with each State, it could prove possible
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to negotiate travel dirounts and concession arrangements
with domestic airlines and bus companies. Even
conservatively estimated (at 38O000), the ADF, its dependent
community, Reserves and retired members constitute a
formidable amount of buying power and this should be used
to negotiate a commercial arrangement which would see the
airline or bus company offering the best concession rates
receiving the ADF and its community's business. A precedent
is already in place with the successful negotiation of
goverrunent rates in various hotels. The Services themselves
have been able to negotiate discounted accommodation rates
with certain hotel and motel chains. In the past, the two-
airline policy has been a stumbling block to this idea.
However, such competition is now much more consistent with
the Government's increased emphasis on the interplay of
market forces to increase efficiency and productivity. al

Military Families: In all-volunteer forces, one of the most
potent changes to have taken place is the ascendency of the
military family and the trend for serving members to weigh
the needs of their families more closely against those of the
military institution. Moreover, as volunteer armed forces are
more married, this change in attitudinal priorities affects a
larger proportion of serving members. The needs of the
family, in terms of spousal employment and education, child
care, children's education and youth facilities, have assumed a
greater priority in the minds of many ADF members. If the
military institution is to secure the optimal performance from
its people and to retain them, then it must be prepared, and
permitted, to demonstrate that the relationship between itself
and its members is more than an employer-employee contract.
The deal includes the militarv familv.While it is evident that

A precedent for discounted travel has already been set by the initiatives of
Group Captain R. Macl.ean RAAF, Drector of Movements-Air Force, who
negotiated discounb with Ansett Intemational Travel on international and
domestic holiday packages, international air fares, hire cars, hotel
acrommodation etc. See Group Captain R. Maclean, "RAAF Travel Club - On
the Move" RAAFNeUs Volume3Q Number2, March 1988, p. 5.

49
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the Services are fully aware of the problems facing the military
family, efforts to address them have been inhibited and
rejected because of the refusal of certain decision-makers to
accept that the military family is a Defence responsibility and
that the unique circumstances of its existence require special
attention. The recommendations of the Hamilton Report were
valuable and achievable. However, they form a small
foundation for the development of military policies which
support the military family.
While the Hamilton Recommendations are valuable and
achievable, there is a need to ensure that decision makers do
not see their implementation as anything more than a first
step in effectively addressing the family concerns of Service
members and their spouses. Unless Defence decision-makers
accept that the military family is a Defence responsibility and
that the unique circumstances of its efstence require special
attentiory the ADF will continue to be handicapped and
prohibited from effectively addressing one of the principal
reasons behind increasing personnel turnover and decreasing
personal morale. The adoption of a positive stance, which
recognises the role which the ADF needs to be able to play,
would encourage and permit the design and implementation
of responsive military family policies.

A broad array of measures should be considered. For
example, in order to counter the discrimination and
limitations faced by military spouses in seeking emplo5rment,
temporary or career-oriented, the US Government passed the
Military Spouse Preference Act in 1985. The Act requires
Federal employers to give preference to a military spouse for a
job if the spouse is on the list of best qualified candidates and
she applies for the position within six months of moving to a
new posting location. The US Services have also added a
second tier, for example, the US Army's Priority Placement
Program, which aims at assisting spouses, parents, and
dependents under the age of 23 years to gain or regain Federal
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employment when the military family moves to a new posting
location.50

As the two-income family becomes more of a necessity, so too
does the provision of adequate, supervised child care and
youth facilities. This is another area where action has been
impeded because of the pursuit of other policy goals by the
Federal Government. Ministerial incumbents need to question
the rationale and wisdom of such a stance which, while
serving a political purpose, does so at the expense of the
military family. If restrictions on the provision of child care
and other community facilities were removed, consideration
could be given to the development, for example, of "clustered"
services on military establishments to include child care,
health, adult education, information and employment
services, retail outlets and community social and recreational
facilities. Not only would the range of services available to
the military family expand, but so too would their
accessibility. Particularly for those families living in the civil
communitp who are restricted in their transport options
because the family has a number of small children and the
military member takes the family car to work, such an
arrangement would provide one-stop shopping and
community facilities.

Retail Outlets: In a number of nations, the armed forces have
provided community facilities for the dependent populations
of their members. The original justification for so doing was
the frequent location of military bases in isolated areas where
the local populace, if there was one, was insufficient to sustain
the varie$r and scale of facilities required by the military
community. The US PX-Commissary system is the full
outgrowth of this rationale. This system is designed to
provide military members and their dependents with cost-
price grocery and family shopping. It is suggested that there
are sufficient concentrations of ADF members, their

50 Frank Cox, "Help Wanted" Soldiers Volume 43, Number 2, February 19S8, pp.
1G11.



High Personnel Turnorter in the ADF 8'l'

dependents and reserve and retired members and their
families, in certain locations around Australia to make it
commercially viable for retailers to investigate the possibility
of establishing supermarkets and other retail outlets offering
their goods at discounted prices to the ADF and its
community. As in the UK-overseas NAAFI or the US PX-
Commissary system, Service members could use their identity
cards and retirees and Service family members could be
issued with an identity card which would facilitate entry to
the retail outlet. Such premises could be established on
Defence land, under leasing arrangements. For those isolated
locations, entrepreneurs could be assisted in their venture by
having access to discounted freight charges to move their
goodJto isolated bases on RAAF Hercules transport aircraft
ind the Army's transPort haulage fleet. With improved and
supported cargo movements management, it appears that
such an idea is feasible. And, moreover, it would generate a
minor income in freight charges. Another altemative to
discount-price retail shopping could be the negotiation of a
profit-shaling arangement where, in exchange for permission
io erect a supennarket, or other retail outlet, and trade on a
military base, a proportion of the profits would go to the
provision of welfare or community facilities for example, on
that base.

These ideas are progressive and as such they must run the
gauntlet of opposition enshrined in the principles of financial
propriety and accountability. However, perhaps it is time to
ie-evaluate whether these principles, and the manner in which
they have been applied, have not simply become another tool
for inertia and incrementalism, rather than being an effective
method of channelling and guiding the endeavours of
government to achieve the most effective and fair use of the
conunon wealth. These ideas offer the potential to make the
military pay-packet go further, to recognise the distinctiveness
of the military community and to help meet the care and
quality of life facility needs of that community.
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Provisions for the Education of Dependents: More Service
members perceive quality education to be critical to their
children's futures. As a consequence, the provision of family
stability and children's education is becoming a principal
factor in the stay-go decisions for many ADF membeis. If ihe
institution wishes to hold its people, it must do more to meet
these needs. One of the key problems associated with the
situation in regard to children's education is that when ADF
members are posted to a new State or even a new regiory
children must deal with the variations which exist bet*een
school systems. Many are adversely affected by having to do
so. Efforts to limit the effects of these changes have run foul of
the constitutional arrangements which eist between the
States and the Federal goverrunent. There is a current
initiative by a personal consultant to the Minister for Defence
Science and Personnel to set up a conference of educational
administrators to address the difficulties in meeting the
educational needs of ADF families. This is an endeavour
which holds considerable potential if supported. State and
regional educational officers may well be able to generate a
number of valuable ideas if encouraged to focus their
attention on these issues. Moreover, such people, in turn, may
be able to make a contribution towards more responsive State
and regional educational policy-making in regard to the needs
of such children.

Motor Vehicle Registration and Drivers Licences: Becauseof the mobility of the Defence Force (increased by high
personnel turnover), ADF personnel and their families are
required, under State law, to change over the registration of
their vehicles and their drivers licences each time thev are
posted inter-state. An allowance was recentlv introducld to
reimburse members for the costs incurred in ihese exercises.
As a consequence, Service members and their families are still
required to re-register their vehicles, send licence plates back
to the state of origin, seek rebates, sit driving tesis and pay
fees and stamp duty, and the Defence vote mGt pay for tli'em
to do so unnecessarily. In the United States, for example, each
Service member nominates his state of residence ar.rd from
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then on his vehicle and drivers licence and those of his family
are registered and renewed in that statg (this practice also
applies for income tax pulposes). Because of the limitations
on Federal powers inherent in the Australian Constitution, it
would appear that all States must agree to such a proposal.
Because a number of States set different licensing and
registration rules and fees, State motor transport authorities
have been unwilling to support a nominated state of
registration scheme for ADF members. However, the
advantages of such a scheme, (no merry-go-round of
inspections, plate returns, requests for, and delays in, securing
rebates and reimbursements for service members, reduced
number of rebate and drivers licence applications and vehicle
inspections to be processed by State motor authorities, and
savings for the Commonwealth with the abandonment of a
redundant allowance), must be shown to be greater than the
current obstacles opposing it.

Service Allowance: It has already been observed that Service
Allowance should not be viewed primarily as an overtime
payment. It is a compensatory recognition of the fact that
Service members are subject to a code of discipline far more
stringent than that pertaining in any form of civilian
employment, that military personnel, regardless of their
occupational tasks, are liable to be exposed to physical danger,
that in the course of their duties members can be required to
work long and irregular hours, that members and their
families are exposed to the constant upheaval and uncertaintlr
inherent in the high mobility of a military force, and that
members surrender the right to withdraw their labour as a
negotiating tactic to secure improve compensation and
conditions of service. It is therefore argued that Service
Allowance should be seen as a non-taxable component of the
military salary. At the same time, in order not to affect
terminal benefits, Service Allowance would need to remain
part of the military salary for DFRDB purposes. Such a
change in status would not contravene either the no-pay-
increase edict or the zero-growth in defence expenditure
policy but rather it would be an opportunity cost to
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consolidated revenue and could be seen as consistent with the
growing support to lower taxation levels across a number of
income tax groups. Moreover, it would provide an immediate
increase in the net earnings of a large proportion of ADF
members.

Recognition of Service: There is a requirement to recognise
the unique contribution which ADF personnel make towards
the security and protection of Australian society. Proof of
service in peace-time is often difficult to substantiate. When
this is coupled with societal indifference, an ill-defined
distaste for militarism and elitism, and a degree of political
suspicion and public service insecurity and envy, recognition
of military service in Australia, at best, is difficult. However,
there is a need to utilise those mechanisms already in
existence and to develop new ones by which the efforts and
sacrifices of members of the ADF can be appropriately
recognised. This includes a rejection of the policies towards
the award of medals and decorations which have sometimes
been perceived as ungenerous and petty. There is no desire
here to see such awards cheapened by excess or tarnished by
accusations of glorifying war. However, every effort needs to
be taken to avoid situations where Service people feel they are
being denied recognition because of the political principles of
goverrunents or the bureaucratic fear of setting a precedent.Sl

The case of the Multinational Force of Observers Medal for service with the
MFO in the Middle East is an example. The medal has been awarded to both
Canadian and Fijian military personnel who served in the MFO, but
Australian servicemen are not so entitled. Yet, Australian servicemen have
been killed while undertaking these duties. It appears that the Sovereign
approves the wearing of these medals, but does so only on the advice of her
ministers. "It is a fact that for many years various Australian Governments,
regardless of which party is in power, have followed a very restrictive policy
in this matter. The governments of...Canada, LJK, Fiii, etg have other policies"
Letters to Army,79th February 1982 sth February 1987,13th November 1986,
and 15th October 1986.

JI
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Ways can be found to show appreciation of service. One idea
which merits consideration is drawn from a scheme operated
by the Canadian Forces. In order to train Canadian Forces
Flight crews on aircraft servicing method+ and aircraft control
and flight planning procedures at international airports, route
trainer flights are undertaken. Because they are planned in
advance, the seat availability of these flights provides an
opportunity to reward people for extra effort in their work.
Supervisors are encouraged to nominate merit-worthy people
who join a pool from which people are selected to join one of
these flights.s2

Second Careers: It is a unique condition of military
employment that despite the emphasis placed on career
commitment, proportionately few military members actually
complete a period of service which is career-length in a
civilian sense. While there are a variety of exit points from
military service, few are free from concern for the member
leaving, particularly for those who, because thuy are
employed in military tasks which have no civilian equivalent,
have few portable skills and knowledge. It has been argued
that very often people take precipitous action in deciding to
leave the Service, motivated by the same rationale employed
by the foreign currency buyer - it may prove better to act now
than wait to see if circumstances change for the worse. In the
Canadian Forces an organisation has been set up entitled
Second Careers Assistance Network (SCAN). The premise
applied in its operation is that if Service members can plan the
point at which they leave the Service, they will be able to do so
at the most favourable time, under the most favourable
circumstances. As a consequence, fewer numbers of people
will leave prematurely because of grape-vine rumours and
employment scares. A principal advantage of the SCAN
system is that an agreement has been negotiated with the
University of British Columbia to award credit for Service
training courses. As a result, people leaving the Services are

Office of the Assistant Deputy Minister (Personnel), "Deserving Service
Persons Programme - Around the World With Us" Caaailian Fotres Petsontel
Nezrsleffer Number'10 / 86, National Defence Headquarters, pp. G7.

52



86 High Personnel Turnooer in the ADF

able to secure a tranrript of their achievements in a form
recognised by civilian universities, colleges and employers. It
is recommended that consideration be given to seeking ways
to permit Service members to better plan their departure from
the ADF. As has been proven in the Canadian scheme, if
people are able to plan ahead, they are less likely to go at the
first opportunity. Moreover, when individual planning is
increased, this translates into more information upon which to
base institutional manpower resource planning. In addition to
the ideas raised by the Canadian scheme, the notion of the
military sabbatical needs to be examined and trialled.s3

See for example, Squadron leader R.E. CrFerrall, "The Military Sabbatical - A
New Vehicle for Manpower Retention in the Services Balmotal PaVers 1982.



TWO FINAT OBSERVATIONS

AUSTRALIAN PROBLEM.AUSTRALIAN SOLUTION

An unfortunate and limiting attihrde prevails in the analysis
and examination of issues of concern in Australian life' This is the
presumption that every problem has a unique Australian form,
without any, or an extremely perfunctory effort being made to seek
information in confirmation or to the contrary. As a consequence,
again without reference to experience of others, the belief is formed
that there is a uniquely Australian solution. While it is acknowledged
that a limited study of overseas experience has taken place, it is of the
greatest value if all groups involved in addressing the problem of high
personnel wastage in the ADF can be encouraged to fully evaluate
overseas developments. In this problem, as in so many others, other
nations have experienced similar trends and have sought ways to
redress them. At worst, their solutions will not work in the Australian
context and, having been considered, may be dismissed. At best,
solutions, previously unidentified, h&y be evaluated, modified if
necessary, and applied.

EXPECTATIONS

Every delay in producing effective responses to the conditions
and concems which are causing an upward spiral in ADF personnel
turnover ensures that the scale and scope of these responses, to be
efficacious, must be that much greater. A number of actions have
raised the consciousness and hope of the ADF community that their
concerns will be addressed. The failure to generate measures to match
these expectations have only served to expand levels of frustration
and cynicism and to harden attitudes. It is no longer sufficient, with
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however much sincerity, to tinker at the edge of major issues and hold
up the results as proof of good faith and achievement. The solutions
which must now be considered need to be radical and innovative.
Their introduction and implementation can only be achieved by
people of sufficient daring, imagination and determination to over-
ride inherent tendencies towards dogmatism, incrementalism and
error avoidance.

The permanent (military) whatever its form, must not
be regarded by the nation as a thing...to be raised and
maintained at the minimum cost in money and effort
which will suffice to athact the smallest number of
men and women that will satisfy or lull into a false
sense of security an uninterested people and a
complacent Parliament.

|ohn Knott,
The Army anil the Man1964



ANNEX A

MILITARY COMPENSATION PRINCIPLES*

Manpower/Compensation Interrelationship

The first principle underlying the basic philosophy of the
military compensation system is that the system must be an integral
part of the overall system by which military rurnpower is managed.
Compensation, by the very nature of its basic purpose, must support
defense runpower policies which, in turn, support the military
strategic and operational plans of this nation. If they do not, then
manpower imbalanceq deteriorating unit cohesion and integrity, poor
morale and a general degradation of discipline and motivation are
likely to ensue. This in turn can frustrate the successful
accomplishment of shategic and operational plans in the field, and
thus negate our foreign policy objectives. Compensation for members
of the armed forces, therefore, must be synchronized with the rest of
the military manpower system and not be treated as an isolated part of
the national labor market...The importance of this principle can be
appreciated when reviewing the suggestions of various critics of
military compensation. These critics view military compensation as an
autonomous system, unrelated to other military operations, and thus a
logical candidate for the supply-demand labor market analysis often
applied to the private sector by the same critics.

Source: Office of the Secretary of Defense, Department of Defense, Military
Compensation Bac*ground Papets - Compmsation Elements anil Relateil
Manpoanet Cost ltems, Theit Ptttposes anil Legislatioe Backgroutils
(Washington D.C., US Government Printing Office, Third Edition, June 1987)
pp.610.
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Compatibility with Technology and Tactics

Military compensation should reflect the realities of the high
level technology employed by the armed forces and the combat tactics
of today's battlefield environment. This refers to the inevitable time-
lag between the realities of the battlefield and the systems, such as
compensation, designed to support the combat forces....The
introduction of newer, high-performance weaPons and their effects on
combat tactics was the reason why long-term reviews of military
compensation were instituted in the first place' The importance of
keeping military compensation in synchronization with changing
combat tactics is a cardinal PrecePt that cannot be overstressed.

Equity

The third principle is that of equity, in the sense of "fairness".
Few things are more important for morale than that servicemembers
believe that they are being treated as fairly as possible and, conversely,
few things undermine morale more than a sense of unfair treatment.
This principle requires that all servicemembers be allowed to compete
equally for pay and promotion according to their own abilities. This
principle applies equally to the regular, reserve and retired forces
whose combined strength constitutes the backbone of our national
security. This principle also deals with the concept of equal pay for
substantially equal work under the same general working conditions.
This aspect of the equity principle establishes the basis for the two
important subprinciples of pay: comparability and competitiveness:

a. Comparability: The basis for determining the appropriate pay
levels for the service-specific aspects of the compensation of the
uniformed services should be comparability with the American
economy. This answers the question: "How much should
servicemembers be paid?" by answering, "About the same as their
approximate counterparts (in terms of function and responsibility) are
paid in the American economy." ...This also responds to the main
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reason articulated in international law pertaining to why
servicemembers wear distinguishing uniforms, which is to
differentiate between armed combatants and noncombatants. This
distinction implies that the major difference is that members of the
armed forces are legally liable to armed combat. This is their
distinguishing characteristic, and whatever specialization for specific
duties a member of an armed force may have is secondary to the
primary function of armed combat. Hence, the fact that basic pay rates
are the same for each grade and longevity step recognizes this basic
function.

Much of the controversy over the comparability principle has
arisen because of the different meanings attached to the word and to
the perception that comparability means "sameness" or
"exactness"...The British recognize that an exact comparison between
military civilian iobs is unnecessary as a condition for using that
comparison in setting pay levels for their servicemembers. Quoting
from a report on their pay system:

There is obviously no basis for comparing civilian jobs
with iobs like infantryman and gunner, for which
there are no civilian counterparts; or even with pilots,
seamen, policemen, nurses, cooks and others with
similarly denominated civilian jobs, but which are
frequently very different irbs in civilian life.
However, all jobs, whether service or civilian possess
certain common demands for which any employer is
willing to pay wages. These demands can be assessed
and given values as proportions of a whole job. The
important ones like, mental or physical skills and
demand, or responsibility, are obvious and there are
many others, some of which are of little consequence
in differentiating between the sizes of pbs. What is
intended is that members of the armed forces should
be paid generally what they might fairly expect were
they to apply the knowledge, skill and responsibility
of their Service pbs to iobs required to be done in the
civilian life.
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b. Conpetitiveness: Compensation competitiveness is needed to
ensure the adequate manning of certain military specialties. This
subprinciple applies to special and incentive pays, particularly in
peacetime. "Competitiveness" refers to both extemal (i.e. private
market pressures) and internal competition (i.e., those military duties
requiring volunteer manning because of their hazardous, arduous,
uncomfortable, long training lead-time and/or high training
investment characteristics). Competitiveness includes those bonuses
and special pays that can and will be discontinued during major
mobilization and wartime. This is possible because the
competitiveness for attraction would likely be negated by a draft and
competitiveness for retention is nullified through "stop-loss" and
retirement denial policies. During peacetime, such special and
incentive pays are needed for specific duties that are in high demandin the economy, that are inherently more dangerous than most
peacetime duties, or that are just uncomfortable and unattractive.

Effectiveness

The fourth guiding principle for the military compensation
system is that it must operate effectively in both peace and war. This
principle suggests that one military compensation system is required
because there will be no time to switch systems in wartime (even if
that course were theoretically desirable). Further any system must be
flexible enough to permit the entry and departure in both peace and
war situations of reservists and retirees in a way that will not confuse
their promotion patterns, retirement credit, and various related
compensation elements....A.y military compensation system must be
designed to allow for rapid and smooth expansions and contractions of
the force. Military personnel should be allowed to concentrate on their
duties without having to adapt to changes in a system that is supposed
to support them, not hinder them.

In line with this latter principle, the military compensation
system should accommodate mobilization planning, promotion
pattern+ force levels and training lead-times of the Department of
Defense...
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Flexibility

The fifth principle underlying the overall compensation
system is that it ought to be designed in a way to be flexible enough to
adjust quickly to changing conditions of combat tactics, technology
and manpower supply and demand. Here again, there are several
subprinciples involved. An effective system cannot be designed
without a reasonable specification of the force size and lrnnpower
profile that the system is to support i.e., a definitive statement of
manpower requirements is needed which has as its foundation
reasonable standards.

a. Efficiency: The subprinciple of efficiency deals with the concept of
economic efficiency. The amount or level of military compensation
should be no higher or lower than necessary to fulfil the basic objective
of attracting, retaining and motivating the kinds and numbers of
Service personnel needed for the active and Reserve forces of the
United States.

b. Supply and Demand: Differing supply conditions (skill and
experience profiles) and demand conditions (desired force profiles)
among the uniformed services, for both the regular and the reserye
forces, require a system with fleibility and a broad pricing base to
satisfy the varying needs of different military situations. Special and
incentive pays, which are the basic compensation tools employed to
satisfy this principle are, if nonfunctional, inconsistent with efficient
compensation practices.

d. Rapid and Equitable Adjustments: The compensation system
should have a rapid and equitable adjustment mechanism to reflect
changes in the national economy. Servicemembers must receive
sufficient compensation to enable them to establish standards of living
that will allow the simultaneous discharge of their responsibilities to
the country and to their families. The compensation system of the



94 High PersonnelTurrnoer inthe ADF

uniformed services should, therefore, be related to the state of the
national economy so that its members may participate in the gradual
rise in the standard of living.

Motivational Aspects

The sixth, and last, principle relates to the need to incorporate
into the system a relationship between compensation and the effort, or
conhibution, required of the individual. The basic system, as well as
any special or supplemental aspects, should be designed to encourage
meritorious performance and advancement to higher responsibilities.
There are several associated sub-principles:

a. Institutional Benefits: The overall institutional benefits component
of the military compensation system should be awarded according to
the military value of the member to the Service. This sub-principle
provides a guide to the recipients in regard to approximate levels of
benefits. Many benefits, however, are (and should be) automatic in
their entitlement, such as Dependenry and Indemnity Compensation,
Death Gratuity, and the group insurance programs.

b. Distinctiveness: The overall compensation system must reflect the
distinctive characteristics of serving in the armed forces. The very
essence of this distinctiveness is that members of the armed forces
must put their lives in jeopardy and the services can scarcely be
manned with members possessing the alertness and vitality needed to
be able to provide the leadership necessary to win wars unless these
servicemembers are compelled to leave active service at reasonable
ages or if no longer sufficiently competitive.



ANNEX B

THE MITITARY MARRIAGE BARGAIN

Senator Margaret Reid (Australian C-apital Territory), Defence Force
Matter of Urgenry Debate, Hansaril Australian Senate,28th October
1988, pp. 1398-1399.

I want to talk about the wives, and the conditions in which
they have lived. Everytime they move they have to change their
carpets, their floor coverings. If honourable senators do not think that
is costly, I can assure them that it is. I now turn to adequate security
arrangements. More often than not when a family moves into a house
they have to spend money changing locks, getting locks fixed and
having the house adequately secured. They bear that cost. Many
houses are without adequate heating or, in some instances, adequate
cooling. In some cases no heating is supplied at all. Honourable
senators can imagine that cost which a normal family does not have to
bear. Many older houses have no built-in wardrobes, no built-in
cupboards, and so service personnel are put to the cost of providing
that sort of furniture. Th"y probably have to buy their furniture
cheaply, secondhand, and they are not able to live in the sorts of
conditions that they would like or would like to provide for their
families.

Frequently, on moving to a new house, one has to put up new
curtain rods. Honourable senators opposite might smile or laugh at
this and think that a few curtain rods are neither here nor there, but it
all adds up when it comes to trying to balance a meagre defence family
budget. Other things include flyrreens and insulation; and if one has
young children, one must make sure that the fences around the house
are high enough to ensure that toddlers do not wander way. That is an
additional expense. Little things such as exhaust fans in the kitchens
and bathrooms of these old houses, if they are there at all, rarely work
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and must be attended to. Many of these houses do not have any sort
of lock-up shed or accommodation where things can be stored and no
shelves or high cupboards where dangerous substances or medicines
can be kept. There are no non-slip surfaces on outside steps and no
safety rails on high verandahs. Honourable senators may think that
this has little to do with defence, but it has a lot to do with the quality
of life and the stress that these families are placed under as they move
around the country every two years...However, with the resignation
rate as it is, relocation is much more frequent: people must move about
and uproot everything and start again; take their children out of school
and shift them perhaps into a totally new system; change uniforms for
their children and buy new ones; and cope with the social changes of
their children, who must leave friends behind and make new friends.
That places extra stress on families.

What about the careers that so many women must give up
when they are part of a defence force family? They are not able to
pursue careers in the way that they would like. These people are
entitled to a wage which compensates for some of the things that I
have loosely mentioned this afternoon...I can describe the difference in
Canberra between the rate of pay for serving personnel in the same
place. I refer to two men - one in uniform the other not - living at
Wanniassa and both working at Fairbairn, the non-uniform man
receives extra money, but the person in uniform does not receive any
extra money and must bear the cost associated with travelling a long
way to get to work. That is the reality. I know of men in uniform in
Canberra who have second jobs working for security firms to try to
make ends meet and support their families, especially when they have
young children. They move away from their extended family to areas
where perhaps they do not know many people to whom they can call
for support. It is particularly difficult then for the wife to go out to
work because the children need their mother at home when there is
not the sort of support that a young family can get in other
circumstances.
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Mrs Sue Hamiltory Assistant Secretary Office of the Status of Women,
Supporting Sentice Families - A Report on the Main Problems Facing
Spouses of Australian Defence Eorce Perconnel anil Some
Recommendeil Solutions (Commissioned by the Minister for Defence,
April 1986), pp. 2542. pssim.

78. Service life does demand a very special commitment
from those who choose it, and special sacrifices from their families. I
have heard this said with pride by many military people; but I have
seen little evidence that this pride is translated by the defence
bureaucracy into practical assistance that recognises and underpins the
commitment that members of the defence force make.

81. The stresses of constant moves obviously manifest
themselves at different times and around different issues from family
to family, but there are two points at which families seem to suffer
particularly from a lack of support mechanisms. The first is when
young and recently married people are posted away for the first time
from the extended family of the civilian wife. A young woman may
then find herself alone in a strange community, perhaps with one or
two young children to care for, who by their very demands on her time
can be an obstacle to her finding new friendships and contacts within
her new environment. If she is the wife of someone in the Navy, her
husband may at this stage be posted to sea, so that she often assumes
sole 24-hour care of her children. The same situation may arise in the
other Services because of exercises or courses involving lengthy
absences. The difficulty of making new social contacts is then
exacerbated, because such contacts are often based on the couple as a
unit. Her family and other established friends to whom she would
normally turn for support and advice may be on the other side of
Australia and her only access to them may be by long distance
telephone calls whictr, given the rates of pay for the younger and more
junior service members, the family can ill afford.

82. The other difficult point seems to be for people who
have coped quite well for five or six moves, perhaps over a period of
five to ten years. Then they begin to feel that the effort of being the
newcomer in a new community again is simply not worth it. They do
not wish to form new friendships simply to lose them again. They
stop trying to make new friends and contacts and withdraw from
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community life - in effect simply living out the time until the next
posting comes round.

93. I^ack of support from an extended family carries with
it the penalty of a lack of emergenry or occasional child minding; and
many young service wives are in dire need of help when they become
ill or when the pressure of caring for young children - often in their
spouse's absence - becomes too acute...

94. Of course child care is also necessary if a spouse
wishes to have a paid job, and while some civilian families respond to
this need by ananging to work complementary shifts so that one
spouse is always available to care for the children, the unpredictable
and long hours worked by many service people close off this option. I
spoke to a number of women who, having secured a iob for
themselveq found it a particular financial strain to obtain adequate
child care when their spouse was away from home for service reasons.
They were, however, quite reasonably reluctant to give up their own
jobs to meet these short-term service demands, given the difficulties
they often experienced in obtaining work.

128. Employment presents major problems for many of the
spouses I consulted during the study. Many service establishments are
located in areas where civilian employment opportunities are limited;
and some employers in those areas are reluctant to employ people they
know will be moving on in a couple of years. Even in metropolitan
areas some employers have this attitudes, and jobs can be hard to find.

129. When spouses do secure work, postings mean that
they suffer great discontinuity in their employment and have limited
opportunities for career development or for accruing such benefits as
long service and sick leave or superannuation.

131. Where the attempts of service spouses to find work
are frustrated by the sort of factors described above, they may not only
suffer personal frustration if they would prefer to work, but are also
deprived of an important channel through which they can form links
with a new community and develop support networks for themselves
within it. Furthermore, the result is that many service families are
either reluctant one-income families, with aspirations to a higher
standard of living than the serving member's salary alone can sustain,
or at best precarious two-income families, unable to enter into financial
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commitments that depend on a second income, because of the ever
present possibility that that income will be lost on posting.
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STRATEGIC AND DEFENCE STUDIES
CENTRE

The aim of the Strategic and Defence Studies Centre, which was
set up in the Research School of Pacific Studies in The Australian National
University, is to advance the shrdy of strategic problems, particularly
those relating to the general region of the Indian and Pacific Oceans and
South-east Asia. Participation in the Centre's activities is not limited to
members of the University, but includes other interested professional and
Parliamentary groups. Research includes not only military, but political,
economic, scientific and technological aspects. Stratery, for the purpose of
the Centre, is defined in the broadest sense of embracing not only the
control and application of military force, but also the peaceful settlement
of disputes which could cause violence.

This is the only academic body in Australia which specialises in
these studies. Centre members give frequent lectures and seminars for
other departments within the ANU and other universities. Regular
seminars and conferences on topics of current importance to the Centre's
research are held, and the major defence training institutions, the |oint
Services Staff College and the Nav/, A"-y and RAAF Staff Colleget are
heavily dependent upon SDSC assistance with the strategic studies
sections of their courses.

Since its inception in 1966, the Centre has supported a number of
Visiting and Research Fellows, who have undertaken a wide variety of
investigations. Recently the emphasis of the Centre's work has been on
problems posed for the peace and stability of Australia's neighbourhood;
the defence of Australia; arrns proliferation and arms control; decision
making process€s of the higher levels of the Australian Defence
Department; rrunagement studies and the role of the Minister in
Australia's defence policy making; and the strategic implications of
developments in South-east Asia, the Indian Ocean and the South West
Pacific Area.
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The Centre contributes to the work of the Department of
International Relations through its gtaduate studies programme; and the
Department reciprocates by assisting the Centre in its research. A
comprehensive collection of reference materials on strategic issues,
particularly from the press, learned iournals and government publications,
is maintained by the Centre.

The Centre also conducts seminars and conferences which have
led to several volumes of published proceedings.
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