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CHAPTER 1
INTRODUCTION

Staff ceilings have played a central role in regulating the size
of the Australian Public Service since 1971. They have been in force
throughout 1971-83 apart from two short pefiods: December 1972-June
1973 and January 1975-June 1975. Prime Minister Gorton imposed
staff ééilings in February 1971 to limit the growth of the Public
Service. The immediate reason was to curtail the public sector spending
to curb inflation. Since then, successive governments, including the
Whitlam—-Labor Government, have applied staff ceilings as the principal
measure to limit the Public Service growth. Judging from its influence
on the management of human resources in the public sector and the
consequential developments which have taken place in the Sefvice, the
int%oduction of staff ceilings can be'viewed as one of the most
sigpificant admiﬁistrafive developments in the Australian Public Service
in recent time. Staff ceilings have not only affected the growth of
the Public Service but have also influenced its entire range of activities
and operations. The administrators have been forced to think
in terms of introducing organisatiomnal changes_ip the face of declining
human resources. The rearrangement of priorities has taken place,
although mainly as a consequence of pressure rather than of explicit
decision. Competifion amonést the public sector managers for sharing
the limited resources has forced them to think of‘new management strat-
egies. Fromjthe.political standpoint, the staff ceilings have been used
to satisfy an-electorate which has increasingly become critical of the

bureaucratic growth in recent years as a result of higher and higher



tax burden, rising inflation and increased bureaucratic intervention
and '"intrusion' in their lives. The Whitlam Labor Government used

staff ceilings as a measure to curtail public sector expenditure to
contain inflation.whereas the L-NCP coalition Government since

1975 have used staff ceilings as an important tool to reduce the

size of the public sector in ‘line with thgir philosophy of 'small
government'. Although the Australian Labor PartyAconsistentiy criticised
the imposition of staff ceilings in the way they have been-applied in the
SerQice by the Fraser Government throughout 1975-83 period, .the
Hawke-Labor Government has not abandoned them. They also see some

virtue to control an 'ever-growing government bureaucracy'. All these

factors provided a positive motivation to undertake the present study.

The size and role of the public sector have become an issue of
public debate in recentryears.1 A numbe; of other Western countries,
due to general ériiicism against 'big government', are also pursuing
policies to reduce the size of tﬁeir public sector and the size of their
public bureaucracies. President Reagan in United Stéteé (since 1980)
and Prime Minister Thatcher in Britain (since 1979) have been
endeavoring to curtail the public sector growth. Japan has followed a
policy of restraint on the growth of public employee; since the 1967
financial year. 1In the United Sf;tes, the strategy involves mainiy apply-

ing funding cuts to. the public sector'organisafions. Prime Mini;ter |
Thatcher has applied funding cuts in conjunction with staffing'éués.
¢ Japan has approached this question in a more planned way by
enacting in May 1969 the 'Total Staff Number Law},stipuléting the uppér

limits of the number of non-industrial staff of the ministries and



agencies. According to this law, the overall staff numbers of the
employment area subject to this law cannot exceed the level reached at
the end of 1967 financial year. Significant reductions in the public
service in Japan have been achieved by following Personnel Reduction
Plans. Currently Sixth Personnel Reduction Plan (1982-86) is in force
and it envisages a reduction of 5 percent during the plan period. The
Personnel Reduction Plan is approved by the Cabinet and 'is
implemented by each ministry and agency through a rigorous and

exhaustive review and study of their own operations'.Z2

The published research on the impact of staffing restraints in
the public sector organisations to date is rare. The 1imited'
bo&y of research studies available is mainly concerned with the funding
cutbacks in the United States of America. The scarcity of literature
on the cutback management is-generally recognised. Jick and Murray,
for example, on the basis of the review of the 'existing literature on
organisational decline in public sector organisations' wrote in 1982:
'In spite of the pervasiveness of funding cutbacks in many public
sector organisations since the early 1970s, however, there has been
surprisingly little published research on how such organisations
respond to externally imposed budget reductions'.3 1In respect of
impact studies, they wrote: 'There are as yet no longitudinal studies
which trace the impact on public sector organisations of prolonged and
severe reductions in funding'.4 Britain's e#perience with cutback
management spreads over a relatively short period. Research studies on
the impact of Prime Minister Thatcher's measures to reduce the size of

the Public Service, excepting a few general articles about what



measures have been taken by Thatcher Government to achieve its
objective of reducing the size of the public sector, is non-
existent.

In Australia, although the éfaff ceilings have been applied in
-the Public Service since 1971, only one puﬁlished paper is available
which mainly describes the implementation process, Fracing the
historical developments in the systems and procedures to impiement
staff ceilings gpfanuly 1975, developing some argumehts for and
against the staff ceilings and making some general references about the
impact of staff ceilings on the Service. This paper was prepared by
Kenneth Wiltshire for the Royal Commission on Australian Government
Administration (1976) and is published in the Appendix, Volume One, of
the Royal Commission's'Report:.5 Wiltshire's original paper on "Staff
Ceilings'" also contained some short case studies detailing the impact
of staff ceilings on some organisations, but that part of the paper was
not published. Another relatively more detailed study on the impact of
staff ceilings on two Commonwealth Deparfments (Foreign Affairs, and
Immigratioﬁ and‘Ethnic Affairs) was conducted by Public Service Board's
research staff (Patrick Weller and Alan Smart) in 1978.6 Two more °
'papers.by the Board's staff; 'Forward Staffing Estimates: . Background
and:Impliéétion' by Patrick Weller (1978),7 and 'Forward Staffing
Estiﬁates:- Perform;ﬁce and Prospects' by Patrick Weller and A.M.
Georges‘(l§78)8 complete the list of research>studies on staff
céiiings conducted in Australia so far.

G
The preéent study is an attempt to assess the impact of staff

ceilings on the Australian Public Service. Five organisations selected



for detailed study are: Department of Social Security, Department of
Capital Territory, Australian Taxation Office, Environment Division of
the Department of Home Affairs and Environment, and Australian
Development Assistance Bureau. Thevaere selected on the basis of a
number of factors: size; growth rate; type of functions (for example,
revenue, policy orientation, routine, service, etc.); nature of
industrial relations; stability in terms of transferring in and out of
functions or change in Administrative Arrangements, organisational and
structural changes; organisational status, (eg. independent Department,
autonomous, semi-autonomous, or integréted unit of an organisation). In
respect of each organisation five general areas were examined. These
include functions, staffing, management practices, capacity to deliver,
morale, and industrial relations. To set the scene for an in-depth study
of these organisations, an examination of the effectiveness with which
the successive governments since 1971 have implemented thebpolicy of
staff ceilings and the development of systems and procedures designed
to implement staff ceilings precedes the in-depth analysis of the

selected organisations.

The sources of information for this study are the Annual Reports
of the Public Service Board, Parliamentary Debates, Annual Reports of
bthe selected organisations, Auditor-General's reports, various other
Commonwealth Government publications, correspondence between the
Departments and the Public Service Board or between the Public Service
Board and the Prime Minister, internal memoranda and the minute papers
of the organisations including that of the Public Service Board,
correspondence between the organisations and the Public Service Asso-

ciations particularly Administrative and Clerical Officers Assoclation



(ACOA), ACOA correspondence between the Prime Minister, Ministers and
the Public Service Board, organisations' internal reports, reports of
various types of management and staffing reviews conducted by the
organisations individually or in collaboration with Public Service
Associations or Public Service Board or by outside consultants. The
unpublished information was collected from the organisations, Public
Service Board, and from the files of the ACOA. Interviews were also
held with the éoncerned officers in the selected organisations and the
Public Service Board. Relevant published research work, whatever

little was available, and newspaper reports, etc. also have been used.

The problems faced in collection of data can be imagined from the
type of information sources identified above. The research into the
contemporary administrative issues and policies is fraught with
innumerable difficulties. The public servants by training are
secretive, cautious, and suspicious. No one likes to be quoted. They may
be afraid of the repercussions, in many cases quite justifiably. To find
contacts and then create rapport with them looked like an unsurmountable
problem initially., Repeated assurances that their names would not
be mentioned, persistent persuasion, and perseverance, however, paid

some dividends.

The cooperation received from the organisations also differed,
which is partly reflected by the space devoted to each organisation.
The size, nature of problems faced by individual organisations, and the
general organisational environment are, of course, the main
considerations in the allocation of space for them in the Thesis. The

Department of Social Security, in the light of above considerations,



has been examined in a separate chapter.

The study is divided into seven chapters. Chapter I provides a
general introduction to the study. Chapter II presents an overview of
the Australian Public Service by discussing prominent statistical
changes which have taken place in the Service since 1970. Chapter III
examines the effectiveness with which successive governments in
Australia sincé 1970 have implemented the policy of staff ceilings in
the Public Service. Chapter IV discusses the process of implementation
of staff ceilings by tracing historical developments which have taken
place since February 1971 in the systems and procedures to implement
the staff ceilings. It indicates the main factors which have affected
these developments and discusses the variation in staff numbers
sucject to>the ceilings control. The present system of implementation
of staff ceilings (as at March 1983) has also beeﬁ outlined in this
Chapter. Chapter V examines the impact of staff ceilings on the
Department éf Social Security. Chapter VI assesses the impact of staff
ceilings on four organisations: Department of Capital Territory,
Australian Taxation Office, Environment Division of the Department of
Home Affairs and Environment, and Australian Development Assistance
Bureau. Chapter VII concludes the study by deriving general

conclusions from the findings of the study.
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CHAPTER II

AN OVERVIEW OF AUSTRALIAN PUBLIC SERVICE, 1970-82

This chapter seeks to present and analyse significant
statistical trends and changes which have occurred in the Australian
Public Service since June 1970. The topics covered are: Departmental
Structures; Size and growth of Australian Public Sefvice; Composition
of Public Seryice Act employment; Civilian employment by sector, 1954 -

1982; and Number of public servants in relation to the population.

DEPARTMENTAL STRUCTURES

Continuous change in the departmental structures has been a
prominent feature of the Australian Public Service during 1970-82.
During this period, 43 departments were abolished, 42 created and 26
were renamed. Appendix A gives the details of these changes. 1In
addition, a number of statutory authorities were created or abolished.
The Attorney-General's Department is the only exception wh{ch has
existed during 1970-82 period without undergoing abolition or
recreation or a change in name. Moreover, the transferring of
Commonwealth functions between departments had been an ongoing process
and even the Attorney-General's Department was no exception in this
regard. Significant amount of time, resources and efforts of the
Service were consumed by these processes during all these years.
Appendix A gives the details of name change, abolition, or creation of
new departments since 1970. These changes have made it extremely

difficult to have a comparative study of the allocation of human

resources to various departments over the years.
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SIZE AND GROWTH OF AUSTRALIAN PUBLIC SERVICE

The employment in the Australian Public Service comprising
staff under the Public Service Act and under other Acts, in absolute
terms, has increased from 333,881 at June 1970 to 469,565 at September
1982 (Table 2.1). This represents an overall increase of 75,684 or
22.67 percent. Most of this increase occurred during 1970-75,
especially during 1972-75, when the Labor Government was implementing
its new soclo-economic programs. The Australian Public Service
increased by 16,666 (4.99 percent) and 53,338 (15.21 percent) during
1970-72 and 1972-75 respectively. The Service experienced a slow
growth rate between June 1975 and September 1982, and increased by
only 5680 (1.4 percent). This slow growth was partly due the Fraser
Government's policy of restraint in the Public Sector and partly due
to the transfer of Commonwealth functions to Northern Territory
Government and other State Governments, during this period.

Table 2.2 illustrates the magnitudes of annual growth rates since June
1970; the highest being 5.4 percent during 1974-75 and the lowest
being minus 2.5 percent during 1975-76. The average annual growth rate
during 1970-72, 1972-75 and 1975-82 are 2.49 percent, 5.07 percent and
0.1 percent respectively. The Service has expanded by 0.7 percent in

the first quarter of 1982-83 ie. between June 1982 and September 1982.

During June 1970 - September 1982, there have been significant
changes in the coverage of staff under various Acts. The staff under

the Public Service Act contracted from 70.1 percent of the Australian
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TABLE 2.1

AUSTRALIAN PUBLIC SERVICE EMPLOYMENT

Year Public Service Act Staff Staff under A B
at other Total percentage percentage
June Full-time Part-time Total Acts (c) of C of C
(4) (B)

1970 229,380 4,715 234,095 99,786 333,881 70.1 29.9
1971 237,174 4,852 242,026 102,034 344,060 70.3 29.7
1972 244,361 4,933 249,294 101,253 350,547 71.1 28.9
1973 254,367 5,318 259,685 104,003 363,688 71.4 28.6
1974 266,752 6,653 273,405 109,666 383,071 71.4 28.6
1975 277,455 7,530 284,985 118,900 403,885 70.6 29.4
1976 157,765 2,533 160,298 235,280 395,578 40.5 59.5
1977 154,512 - 2,512 157,024 237,445 394,469 39.8 60.2
1978 155,995 2,652 158,647 249,289 407,936 38.9 61.1
1979 151,360 2,537 153,897 247,173 401,070 38.4 - 61.6
1980 150,743 2,679 153,422 248,397 401,819 38.2 61.8
1981 151,761 2,858 154,619 253,458 408,077 37.9 62.1
1982 151,024 2,948 153,972 252,811 406,783 37.9 62.1
Sept

1982 151,978 2,946 154,924 254,641 409,565 37.8 62.2

Sources: (a) Public Service Act Staff - Public Service Board;.Annual Reports’, 1970
to 1981-82. ’

(b) Staff under other Acts - (i) Commonwealth Bureau of Census and
Statistics, Employment and Unemployment, Reference No. 6.4, 1970 to
1974; (ii) Australian Bureau of Statics, Employment and Unemployment,
Reference No. 6.4, 1975 to 1977; (iii) Australian Bureau of
Statistics, Employment and Unemployment, Catalogue No. 6213.0, 1978;
(iv) Australian Bureau of Statistics, Civilian Employees, Catalogue No.
6213.0, 1979; (v) Figures for 1980 were supplied by the Australian
Bureau of Statistics as these were not published; (vi) Australian
Bureau of Statistics, The Labour Force Australia, Catalogue No0.6203.0,
June 1981 to September 1982.




TABLE 2.2

VARIATIONS IN AUSTRALIAN PUBLIC SERVICE EMPLOYMENT

Year P.S. Act Other Acts Aggregate
No. YA No. % No. %

+10179 + 3.0

1970-71  + 7931  + 3.9+ 2248  + 2.6

1971-72 + 7268  + 3.0 - 781 - 0.8  + 6487  + 1.9
1972-73  +10391  + 4.2+ 2750  + 2.7  +13141  + 3.7
1973-74 +13720 + 5.3 + 5663 + 5.4 +19383 + 5.3
1974-75  +11580  + 4.2 + 9234  + 8.4  +20814  + 5.4
1975-76  -124687  -43.8  +116380  +97.9 - 8307 - 2.5
1976-77 - 3274 - 2.0 + 2165 +0.9 - 1109 - 0.3
1977-78  + 1623  + 1.0 + 11844  *+ 5.0  +13467  + 3.4
1978-79 - 4750 - 3.0 - 2116 - 0.8 - 6866 - 1.7
1979-80 - 475 - 0.3  + 1224  + 0.5 + 749  + 0.2
1980-81  + 1197  + 0.8  + 5061  + 2.0  + 6258  + 1.6
1981-82 - 647 - 0.4 - 647 -0.3 -1294 - 0.3
Jun82-Sep82 +952  + 0.6  + 1830  + 0.7  + 2782  + 0.7

Public Service employment at June 1970 to 37.8 percent at September
1982, whereas that under other Acts has increased from 29.9 percent at
June 1970 to 62.2 percent at September 1982 (Table 2.1). At 30 June
1970the Public Service Act staff numbered 234,095 which decreased to
onlyl54,924 at September 1982. Major reductions in the Public Service
Act staffing occurred during 1975-76 when 121,598 staff were
transferred to Postal and Telecommunication Commissions established on
1 July 1975. The continﬁed substantial decline from 1976 onwards has

been due to the transfer of Public Service Act staff to Northern



Territory Public Service and the impact of staff ceiling restrictions.
Table 2.2 details the magnitude of annual variations, in absolute

terms, in the Public Service Act employment as well as employment

under other Acts.

TABLE 2.3

CHANGES IN PUBLIC SERVICE ACT COVERAGE

1975-82 (FULL-TIME STAFF)

Year Number
1975-76 - 112810
1976-77 - 611
1977-78 - 282
1978-79 - 5828
1979-80 - 1266
1980-81 + 4

1981-82 - 74

Net reductions 120864

Source: ©Public Service Board, Annual Reports, 1976 to 1981;82.

Table 2.3 depicts annual variations in the Public Service Act
coverage from 1 July 1975 onwards; net reductions in the
full-time staff to June 1982 being 120,864. The annual variations in
the full-time Public Service Act staff after adjusting for these
changes in the coverage since 1 July 1975 are given in Table 2.4 which
shows real increases of 14,981 and 33,099 in the full-time Public
Service Act staff during 1970-72 and 1972-75 respectively. During

June 1975 - December 1982, the employment in this category decreased

13




TABLE 2.4

VARIATIONS IN EMPLOYMENT (FULL-TIME) UNDER PUBLIC SERVICE ACT, 1970-82

Year Number Percentage
1970-71 + 779 , + 3.4
1971~-72 + 7187 + 3.0
1972-73 + 10006‘ + 4.1
1973-74 + 12385 - + 4.9
1974-75 + 10703 + 4.0
1975-76 (a) - 6880 - 4.2
1976-77 (a) - 2643 » - 1.7
1977-78 (a) + 1765 + 1.1
1978-79 (a) + 1193 + 0.8
1979-80 (a) + 640 + 0.4
1980-81 (a) ' + 1014 + 0.7
1981-82 (a) - 663 - 0.4
June 1982-Dec 1982 + 3064 + 2.0
(a) Adjusted for changes in Public Service Act coverage.

Sources: {i) Public Service Board, Annual Reports, 1970 to 1981-82.
(ii) Public Service Board, Circular letter No. 81/7563 of
8 March 1983 from the Secretary to all Permanent Heads.




by 2,510. The reductions in the Public Service Act employees occurred
in real terms only during three years, ie. 1975-76, 1976~77 and
1981-82, while during the remaining years the Public Service Act staff
increased. Table 2.4 illustrates_the magnitudes of annual variations
in real terms. The Public Service Act full-time staff decreased in
real terms by 6880, 2643 and 633 during 1975-76, 1976-77 and 1981-82
respectively. It increased by 1,765, 1,193, 640, 1,014 and 3064 during
1977-78, 1978~7§, 1979-80, 1980-81 and June 1982 - December 1982

respectively.

The part-time Public Service Act staff decreased in‘absolute
terms from 4,715 in June 1970 to 2,808 in December 1982, most of the
decrease occurred as‘a result of changes in the Public Service Act
coverage. The effect of changes in the Public Service Act coverage on

the part—time staff cannot be calculated due to non-availability of

relevant information.

COMPOSITION OF PUBLIC SERVICE ACT EMPLOYMENT

Table 2.5 depicts the distribution of full-time Public Service
Act staff into the First, the Second, the Third and the Fourth
Division since 1970. Over this twelve year period (1970-82), in
absolute terms, while the First Division has expanded from 27 to 28,
the Second Division from 728 to 1,304 and the Third Division from
61,669 to 66,423, the Fourth Division contracted from 166,958 to
83,369. The proportion of each Division to the total staff has also
varied. The number of First Division Officers fluctuated over this

period; the highest being 37 in 1973. The proportion of the Second

15
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TABLE 2.5

FULL-TIME PUBLIC SERVICE ACT STAFF: DIVISIONAL COMPOSITION (a), 1970-1982

Year First Second Division Third Division Fourth Division Total
at Division

June No. No. A No. A No. % No.
1970 27 726 0.32 61669 26.89 166958 72.79 229380
1971 26 800 0.34 64779 27.31 171569 72.34 237174
1972 26 856 0.35 67666 27.69‘ 175813 71.95 244361
1973 37 938 0.37 72169 28.37 181223 71.25 254367
1974 34 1143 0.43 75559 28.33 | 190016 71.23 266752
1975 36 1267 0.46 80521 29.02 195631 70.51 277455
1976 35 1251 0.79 - 61842 39.20 94637 59.99 157765
1977 31 1222 0.79 61390 39.73 91869 59.46 154512
1978 28 1260 0.81 62980 40.37 91727 58.80 155995
1979 30 1303 0.86 63715 42.10 86312 57.02 151360
1980 30 1344 0.89 65069 43.17 84300 55.92 150743
1981 30 1375 0.91 66278 43,67 84078  55.40 151761
1982 28 1304 0.86 66423 43.98 83269 55.14 151024
(a) Not adjusted for changes to Public Service Act coverage that occurred after

30 June, 1975.

Source: Public Service Board, Annual Reports, 1970 to 1981-82.




FULL-TIME PUBLIC SERVICE ACT STAFF:

TABLE 2.6

DIVISIONAL COMPOSITION (a), 1975-82

17

Year Divisional Group
at June (Excludes First Division)
Second Third Total

Number Percentage Number Percentage Number Percentage Number
1975 1142 0.73 61889 39.66 93033 59.61 156064
1976 1232 0.82 60457 40.43 87860 58.75 149549
1977 1204 0.82 60023 40.82 85788 58.36 147015
1978 1242 0.84 61653 41 .46 85806 57.70 148701
1979 1302 0.87 63503 42.33 85225 56.80 150030
1980 1344 0.89 65068 43.19 84257 55.92 150669
1981 1375 0.91 66277 43.68 84078 55.41 151730
1982 (b) 1304 0.86 66423 43.99 83269 55.15 150996
(a) Adjusted for changes in Public Service Act coverage.
(b) Not adjusted for reduction of the 74 staff from the Public Service Act

" coverage due to monavailability of data.

Source: (i) Public Service Board, Review of Major Service Staffing Trends, 1981,

Canberra, 1982,

(ii) Public Service Board, Annual Report, 1981-1982.




Division and the Third Division increased from 0.32 percent and 26.9
percent in 1970 to 0.86 percent and 43.98 percent in 1982 respectively.

The Fourth Division decreased from 72.79 percent in 1970 to 55.14

percent in 1982.

As has been mentioned in the preceding pages, significant
reductions occurred in the Public Service Act staff due to
administrative changes. After adjusting for changes in Public Service
Act coverage, the proportion of The Second, the Third and The Fourth
Division to the total staff at June 1975 was 0.73 percent, 39.66
percent and 59.61 percent respectively. Table 2.6 details the number
of officers in each Division and percentage to the total staff after

taking account of these changes after 30 June 1975.

The percentage growth in Divisional Groups is given in Table 2.7.
The growth pattern for the Second Division was particularlf strong
between 1970 and 1976, the highest increase being 21.86 percent during
1973-74. The Second Division increased at an average annual growth
rate of 9 percent and 16 percent during 1970-72 and 1972-75.
respectively. After adjusting for changes in coverage to Public
Service Act employment, Second Division staff has increased by 14.2

percent since June 1975 (an average annual growth of 2 percent).

Third Division experienced a moderate growth throughout the
period 1970-82. It increased at an average annual growth rafe of 4.9
peréent and 6.3 percent during 1970-72 and 1972-75 respectively.
There were small decreases of 2.3 percent and 0.7 percent during
1975-76 and 1976-77 respectively. From June 1977, it has experienced

growth at an average annual rate of 2.1 percent.
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TABLE 2.7

ANNUAL VARIATION IN DIVISIONAL GROUPS, 1970-82 (FULL-TIME PUBLIC SERVICE ACT STAFF)

Divisional Group
(Excludes First Division)

Year Second Third - Fourth
No. % No. A No. %

1970-71 (a) + 74 + 10.2 + 3110 + 5.0 + 4611 + 2.8

1971-72 (a) + 56 + 7.0 + 2887 + 4.5 + 4244 + 2.5

1972-73 (a)  + 82 o+ 9.6 + 4503 6.7 + 5410 + 3.1

»1973-74 (a) + 205 + 21.9 + 3390 + 4.7 + 8793 + 4.9

1074-75 (a) + 124 + 10.8 + 4962 + 6.6 + 5615 + 3.0

1975-76 (b) + 90 + 7.9 - 1432 - 2.3 i - 5173 - 5.6

1976-77 (b) - 28 - 2.3 - 434 - 0.7 - 2072 - 2.4

1977-78 (b) + 38 + 3.2 + 1630 + 2.7 + 18 0.0

1978-79 (b)  + 60 + 4.8  + 1850 + 3.0 - 581 - 0.7

1979-80 (b) + 42 + 3.2 + 1565 + 2.5 - 968 - 1.1

1080-81 (b) + 31 + 2.3 + 1209 + 1.9 - 179 - 0.2

1981-82 (c) - 71 - 5.2 + 146 + 0.2 - 809 - 1.0

(a) Includes the staff of the former Postmaster General's Department.

(b) Adjusted for changes to Public Service Act coverage.

(e) Not adjusted for reduction of 74 staff from the Public Service Act coverage
during 1981-82, as detailed figures for different Divisions are not
available. '

Sources: (i) Public Service Board, Annual Reports, 1970 to 1975 and 1981-82.

(ii) Public Service Board, Review of Major Service Staffing Trends, 1981,
Canberra, July 1982.




The Fourth Division staff increased steadily until 1975, at an
average annual rafe of 2.7 percent and 3.8 percent during 1970-72 and
1972-75 respectively. Since 1975, after taking into account changes
in Public Service Act coverage, the Fourth Division decreased by 9764

(10.5 percent), at an average annual rate of 1.5 percent.

The imbalance in the growth pattern of various Division Groups
experienced from December 1975 onwards is the result of the process of
implementation of staff ceilings by the Fraser Government in the
Australian Public Service. During 1975-77, the Fraser Government was
able to reduce the Public Service Act staff by 9523 in real terms,
more than seven thousand of these reductions occurred in the Fourth
Division. In the subsequent years while the Second and Third
Divisions generally expanded, the Fourth Division staff decreased.

Two main causes are recognised for this imbalanced growth. .Firstly,
the tendency in the departments, also pointed out by the Board, is that
they offer lower'level positions for abolition and fill higher level
positions (Chapter IV). This is understandable under the policy of
restraint on staff numbers; the higher classification officer, in
general, can be more useful in the face of increasing complexity to

administrative and management, and policy advisory functioms.

Secondly, under the policy providing for the staff ceilings to
be achieved by natural wastage, as in the case of Australian Public
Service, the reductions in staff can not be affected in a balanced way.
Generally, the staff in their firét year of service tend to leave the

Service and most of them are at the base grade levels. So at lower
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classifications, more people tend to leave the Service. And if there
are restrictions on recruitment from outside the Service, the lower

levels are bound to contract.

Table 2.8 illustrates the structural changes that have occurred
in permanent, temporary and exempt employment categories of the
full-time Public Service Act staff during the period 1970 to 1982.
The most significant change has beén a consistent increase in the
percentage of permanent staff. It has increased from 66.5 percent of
the total staff in 1970 to 81.2 percent in 1982. On the other hand,
both the temporary and exempt categories have decreased from 7.6

percent and 25.9 percent in 1970 to 4.2 percent and 1l4.5 percent in

1982 respectively.

The permanent staff experienced an average annual growth rate
of 6.7 percent during 1970-72 whereas the temporary and exempt
categories decreased during the same period at an average annual rate
of 10.3 percent and 1.5 percent respectively. During 1972-75, all
staff categories expanded. Although the permanent staff increased
by a much higher average annual growth rate of 5.9 percent compared to
temporary and exempt categories which increased by 0.7 percent and 1.3
percent respectively. During 1975-82, the permanent staff increased
by an average annual rate of 1.1 percent, while the temporary and
exempt categories decreased by an average annual rate of 7.3 percent
and 3.9 percnet respectively. Table 2.9 gives the details of
variations which occurred in the employment categories during 1970-82.
It also clearly illustrates that most of the reductions which took
place in real terms during 1975-82, occurred only in the temporary and

exempt categories.



TABLE 2.8

. COMPOSITION BY EMPLOYMENT CATEGORY (a) 1970 TO 1982 (FULL-TIME PUBLIC SERVICE ACT STAFF)

Employment Category

Year Permanent Temporary Exempt Total

at June
No. % ‘No. YA No. 7% No.

1970 152634 66.5 17318 7.6 59428 25.9 229380
1971 161531 68.1 16292 6.9 59345 25.0 237174
1972 173012 70.8 13752 5.6 57597 23.6 244361
1973 182020 71.6 13568 5.3 58779 23.1 254367
1974 192125 72.0 12863 4.8 61764 23.2 266752
1975 203592 73.4 14025 5.0 59838 21.6 277455
1976 116077 73.6 10447 6.6 31241 » 19.8 157765
1977 116082 75.1 9501 6.11 28929 18.7 154512
1978 119634 ‘ 76.7 8867 5.7 27494 17.6 155995
1979 120703 79.7 | 6543 4.3 24114 15.9 151360
1980 122380 81.2 5444 3.6 22919 15.2 150743
1981 123546 8l.4 5416 3.6 22799 15.0 151761
1982 122653 81.2 6411 4.2 21960 14.5 151024
(a) Not adjusted for changes in the Public Service Act goverage.

~ Source: Public Service Board, Annual Reports, 1970-1982.




VARIATIONS IN EMPLOYMENT CATEGORIES, 1870-1882

TABLE 2.9
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Year

Permanent Temporary Exempt Total

No. % No. 4 No. % No.
1970-71 + 8897 5.8 1026 5. 83 - 0. + 7794
1971-72 + 11481 7.1 2540 15. 1748 - 2. + 7187
1972-73 + 9008 5.2 184 1. 1182 + 2. - 10006
1973-74 + 10105 5.6 705 5. 2985 + 5. + 12385
1974-75 + 11467 6.0 1162 9. 1926 - 3. + 10703
1975-76 (a) - 474 0.4 2720 24, 3321 +10. - 6515
1976-77 (a) - 47 0.0 765 9. 1722 - 6. - 2534
1977-78 (a) + 3429 3.0 483 6. 1266, - 4. + 1684
1978-79 (a) + 3705 3.2 1137 16. 1239 - 4. + 1329
1979-80 (a) + 2155 1.8 518 8. 997 - 4. + 639
1980-81 (a) + 1172 1.0 23 0. 88 - 0. + 1061
1981-82 - 893 0.7 995 18. 839 - 3. - 137
(a) Figures adjusted for the changes in thé Public Service Act coverage.
Sources: (i) Public Service Board, Annuél Reports, for 1970 to 1975 and 1981-82.

(ii) Public Service Board, Review of Major Service Staffing Trends, 1981,

Canberra, July 1982.




At June 1982, women represented 35.31 percent of the full-time
Public Service Act staff. The percentage of women in the‘full—time
Public Service Act staff has consistently increased from 24.9 percent
in 1970 to 35.31 percent in 1982. Apart from a substantial increase
between June 1975 and June 1976 from 27.1 percent to 31.66 percent,
the growth pattern has been moderate and fairly even over the years.
The high increase during 1975-76 was the result of transfer of the
staff of the former Postmaster General's Department out of Public

Service Act coverage.

The increase in representation of women over the twelve year
period is very significant in the permanent category of employment
where they have risen from 21.26 percent in 1970 to 36.16 percent in
1982. Their representation in the exempt category of staff increased
gradually from 23.47 percent in 1970 to 25.20 percent in 1975 and then
declined consistently to 22.97 percent in 1982. 1In the temporary
category of employment, their representation fluctuated during 1970-82
period, touching the peak of 61.53 percent in 1979. At June 1970, the
percentage of women in the temporary employment was 53.69 percent
which increased to 61.41 percent at June 1982. Table 2.10 details the

variations in the percentage of women in employment categories since

1970.

The representation of women in Divisional Grouping has also
improved over the twelve year period since 1970; the First Division
being the only exception as there is still no woman in this Division.

Their representation in the Second Division is still paltry 2.22

24
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TABLE 2.10

PERCENTAGE OF WOMEN IN FULL-TIME PUBLIC SERVICE ACT STAFF-:
(a) BY EMPLOYMENT CATEGORY, 1970-82

Year Permanent Temporary Exempt Total
1970 21.26 53.69 23.47 24.29
1971 21.65 54.64 23.52 24.47
1972 22.56 55.64 24.77 24.94
1973 23.05 57.48 24.92 25.32
- 1974 24.50 | 59.50 25.19 26.35
1975 25.37 59 .94 25.20 27.09
1976 (b) 31.53 55.26 24.29 ’ 31.66
1977 32.47 57 .67 23.22 | 32.29
1978 33.47 60.81 22.16 33.03
1979 34.24 61.53 22.58 33.56
1980 34.94 58.23 22.65 . 33.91
1981 35.54 58.12 22.93 34.45
1982 36.16 61.41 22.97 35.31
(a) Not adjusted for changes in the Publiﬁ Service Act Coverage.
(b) These significant variations were due to transfer of the staff of the former
f;;;Taster General's Department out of Public Service Act coverage on 1 July

Source: Public Service Board, Annual Reports, 1970 to 1982,




TABLE 2.11

PERCENTAGE OF WOMEN IN FULL-TIME PUBLIC SERVICE ACT STAFF (a):
BY DIVISIONAL GROUPING, 1970 - 82

Year Divisional Grouping
at ’ (Excludes First Division)

June ]

Second Third Fourth Total
1970 0.28 15.53 27.63 24.29
1971 0.13 16.24 27.69 24,47
1972 0.12 16.61 28.28 24.94
1973 0.21 17 .84 28.44 | 25.32
1974 0.35 18.22 29.74 _ 26.35
1975 0.63 19.18 30.51 27.09
1976 (b) 0.96 20.07 39.66 , 31.66
1977 1.31 20.36 40.68 32.29
1978 1.51 21.31 41.53 - 33.03
1979 1.69 22.58 42,15 33.56
1980 2.00 23.14 42 .74 - 33.91
1981 2.18 24.08 43.17 34.45
1982 2.22 25.20 43.90 35.31
(a) Not adjusted for changes in the Public Service Act coverage.
(b) The percentage of women substantially increésed in various Divisions,

particularly in the Fourth Division due to transfer of the staff of the former

Postmaster General's Department out of Public Service Act coverage on 1 July
1975.

Source: Public Service 8oard, Annual Reports, 1070 to<1981—82.
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percent. However, the number of women who are Second Division
officers has increased from 2 in 1970 to 29 in 1982. Their
representation in the Third and the Forth Division has substantially
improved. In the Third Division it increased from 15.53 percent at
June 1970 to 25.20 percent at June 1982. Similarly, in the Fourth
Division, it increased from 27.63 percent at June 1970 to 43.90
percent at June 1982. Significant percentage increase of women in the
Forth Division occurred between June 1975 and June 1976 (from 30.51
percent to 39.66 percent) mainly due to changes in the Public Service
Act coverage during 1975-76. Table 2.11 illustrates the growth pattern
by Divisional Groupings. It is clear from the Table 2.11 that an

overwhelming majority of women still work at the lower levels of the

Service.

Small gradual increases in the numbers of Qomen in the
Australian Public Service can be attributed to a number of factors,
including changes to employment practices with regard to women
(removal of marriage bar, maternity leaveiprovisions, etc.), greater
career awareness among women in the Service and the community
generally, improved educational qualifications of women, and so on.
The proportion of labour force who are women has also increased from

33.3 percent in May 1971 to 37 percent in May 1981.

CIVILIAN EMPLOYMENT BY SECTOR, 1954-82

This section discusses the relative size and growth of civilian
employment in Government and Private sectors. The Government

employment comprises employment in the Australian Public Service
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TABLE 2.12

CIVILIAN EMPLOYEES (a): BY SECTOR, 1975 to 1982

(THOUSANDS)
Yglz Government
at (7) (8)
June (2) (2) (4) (5) (6) Private  Total
Australian State N.T. Local Total
Public Service
(b)

1954 | 708.7 1996.5 2705.2
1955 ‘ 736.6 2066.6 2803.2
1956 749.2 2122.6 2871.8
1957 755.6 2151.0 2906.6
1958 774.3 2167.9 2942.2
1959 | 793.8 2210.9 3004.7
1960 » 798.9 2327.6 3126.5
1961 » 824.1 2309.1 3133.2
1962 842 .4 2371.1 3213.5
1963 862.5 2452.3 3314.8
1964 | 883.3 2577.4  3460.7
1965 906:2 2697.9 3604.1
1966 281.5 565.8 99.5 946 .8 2937.7 3884.5
1967 295.2 576.1 99.3 ..970.6 3020.8 3991.4
1968 305.4 592.8 103.8 1002.0 3123.4 4125.4
1969 315.6 608.7 103.0 1027.3 3247.6 4274.9
1970 329.4 623.7 104.9 1058.0 3392.0 4450.0
1971 338.7 755.5 107 .4 1201.6 3391.1 4592.6
1972 346.3 781.6 -118.3 1246.2 3389,1 4635.3
1973 360.2 803.2 122.9 1286.4 3484 .5 4770.9

1974 378.7 839.5 116.7 1334.9 3642.9 4477.8
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(1) (2) (3) (4) (5) (6) (7) (8)
1975 398.7 895.9 141.0 1435.7 3494.2 4929.9
1976 391.0 919.5 121.3 1431.7 3501.1 4932.8
1977 388.8 952.5 _ 124.0 1465.2 3471.6 4936.9

1978 402.1 968.2 126.9 1497.2 3424.6 4921.8

1979 395.9 981.8 9.9 127.5 1515.1 3465.9 4981.0

April '80 397.3 988.7 13.9 130.2 1530.1 3500.3 5030.4

1980 396.5 991.3 14.1 129.8 - 1531.7 (c)

1981 402.8 1000.2 14.3 130.2 1547.5 (c)

1982 402.1 1009.3 14.2 133.4 1558.9 (e)

Sept. '82 404.6 1008.8 13.9 133.3 1560.5 (e)

(a) Excludes defence force, employees in agriculture and private domestic

service, Papua New Guinea and other overseas employees.

(b) The employment figures for Commonwealth as shown above differ from the
totals of employment under the Public Service Act and other Acts in Table 2.1
because for persons employed under the Public Service Act overseas staff are
included, also, some part-time employees are mot included in this table to
avoid double counting.

(c) Following the publication of April 1980 figures, the Australian Bureau of
Stastics suspended the publication of Civilian Employees series. The
comparable figures for Private Sector employment are, - therefore, not
available after April 1980. For detailed reasons for suspension, see
Australian Bureau of Statistics, Information Paper: Review of ABS Statistics,
Catalogue No0.6239.0, July 1981.

Sources: (i) Commonwealth Bureau of Census and Statistics, Employment and

Unemployment, December 1966.

(ii) Australian Bureau of Statistics, Civilian Employees Australia, June 196¢
Catalogue No0.6214.0, June 1966 to June 1979.

(iii)Australian Bureau of Statistics, Civilian Employees Australia, Catalogue
No.6213.0, April 1980.

(iv) Australian Bureau of Statistics, The Labour Force Australila, Catalogue
No.6203.0, June 1980 to September 1982.
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(under Public Service Act and under other Acts) and in States,
Northern Territory and Local Governments. Table 2.12 details the size
of employment on sectoral basis since 1954. It also gives details of
employment in the sub-sectors of the Government sector since 1966.

The figures for private sector are only available up to April 1980.

An analysis of Table 2.12 shows that the employment in the
Government secfor as a whole has consistently increased since 1954,
excepting a marginal decrease during 1975-76. The employment in the
Private sector also increased consistently from 1954 to 1970; it
decreased mérginally during 1970-71 and 1971-72, increased sigpificantly
during 1972-73 and 1973-74 and substantially decreased during 1974-75.
There was a small increase in the employment level in the Private sector
during 1975-76, followed by substantial decreases during 1976-77 and
1977-78, and again increases during 1978-79 and 1979-80. Table 2.13

details the magnitudes of variations in civilian employment since

1954.

The size of the Australian Public Service consistently
increased from 1966 to 1975, after which it fluctuated. On the other
hand, the State Governments' employment consistently increased during

this period. The size of the local Governments' employment also

increased generally.

It is also obvious from Table 2.13 that out of 26 years from 1954
to 1980, during 19 years an increase in the employment level in the
Government sector is accompanied by an increase in the employment

level in the private sector. During two years (1970-71 & 1971-72),
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TABLE 2.13

VARIATIONS IN CIVILIAN EMPLOYEES : BY SECTOR, 1954-82

Government
" Year Private Total
Commonwealth State N.T. Local Total

1954-55 : + 27.9 + 70.1 + 98.0
1955-56 +12.6 +56.0  + 68.6

1 1956-57 A + 6.4 + 28.4 + 34.8
1957-58 + 18.7 + 16.9 + 35.6
1958-59 +19.5 + 43.0  + 62.5
1959-60 | | + 5.1 +116.7  +121.8
1960-61 4+ 25.2 - 18.5 + 6.7
1961-62 + 18.3 +62.0  + 80.3
1962-63 | + 20.1 +81.2  +101.3
1963-64 + 20.8 +125.1 +145.9
1964-65 . +22.9 +120.5  +143.4
1965-66 + 40.6 +239.8  +280.4
1966-67 +13.7 +10.3 - 0.2 +23.8  +83.1 +106.9
1967-68 +10.2 + 16.7 + 4.5 + 31.4 +102.6  +134.0
1968-69 +10.4 + 15.9 - 0.8 +25:3  +124.2  +149.5
1969-70 +13.8 + 15.0 + 1.9 + 30.7 +144.4  +175.1
1970-71 +9.3 +131.8 + 2.5 +143.6 - 0.9  +142.7
1971-72 + 7.6 + 26.1 +10.9 + 44,6 - 2.0 + 444
1972-73 +13.9 + 21.6 + 4.6 + 40.2 +95.4  +135.6
1973-74 +18.5 + 36.3 - 6.2 + 48.5 +158.4  +206.9
1974-75 +20.0 + 56.4 +24.3 +100.8 -148.7 - 47.9
1975-76 - 7.7 + 23.6 ~19.7 - 4.0 + 6.9 + 2.9
1976-77 - 2.2 + 33.0 + 2.7 + 33.5 - 29.5 + 4.0
1977-78 +13.3 + 15.7 + 2.9 + 32.0 - 47.0 - 15.0
1978-79 - 6.2 + 13.6 + 0.6 +17.9 +41.3  +59.2

- Jun79-Apr80 +1.4 + 6.9 + 4.0 + 2.7 + 15.0 + 34.3 + 49.3
Apr80-Jun80 -0.8 + 2.6 + 0.2 - 0.4 + 1.6 n.a.
1980-81 + 6.3 + 8.9 + 0.2 + 0.4 +15.8 n.a.
1981-82 - 0.7 + 9.1 + 0.1 + 3.2 + 11.4 n.a.
Jun82~-Sept82 +2.5 - 0.5 - 0.3 - 0.1 + 1.6 n.a.



there were marginal decreases in the private sector employment while the
Government sector employment increased. It happened only during four
years (1960-61, 1974-75, 1976-77 & 1977-78) that increases in
Government sector employment were accompanied by decreases of some
significance in the private sector employment; two of these years,
ie. 1976-77 and 1977-78 experienced the Fraser Government's policies
of restraint on the growth of the Public Sector. Only during 1975-76 a
small negative growth in the Government sector employment (4,000) was
accompanied by a similar incsrease (6,900) in the private sector
employment. It is, therefore, clear from the Australian experience
that an increase in the Government sector employment is generally

accompanied by an increase in the private sector employment.

There have also been variations in the percentage of the
civilian employees employed by each of the two sectors since 1954. The
percentage of Government sector employment gradually decreased from
26.20 percent in 1954 to 23.78 percent in 1970. From 1971 onwards, it
generally has increased to 30.42 percent at April 1980. Within the
Government sector, the percentage of civilian employees in. the
Australian Public Service increased from 7.25 percent in 1966 to 7.40
percent in 1970, 8.09 percent in 1975, 8.17 percent in 1978 and 7.90
percent at April 1980. The percentage of employees in the Australian

Public Service generally continued to increase inspite of staff ceiling

restrictions; the highest percentage reached at June 1978 is particularly

striking. Small decreases during 1978-79 and 1979-80 were possible only
by transferring Commonwealth functions and associated staff to the
Northern Territory Government during these years. The State Governments'

employment consistently decreased from 14.56 percent in 1964 to 14.02
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TABLE 2.14

PERCENTAGE OF CIVILIAN EMPLOYEES (a): BY SECTOR, JUNE 1954, JUNE 1960 &
JUNE 1966 - APRIL 1980

Year Government
at Private
June ‘ .
Commonwealth State N.T. Local Total

1954 ‘ 26.19 73.81
1960 25.55 74.45
1966 7.25 14.56 ' 2.56 24.37 75.63
1967 7.40 - 14.43 2.49 24.32 75.68
1968 7.40 14,37 2.52 24.29 75.71
1969 7.38 14.24 | 2.41 - 24.03. 75.97
1970 7.40 14.02 2.36 23.78 76.22
1971 7.37 16.45 2.34 26.16 73.84
1972 7.47 16.86 2.55 26.88 73.12
1973 7.55 16.83 2.58 T 26.96 73.04
1974 7.61 16.87 2.34 26.82 73.18
1975 8.09 18.17 2.86 29.12 70.88
1976 ' 7.93 18.64 2.45 29.02 70.98
1977 7.89 19.33 2.52 29.74 70.26
1978 8.17 19.67 2.58 30.42 69 .58
1979 7.95 19.71 0.20 2.56 30.42 69.58

April '80 7.90 19.65 0.28 . 2.59 30.42 69 .58




34

percent in 1970 and then gradually increased to 18.17 percent in 1975
and 19.65 percent at April 1980. Employment in local Government
represented 2.59 percent in 1966, 2.36 percent in 1970, 2.86 percent

in 1975 and 2.59 percent in April 1980.

The percentage of employees in the Private sector increased
from 73.82 percent in 1954 to 76.22 percent in June 1970. After
this, the Privéte sector experienced a gradual contraction, employing
70.88 percent of the civilian employees at June 1975 and 69.58 percent
at April 1980. Table 2.14 details the pefcentages of civilian

employeesbby sector.

NUMBER OF PUBLIC SERVANTS IN RELATION TO THE POPULATION, 1966,

1970 - 1982

At 30 June 1982, there are 103.05 public servants pér thousand
of population in Australia. Table 2.15 details the break-up for the
total government employment comprising of the Commonwealth staff under
Public Service Act and under other Acts, and that of State, Northern
Territory and Local Government. It shows that the number of public
servants per thoﬁsand of population has generally shown an upward
trend. The number of public servants per thpusand of population
increased from 81.73 in 1966 to 84.65 percent in 1970, 93.99 percent
in 1972 and 103.71 percent in 1975. Their number decreased to 102.36
in 1976 again increased to 103.65 in 1977 after which their number

fluctuated to 1981 above 104.
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TABLE 2.15

NUMBER OF PUBLIC SERVANTS PER THOUSAND OF PUPULATION 1966, 1970 - 82

Year Commonwealth State N.T. Local Total
(a) ‘
1966 24.13 48.99 ' 8.61 81.73
1970 26.60 49 .69 8.36 84.65
1971 26.33 57.82 8.22 ' 92.37
1972 26.35 58.75 8.89 . 93.99
1973 26.93 59.48 9.10 95.51
1974 27.92 61.18 8.50 97.60
1975 29.07 64 .49 10.15 103.71
1976 28.18 65.52 8.64 102.36
1977 27.79 67.12 8.74 103.65
1978 28.41 67 .43 8.84 104 .68
1979 27.63 67 .65 0.68 8.78 - 104.75
1980 27.35 67 .47 0.96 8.83 104.61
1981 27.34 67.01 0.96 - 8.72 -104.03
1982 28.80 66.51 0.94 8.80 .103.05

(a) Includes Public Service Act Staff and Staff under other Acts.

Sources:
For Population figures

(1) Commonwealth Bureau of Census and Statistics, Year Book of the Commonwealth of

Australia, No.57, 1971.

'(ii) Australian Bureau of Statistics, Estimated Resident Population by Sex and Age:

States and Territories of Australia, June 1971 to June 1981, Catalogue
No.3201.0, 23 August, 1982.

(ii1) Australian Bureau of Statistics, Australian Demographic Statistics Quarterly,
Catalogue No.3101.0, June 1982.

For Commonwealth Employment figures
Sources as indicated for Table 2.1.

For State, Northern Territory and Local Government employment figures
‘ Sources as indicated for Table 2.12.
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The number of public servants in the Commonwealth's employment
consistently increased from 24.13 in 1966 to 26.60 in 1970, and 29.07
in 1975. Their number declined to 28.18 in 1976, and 27.79 in 1977
and again increased to 28.41 in 1978. From 1978 onwards, their number
gradually declined to 26.80 at June 1982, mainly due to transfer of
commonwealth employees to the Northern Territory and other State
Governments. During 1978-79 and 1979-80, 7697 staff were transferred
from the Public Service Act staffing area to the Nérthern Territory
Government and also some more staff from non-Public Service Act
staffing area. There were also transfer of public servants to other
states from Public Service Act staffing area as well as ndn—Public
Service Act staffing area. The Northern Territory Public Service
numbered 9.9 thousands at June 1979, expanded to 14.2 thousands at June
1982. 1If only the staff of the Northern Territory Public Service were
included in the Australian Public Service, the number of public
servants in the Commonwealth employment per thousand of population for
1979, 1980, 1981 and 1982 would be 28.31, 28.31, 28.30 and 27.74

respectively.

The number of State public servants per thousand of population
consistently increased from 48.99 in 1966 to 49.69 in 1970, 58.75 in
1972, 64.49 in 1975 and then fluctuated above 67 between 1976 and 1981.
Their number declined to 66.51 in 1982. The number of Local
Government public servants per thousand of population ranged between 8
and 9 throughout the 1966-82 period, excepting 1973 and 1975 when

their number was 9.10 and 10.15 respectively.
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SUMMARY

In the preceding pages, we have discussed certain significant
statistical trends from 1970 onwards in the Australian Public Service.
It has been seen that the Commonwealth Departments have been undefgoing
continuoﬁs restructing due to machinery of government changes which
have been taking place during 1970—82 period. This not only has
consumed a significant amount of time, effort and resources of the
nation, it has also added a very complex dimension in the study of

comparative growth of staff numbers in various departments over the years.

The overall size of the Australian Public Service (comprising
the staff under the Public Service Act as well as under other Acts)
has increased by 22.67 percent between June 1970 to September 1982.
The Service experienced a growth of 4.99 percent and 15.12 percent
during 1970-72 and 1972-75 respectively. From June 1975 to September
1982, the growth in the Service is only l.4 percent. During the 1975-82
period, the Service experienced a high growth as a result of the
implementation of Whitlam Labor Government policies. The 1975-82
period experienced a slow growth due to Fraser Government's policy

of maximum restraint on the increase of staff members.

The Public Service Act staff contracted considerably during
1975-82. This has been mainly due to transfer of staff out of Public
Service Act coverage to other Acts particularly to Postal and

Telecommunication Commissions and also to the Northern Territory and
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other State Government Public Services. Fraser Government's policy of
strict application of staff ceilings has also partially slowed down

the growth of the Service.

The composition of the Public Service Act ataff has also
undergone significant changes during 1970-82 period. The proporti&n of
Fourth Division to the total Public Service Act staffing decreased
from 72.79 percent in 1970 to 70.51 percent in 1975, to 59.99 percent
in 1976, and to 55.14 percent in 1982. ' The sharp decline in the
proportion of Fourth Division during 1975-76 was mainly due to transfer
of the staff of former Postmaster General's Department to Postal
and Telecommunication Commissions 1in July 1975 and partly due to
strict application of staff ceilings. The gradual decrease for the
remaining years also has been due to the imposition of staff ceilings.
In real terms also, the Fourth Division has contracted over the year.
The Second and Third Divisions have expanded in real terms over these
years mainly due to the imposition of staff ceilings; other factors
being the introduction of new technology, and the ever increasing
complexity of the administrative, management and policy advisory

functions of the Service.

The proportion of the women in the Service has increased;
mainly due to the transfer of the staff of former Postmaster General
Department out of Public Service Act coverage and partly due to some other
factors such as removal of discriminatory peréonnel practices against
women and an increase in the proportion of women in the labor force.

They have increased from 24.29 percent in 1970 to 24.94 percent in
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1972, to 27.09 percent in 1975, to 31.66 percent in 1976 and to 35.31

percent in 1982.

The proportion of women in the permanent staff category in the Service
has also gradually increased over the years since 1970. This has happened
partly due to an increasing tendency in women to seek permament employment
and also due td transfer of the staff of former Postmaster General's staff
out of Public Service Act coverage. They have increaéed from 21.26

percent in 1970 to 31.53 in 1976 and to 36.16 percent in 1982.

The majority of women still work at lower levels of the Service.
No woman so far has been elevated to the First Division. .Their
proportion in the Second, Third and Fourth Diyisions has, however,
increased from 0.28 percent, 15.53 percent and 27.63 percent in 1970
to 2.22 percent, 25.20 percent and 43.90 percent respectively in
1982. The proportion of women in the Fourth Division increased from
30.51 in 1975 to 39.66 percent in 1976 due to the transfer of the staff
of former Postmaster General's Department out of Public Service Act

coverage. The later years experienced small gradual increases.

A comparative study of growth pattern in the Government and
private sector employment in Australia since 1954 to 1980
shows that generally an increase in the Government sector employment
is accompanied by an increase in the private sector employment.
The proportion of Government employment to the total employment in
the country has also varied; it decreased gradually from 26.20 percent

in 1954 to 23.78 percent in 1970, and then generally increased during



the 1970-80 to 26.88 perceﬁt in 1972, 29.12 percent in 1975 and 30.42
percent in 1980. There was a significant increase during 1970-71 when it
increased to 26.16 percentvmainly due to a change in definition of

State employees. The proportion of State and Commonwealth employment
generally increased. In spite of the Fraser Government's policy of
small government, the proportion of total Commonwealth employment kept
increasing during 1975-80. An ever increasing demand by the people

upon government to provide more and more services has resulted in the
expansion of Public Service. The Government has assumed a wide range of

new functions over the years in various fields, for example, Aboriginal
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Affairs, Health, Education, Employment, Youth Affairs, Science, Environment,

etc. There is also a greater emphasis on the improvement of the quality
of services provided by the Government. The proportion of Commonwealth
employment to the total employment was highest in 1978 (ie during the
Fraser Government's '"small government'") when it touched the peak of

8.17 percent.

The number of public servants in relation to population has
registered a significant increase since 1966. The number of total public
servants per thousand of population increased from 81.73 in 1966 to
84.65, 93.99, 103.71 and 104.68 in 1970, 1972, 1975 and 1978

respectively. Their number is 103.05 at June 1982.

The number of Commonwealth employees per thousand of population
has also increased from 24.13 in 1966 to 26.60, 26.35 and 29.07 in
1970, 1972 and 1975 respectively, and discreased to 26.80 at June 1982.

The decrease in the number of Commonwealth public servants in the




years from 1979 onwards has been mainly due to transfer of
commonwealth functions to Northern Territory and other State

Governments.
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CHAPTER III
THE STAFF CEILINGS POLICY : AN OVERVIEW

Successive Governments in Australia since 1971 have applied staff
ceilings to control the size of the Australian Public Service. It
was the Liberal-National Country Party (L-NCP) Coalition Government of
the Prime Minister John Gorton that first adopted the staff ceilings
policy in February 1971 and which was subsequently pursued by the
Whitlam Labor Government during 1972-75 and the Fraser
Liberal-National Country Party Coalition Government during 1975-83.
This chapter discusses the salient policy statements of the various
governments as well as that of the opposition pertaining to staff
ceilings during three periods; June 1970 - December 1972, December
1972 - December 1975 and December 1975 - March 1983. This will
provide a background for the detailed history of the implementation

of staff ceilings to be discussed in Chapter IV.

THE FIRST PERIOD (1970-72)

The Prime Minister John Gorton in a ministerial statement on 16
February 1971 announced the introduction of staff ceiiings in the
Australian Public Service in an effort to arrest inflationary trends
in the econoﬁy. He argued that according to the assessment by the
Cabinet 'one of tﬁe first lines of attack on rising costs and prices'
should be to restrict the public sector spending, particularly by
affecting economies in administrative expenditures.l ‘Although the

Liberal Party of Australia had committed itself to 'effective
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supervision of public expenditure to eliminate inefficiency,
extravagance and waste'? far back in 1960, the imposition of a limit
on the growth of Australian Public Service seemed to be a spontaneous

response to curb inflation.

The Liberal-Country Party coalition Government continued to
pursue the policy of imposing limits on. the gréwth of the Public
Service as long as it remained in office up to\December 1972. It was
in line with éhe official platfo;m of the Liberal Party of Australia
approved by the Federal Council in 1971 which re-emphasised the need
for 'effective supervision of public expenditure to eliminate
inefficiency, extravagance and waste', and 'prevention of bureaucratic

control'.3

The Australian Labor Party (ALP) critised the measures
announced on 16 February 1571 by Prime Minister Gorton to curb
inflation.# The Leader éf the Opposition Mr Whitlam while criticising
the Government policy inter alia remarked: 'From the Priﬁe Minisﬁer,
we have the cheap and easy line that the first line of attack against
infla;ion is against ''spending by -Governments" ....' 5 The ALP,
however, had not adopted any specific policy at that time in respect

~-of regulating the growth of the Public Service.b

THE SECOND PERIOD (1972-75)

In(becember 1972, the Australian Labor Party came into power
under the leadership of E.G. Whitlam. The new Government lifted the

staff ceilings. . Prime Minister Whitlam, however, directed the
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Board to 'keep the overall growth rate of the Public Service under
review'.’/ A number of new initiatives were taken by the Government
and also major changeé were affected in the organisation and functions
of manybgovernment departments.8

At the end of 1972-73, following a review of étaff growth the
Government deéided that 'some controls on gréwth were desirable'9 and
imposed a limitation on the growth of the Public‘Service. This was
the first time thaﬁ the ALP Government adopted the policy of staff
ceilings in respect 6f Public Service growth. This policy was
enunciated more clearly by ‘Prime Minister Whitlam in his opening
address to the Premier's Conference in Canberra on 7 June 1974. 1In

respect of Government spending he stated:

Today, however, we are considering issues relating to
Government spending. As I have said, Government spending
is not more inflationary than private spending, as our wilder
critics seem to allege. But neither is it less inflatiomary. 1In
order to help break inflationary expectations, we must now
slow the rate of increase in Government spending ....
As part. of the battle to contain inflation we will be
-following a policy of restraint in our own spending'10
Prime Minister Whitlam announced various decisions of his
Government in this regard, such as the imposition of staff ceilings in
the Australian Public Service with a growth ceiling of only 1 percent‘per annum
for the full-time Public Service Act operative staff. .The staff
ceilings control~éléo was extended for the first time to the
non-Public ‘Service Act staff employed by authorities and they were

" to apply a 'similar level of restraint' in this area of staffing as ¢

apblied for the Public Service Act staffing area.ll



Prime Minister Whitlam reaffirmed the continuation -of staff
ceilings policy on 12 November 1974 in his statement on the economy in
the Parliament. He stated: 'The staff ceiling control on the
Australian Public Service will be retained ....'l2 1In a separate
statement to the press, he further emphasised the retention of staff

ceiling control wherein he stated that:

The staff ceiling control on the Australian Public
Service which was announced in my statement to the
Premiers' Conference on 7 June will be retained, so that
the healthy influence on departmental efficiency of the
disciplines of internal priority review and staff
redeployment will be maintained. The Government
proposes, however, an extension of the trainee intake to
the Public Service by up to 450 so that additional
appropriate opportunities are made available for
vocational training, and an additional intake of 1,000
youth and school leaver recruits to base-—grade office
categories so as to maintain an intake more consistent
with recent years. These special intakes will 1lift the
staff growth ceiling of the Public Service above the
previously announced figure.l3

Although Prime Minister Whitlam had been emphasising the
need for restraints in public sector spending and announced a ceiling
growth of only 1 percent in Public Service Act full-time staff, not
all his Ministers were enthusiastic to pursue this policy. As the
details regarding the history of the implementation of staff ceilings
will be discussed in the following chapter, only a few instances will
be discussed here. The lack of co—operation on the part of Ministers
in this regard was exhibited in the departmental bids received by the
Board representating 4.6 percent increase as revealed by the Board's
Chairman (A.S. Cooley) 1in a Minute Paper of 17 July 1974 to the Prime
Minister. The Minute Paper revealed: 'The Board is aware that

Ministers have in many cases made representations relating to staff
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ceiling issues in support of figures provided by their Permanent
Heads'.l4 1In another Minute Paper to the Prime Minister, the Board's

Chairman stated that:

The process of consultation with Permanent Heads ...

has highlighted the concern of Ministers and Permanent
Heads to recruit additional staff to tackle new and/or
expanded Government initiatives. Little or no v
acknowledgement has been given to the scope that exists
for rigorous examination of current work priorities and
practices and the scope that exists for the redeployment
of staff numbers in many cases.l?

Another Minute Paper of 22 October 1974 from the Chairman of
the Public Service Board to the Minister Assisting the Prime Minister
in Matters relating to the Public Service indicated that increases
sought in their respective ceilings by various departments and .
authorities [Attorney-General's (517 approved), Postmaster General's
(576 approved), Schools Commission (25 approved), Tourism and
Recreation (19 approved), Aboriginal Affairs (144 approved), Capital
Territory (5 approved), Health (204 approved), Industries Assistance
Commission (62 approved), Labor and Immigration (500 approved),
National Library (22 approved), Social Security (indefinite), Trade
Practices Commission (94 approved), Treasury (41 approved)] amounted

to 2209 excluding an indefinite increase sought by the Department of

Social Security.l®

Some of the Ministersrtook the matter.to the Cabinet. .qu
exaﬁple, Cabinef Decision No. 2564 with regard to the Australian Legal
Aid Office 'not®d that the staff ceiling needs to be removed from the
Office or a separate staffing provision made to&give effect to ifs

decision'.l7 1In respect of Postmaster General's Department, 'Cabinet



Decision No. 2585 (and associated verbal instructions) authorised the
Department to work within financial restrictions and to disregard the
1 percent staff ceiling approved earlier for the Department'.l8 Similarly,
'Cabinet Decision 2918 agreed that the ceilings on staff engaged in
employment, training and related areas of thevDepartment of Labor and
Immigration be removed'.19 The Department of Social Security through
Cabinet Submission No. 1453 also sought 'exclusion from staff ceilings
for staff employed on unemployment benefit activities'.20 The Public
Service Board and the Department of the Prime Minister and Cabinet
both were the stanuch supporters of policy of staff ceilings. The
Permanent Head of the Department of the Prime Minister and Cabinet

(J.L. Menadue) in a submission to the Prime Minister advised that:

The Public Service Board has suggested to Mr Bowen
that the question of re-establishing a ceiling in the
Department of Labor and Immigration be raised again.
The opportunity to do so may come when the question of

raising the céiling of the Department of Social Security
is discussed in Cabinet.

In that event I feel strongly that the principle of
ceilings for Departments and authorities should be

maintained -21
" On 7 January 1975 when Prime Minister, Whitlam and the
Minister Assisting the Prime Minister in matters relating to Public
Service (Mr Bowen) were both out of the country, the Cabinet decided
that 'all staff ceilings in the Australian Public Service be removed
and that all departments and statutory authorities be requested to

create maximum employment opportunities within the limits of their

appropriations’' .22

The Public Service Board and the Department of the Prime

Minister and Cabinet were both apprehensive of this decision.




Commissioner -J.C. Taylor, in an internal departmental note to the

Chairman of the Public Service Board on 10 January 1975 wrote:

... I raised the question whether the Prime Minister
would wish to have the decision (regarding the

removal of staff ceilings) reversed upon his return. Mr
Menadue (Permanent Head, Department of the Prime
Minister and Cabinet) said that he had not spoken to the
Prime Minister and did not know his thinking, nor that
of Mr Bowen. I mentioned the need for the Board to
advise departments and it was agreed that, pending the
return of the Prime Minister and Mr Bowen, the question
should be approached cautiously.23

The Prime Minister, however, stood by the Cabinet Decision.

This was revealed by Mr J.L. Menadue (secretary, Department of the

Prime Minister and Cabinet) in a letter of 27 February 1975 to Sir

Frederick Wheeler (Secretary to the Treasury) that stated:

We have spoken further to the Prime Minister about
interpretation of Cabinet Decision 3106 of 7 January
1975, relating to the creation of maximum employment
opportunities within the limits of Departments' 1974/75
appropriations. The Prime Minister was quite firm that
the Czbinet Decision in question should be followed

The Government, however, re—imposed staff ceilings for 1975-76

and announced in July 1975 a growth ceiling of 1.5 percent for the

full-time Public Service Act operative staff. The Government's

announcement also indicated the possibility of some further reductions

in the staff growth in the light of Budget Cabinet considerations .2

The Treasurer, Bill Hayden in his Budget speech stated: 'Our measures

to restrain the growth in spending apply particularly to staff

growth' .26



The Government's concern for applying restraint in the public
sector expenditure was a result of increasing criticism by the
opposition due to rising levels of inflation and unemployment in the
country which was also recognised by Prime Minister Whitlam in his
addfess to ;he Premiers on 7 June 1974. 'Libefal propaganda alleged
that Labor's expansion of the public service and treatménf'of it as a
'pace-setter' in wages and conditions had contributed significantly to
inflation'.2/ Liberal claims, though exaggerated, had some
foundation. The Public Se?yice had expanded at a higher rate (as has
been seen in Chapter II) compared to that of Liberal rule prior to December
1972. The 1975-76 Budget presented by the Treasurer Hayden was thus

an effort to restrain the expenditure in the public sector.

The opposition during 1972-75 had all along.been advocating more
stringent restraints on the public sector spending and limiting the
Public Service growth. It always criticised the Labor Government for
creating high .inflation in the country.by‘heavy spending ;in the
Public sg;tof. The 1974 Platform of the Liberal Party of Australia

undertook for:

Providing continuous review of the Public Service to
determine the relevance of each department and its
functions, to maintain personnel standards and goals to-
encourage efficiency and job satisfactions.

The maintenance of a balance between the growth of
private enterprise and the Public Service with
competitive conditions of service.?

The Leader of the opposition, John Malcolm Fraser, while

discussing the 1975-76 Budget in the House of Representatives on 26

August 1975, blamed the Labor Government for creating high inflation
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and unemployment in the country by expanding the public sector. He

said:

The principal source of this crisis has been the

. 1immense growth in Government spending since 1972
«e.. The principal job of this Budget should
be to combat inflation. To do that it must restrain
Government spending .... If inflation is to be
cut back, the over expanded demands of the government
must be cutback. This requires further reduction of
government spending .... Let me now illustrate what
we would have done to reduce expenditure if we had
been drawing up this Budget we would have stopped the
build-up of public servants in Canberra by imgosing a
zero growth limit on the Public Service ....2

The above exfracts from the speech in . Parliament of the
Leader of the Opposition, Mr Fraser, show his commitment to the idea
that public sector is unproductive and that big government is the
source of inflation and other evils suffered by the private_sector.
The Liberal-National Country Party Coalitién opposition, throughout
Fhe 1972-75 period pursued this policj and stfived to implemenfrthat

policy during 1975-83 when they were in power.

THE THIRD PERIOD (DECEMBER 1975 — MARCH 1983)

The Liberal—Natiénal Country Party (L-NCP) coalition came into
power in December 1975. As has been demonstrated in thé preceding
section, they beliéved in reducing the size of the public sector. ' The
L-NCP Coalition Gévernment under the leadership of an 'orthodo.x'3O
liberal Mdlcolm Fraser was,‘therefére, quick to initiate actioms to |
achieve the above objGctive. The Treasurer (Phillip Lynch) announced
on 23 December 1975 a Government decision (a) freeziné the total staff

numbers (operatives and inoperatives) reached at the end of November
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1975, and (b) constituting an IDC on staff ceilings, comprising the
representatives from the Public Serviée Board and the Departments of
the Prime Minister and Cabinet and the Treasury to prepare a joint
report to- the Prime Minister on revised staff ceilings.3! This later
development was a shift from the prior practice when tﬁe Public
Service Board was solely responsible for matters relating to staff
ceilings. The revised staff ceilings for Public Service Act and
non-Public Service Act staff of the departments and authorities were
announced by the Prime Minister in February 1976. The Government
applied the policf of staff ceiiings very strictly throughout the
remaining‘period of the financiai year 1975-76 by taking various
measures that will be discussed in Chapter IV, and was able to effect
significant reductions in the Australian Public Service. The
Treasurer réaffirmed on 20 May 1976 in Parliament, the L-NCP
Coaliﬁion Government's commitment 'to halt the massive increase

in government spending and the growth in the public sector, and in the
process reverse fhe trend to big-.government and to centralised

bureaucracy".32

Prime Minister Fraser remained véry firm in applying strict
staff ceilings control thréughout his Government by issuing
instructions and guidelines to his Ministerial colleagues and
depa;tments,as will be séenrin fhe next.cﬁapter. He centralised

2

authority to‘ultimately_decide staff ceiling matters in his hands By
barriﬁg theaCébinet frbm.taking decisions on sﬁaffing.B3 This was a very
significanf development compared to f;he;ALP Government practice
during 1972—75 when an individual ﬁiniste; could take up the staff

~ceilings matters to the Cabinet, making it difficult for the Prime

Minister to implement effectively the policy of staffing restraints..



The Prime Minister Fraser re-affirmed his commitment to the
philosophy of small government from time to time, and urged his
Ministers to strictly apply the staff ceilings. The followiné
extracts from his letter of 4 August 1978 to all Ministers throw

light on the approach he adopted in this regard:

In my previous letter I emphasised the need for maximum
restraint in all staffing matters. I hardly need
mention that even greater efforts will now be needed to
achieve the revised staffing levels. All Ministers and
heads of organisations will need to give close attention
to determining how the revised ceilings will be achieved
- whether by dropping or deferring programs, reducing
the level of staff activity in some areas, or
redeploying staff within their area of responsibility
..+. I realise that there will undoubtedly be
complaints from affected organisations and some

sections of the community about the further reductions.
-We must, however, regard these as inavoidable in the
present circumstances.

While announcing the Review of the Commonwealth Functions (RCF)

on 6 November 1980, the Prime Minister Fraser said:

It has been the Government!s continuing aim since 1975
to maintain strict control over the size of the public
sector and of the Public Service.

The Government remains committed to the principle that
growth in the private sector, not expansion of the
public sector, is the right course if permanent
reductions in unemployment and increases in prosperity
and wealth for the community as a whole are to be
achieved. The imposition of limits on the staffing of
Public Service departments and authorities has been an
important weapon in restraining the growth of government
.+... Associated with the announcement of Sunday of a
reduced Ministry and fewer departments, the Government's
policy of strict controls on staffing levels in
Commonwealth employment will continue’ ....35

The Governor-General's speech at the opening of Thirty-second
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Parliament on 25 November 1980 coherently articulated the 'liberal

philosophy'. Opening the Parliament, the Governor-General said:

... my Government does believe profoundly that it

is vitally important that the power and functions

of the State should be limited and contained. It

does believe that the State is likely to be in many
ways an inefficient and wasteful provider and that many
services can be better supplied in other ways. And it
does believe that the expansion of private enterprise is
the best means to achieve the well-being and health of
the society ....36

Prime Minister Fraser declared in United States of America

while addressing the Chicago businessmen that:

The great majority of Australians now accept that it's
right to cutback on bureaucracy and waste in government;
to reduce government spending; and to return to people,
through lower taxes, a greater say in how their own
earnings are to be spent. .... The maintenance of

the tightest expenditure control is a continuing task
for government' .37

Prime Minister Fraser further advocated his 'liberal
philosophy' while announcing Review of Commonwealth Functions

decisions in the Parliament on 30 April 1981 when he said:

>

Only individuals have full knowledge of their own
needs, wants and priorities; politicians, officials and
bureaucrats neither have this knowledge nor can ever
have it. This is why government must not be intrusive
and why strong and efficient government must not grow
into big and bureaucratic government.

Big government concentrates power, loses a perspective
on its own limitations, and leaves less room for people
to make their own choices....38

It was in the light of this 'liberal philosophy' and an
ideological commitment that the L-NCP coalition Government headed by

Prime Minister Fraser implemented its pollicy of staff ceilings. The



Whitlam Labor Government, on the other hand, though recognising the
need for curtailing the public sector expenditure and consequently the
size of the Public Service, did not subscribe to the above philosophy.
This basic difference in the approaches followed by the ALP Government
and the L-NCP Coalition Government is the main factor affecting the
effectiveness with which the two governments implemented  the

policy of staff ceilings. Prime Minister Fraser was consistently
criticised by the dissident back-benchers in the federal Liberal

Party led by John Hyde (member for Moore, Western Australia) on the
'government's failure to match its rhetoric with action'.39 At

one point of time, some 30 back-benchers had begn identified in the
media as belonging to the 'laissez-faire liberal group' joining Hyde
in 'criticising the Prime Minister's (Fraser) lapses from anti-
interventionalist philosophical principles'.40 The work of the Committee
of Review of Commonwealth Functions (Lynch Committee) was the
'consequence of libertarian thought on the Fraser Government' .4l Prime
Minister Fraser unlike Mr Whitlam, did not encounter opposition from
his Ministerial colleagues in implementing the policy of restraint on
the public sector expenditure. One critic rather cynically commented:
'Once, a Minister was gauged by the amount of power he had, and the
way in which he expanded it, or defended it. It was a matter of pride
not to loée functions. In the new order, however, Ministers win
Brownie points for shedding functions'.42 This may be an
overstatement, but the people like Mr Carlton (Minister for Health),
Senator Chaney (Minister for Social Security) and Mr Lynch (Minister

for Industry and Commerce) did subscribe to the philosophy of 'small

government'.43
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The Fraser Government, however, adopted a low key attitude in
pursuing its 'small government' policy towards the end of the 1981-82
financial year. The 1982-83 Budget speech of the Treasurer showed a
glaring contrast from those of the preceding years as there was no
mentioﬁ of staff ceilings in it. As will be seen in chapter IV, £he
Government also failed to implement its decisions taken in the context
of RCF fecommendations and announced in Parliament on 30 April
1981. The staff savings expected to be realised in the context of RCF
decisions (16,000 to 17,000) were nowhere visible as late as March 1983.
On the other hand, it allowed a growth of more than fi?e thousand in the
Public Service Act staffing area well before the usual February (1983)
review of staff ceilings. It failed to materialise the sale of the

Commonwealth assets indicated in the RCF decisions and also reversed

certain other decisions such as the privatisation of the Motor Vehicle

Testing Centres in Canberra.

The decreased emphasis on reducing public sector spending might
have been motivated by the election needs of the Party. In his policy speech
for the March 1983 Federal elections, Prime Minister Fraser announced
various measures to increase public sector spending. The media was
skeptical of this shift in policy as to whether‘it was an election

expediency ‘or a genuine conversion. The Canberra Times commented

that:

The Prime Ministér, Mr Fraser, has discovered, like
President Reagan in the United States, the benefits to
be derived from public sector spending. The evidence
was in his policy speech last night which promised $567
million worth of new initiatives and proposals in
1983-84, measures which would cost $19 millions in
this financial year. But Mr Fraser's discovery, unlike
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. President Reagan's which simply recognised social and

economic necessity, has been prompted as much by his own
electoral needs, which means that the Prime Minister's
conversion may not be 1asting.44

Prime Minister Fraser had already announced in the

Parliament on 23 September 1982 the Review of Commonwealth

Administration to be headed by J.B. Reid involving 'a major

examination of Commonwealth administration'.#> The Review Committee

submitted its report to the Prime Minister on 26 January 1983. 1In

respect of staff ceilings, the report stated:

Staff ceilings have controlled staff numbers, and led
to streamlining of operations and improvements in
efficiency. But there are signs of strain. In the last
decade a growth period has been followed by years of
tight restraint. Permanent Heads gave many instances
of the effects of arbitrary cuts, and argued for
rational resource allocation. So did the staff
organisations, the ACOA (Administrative and Clerical
Officers Association) taking it somewhat further in
proposing abolition of ceilings altogether.

We acknowledge that staff ceilings are a fact of life
and- provide a desirable descipline. We do not propose
their removal ....

The Report recommended that:

(a)

(b)

(c)

(d)

Staff ceilings be kept under review in the context of
revised arrangements for salary and other administrative
expenditure appropriations;

any further substantial cuts in staff ceilings be allied
with decisions on relative priorities or reductions in
functions;

adequate time be allowed for departments to achieve
significant reductions in a planned fashion; and

departments exercise their permitted flexibility in
allocation of their overall ceiling'.47



On 8 February 1983, Prime Minister Fraser announced that:
'Cabinet had overwhelmingly supported the implementation of most
of the recommendations of the Review of Commonwealth Administration'.48

The media report, however, did not include the recommendations in

relation to staff ceilings in the list of the RCA recommendations the

Government had announced as accepted.

The ALP in Opposition did not approve the way the Fraser
Government implemented the policy of staff cei}ings during 1975-83;
although, it emphasised in its platform the need for having a control
on the 'ever—growing Public Service'. The ALP platform approved by

the 32nd National Conference held in 1977 expressed the

... belief that a commitment to creative government
intervention in social affairs need not lead to an
ever—growing Public Service, but seeking the need for a
Public Service which is no larger than necessary for the
efficient, economical and effective carrying out of
public business .49 ‘

The ALP pursuedvthe abové policy throughout the Fraser
Government period. The Opposition maintained: 'The public is
suffering because of the way in which staff ceilings have been

applied .... The rigidity of staff ceilings has cut the level of
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administrative efficiengy." On. another occasion, while raising’ the

issue of staff ceilings in Parliament as a matter of public

3

importance, the opposition alleged that:

Statements that the. Public Service staff ceilings have
been applied efficiently are statements of nonsense.

The Public Service is not working efficiently. The
service it provides to the public is declining. The
efficiency and capacity of Public Service to provide
that service are declining. . If the policy continues to
be applied in the manner in which it is being applied we

57



58

will find that the service will totally disappear in
many areas.

The Leader of the Opposition, Bill HaydeQ,while condemning the

staff ceilings in his press statement on 17 November 1980, said:

.

Staff ceilings of this sort do not promote efficiency
and economy; quite the reverse. They are arbitrary and
wasteful .... Staffing levels are calculated on
criteria designed to achieved maximum efficiency with
fair workloads. These criteria have been tossed aside
for the sake of political grandstanding and yet another
attempt to make public servants the scapegoats for
Government failures .... To reduce staff before
reducing the workload is an administrative absurdity
from which the public is bound to suffer.’?2

On 9 February 1983, the new Leader of the Australian Labor Party,
Bob Hawke, preéented Labor's 'Quality of Government' policy. 1In
¥espect of management of staffing levels in the Public Service, the
policy stated: 'Dissatisfaction with the present staff ceiling
system is extensive, acute and jﬁstified. The Hawke Labof Covérnment
will replace it with a system of human resource budgeting,iwhich will

involve the following elements:

(a) - Control over staffing will revert to the normal
financial control exercised over other items of
government expenditure, ie. departments will have to
keep within their budget allocation for salary and
overtime with supplementation for unexpected salary
increases considered on a case-by-case basis.

(b) Desirable staff levels will be prepared for each
department and issued to them, but this will be on an
indicative basis only, with each department having
flexibility to vary numbers as the need arises as long
as it does not exceed its parliamentary appropriatioms.

v

(¢) Staff numbers will not be calculated on an arbitrary
basis but as part of overall human resources planning
based on the number and skills of staff needed to
carry out the functions of the department. In the.annual.
consideration of staff numbers, consultation with the
unions will take place, and they will be asked to point



to particular areas of difficulty (and of excess
capacity) and to make recommendations on training
programs required to prepare staff for their duties.”3
In regard to staff ceilings, the ALP Platform adopted in 1982
states: 'In place of staff ceilings introduce manpower budgeting

arrangements to better relate the staffing and establishment

management to government policies and priorities'.54

The same ALP National Conference in a resolution on 'Machinery

- of Government', however, noted that the Machinery of Government

section of the Platform provided that '... a commitment to creative
government intervention need not lead to ever-growing government

bureaucracy'.>?

The above policy differs with that of L-NCP coalition in terms
of its total 'human-resources planning', 'indicative' not 'firm'
staffing levels for the departments, management of staffing levels
within the parliamentary salary appropriatioﬁs, and union consultation.
It will take some time before the implementation of suéh a policy can be
evaluated. In‘theifirst instance; hbwever, it_is likely to influence
the unions éositively fo reduce the union-management confrontation

which has existed during Fraser Government era.
SUMMARY

Successive Governments in Australia have pursued the policy of
staff ceilings to control the size of the Australian Public Service

since February 1971. The Liberal-National Country Party Coalition



Government introduced the policy of staff ceilings in February 1971 in
an effort to control public sector expenditure to curb inflation, and
followed it until Whitlam Labor Government came into power in December
1972. The ALP Government lifted staff ceilings in December 1972 with
the instructions to the Public Service Board to keep the overall growth
rate of the Public Service under review. But at the end of the 1972-73
financial year, the Government decided to re-introduced staff ceilings
to keep the 'ever-growing' Public Service under control. The Prime
Minister Whitlam endeavoured to pursue this policy strictly during
1972-75 period in the face of not much support from some of the his
Ministerial Colleagues as has been discussed in a preceding section of
this chapter. The staffbceilings were again lifted in January 1974 by
the Cabinet when the Prime Minister Whitlam and the Minister Assisting
the Prime Minister in matters relating to Public Service, Mr Bowen were
out of the country. The staff ceilings were re-introduced by the
Whitlam Labor Government for 1975-76 financial year. The
implementation of staff ceilings, thus took place in a stop/go manner

during 1972-75 Labor Government.

The Liberal-National Country Party Coalition Government, Headed
by Prime Minister Fraser, had an ideological commitment to reduce the
public sector and consequently to reduce the public sectorvexpenditure
and the size of the Public Service. The Fraser Government, therefore,
applied the staff ceilings policy very effectively even in the face of
strong opposition from the Public Service Unions and criticism from the
ALP opposition. Towards the end of 1981-82 financial year, however,
the Fraser Government forced by the high level of unemployment adopted

a soft approach in the implementation of staff ceilings.
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The Hawke Labor Government has committed itself to 'introduce

manpower budgeting arrangements' in place of staff ceilings although
conscious of an 'ever-growing government bureaucracy'. It has also
committed itself to introduce a system of consultation with Public

Service Unions in respect of staffing levels. The new systems and

procedures are still in the process of their initial stage of

implementation and it is, therefore, too early to offer any comments.
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CHAPTER IV
IMPLEMENTATION OF STAFF CEILINGS

The purpose of this chapter is to trace the history of the
implementation of staff ceilings in the Australian Public Service and
the development of systems and procedures of the imblementation process.
The ceilings were first applied to the Public Service Act staffing area
and then extended to certain staff employed under other Acts. An
effort has been made to present in the following pages a detailed
account of the implementation machinery and process, identifying the
main developments in the system and techniques as well as the main
factors that have shaped their development. The salient features of the
present system of implementation of étaff ceilings (as at March 1983)
are also outlined. Only those factors which are internal to the
system, for example, reactions of those who are directly involved in
the implementation process, are highlightened in this chapter. The
external factors, for example, Public Service Associations' involvement
that have also played a role in the development of the system, and the
impact of staff ceilings on the Public Service will be discussed in
chapters five and six. Separate sections are devoted to discuss three
ma jor developments, namely, the Scheme of Forward Staff Estimates
(FSE), Redeployment, and the Review of Commonwealth Functions (RCF)
that have affected the process of implementation of staff ceilings very
significantly. Salient developments in the system of Establishment
Control, used in conjunction with staff ceilings to limit the Service

growth, are also highlighted in a separate section of this chapter.




TABLE 4.1
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VARIATIONS IN FULL-TIME STAFF (a) SUBJECT TO STAFF CEILINGS, 1970-82

Source: (i)

7 (i1)

2

Year Public Service Act Non-Public Service Act Total
Staff Staff : o
No. yA No. : % ‘ No. %

1970-71 + 6247 2.7_

1971-72 + 7187 3.03

1972-73 +10006 4.09

1973-74 +12385 4.87

1974-75 +10703 4.01

1975-76 - 6880 4.17 - 3099 ’; 1.8 - 9979 - 3.0
1976-77 - 2643 1.68 - 507 - 0.3 - 3150 - 0.97
1977-78 + 1765 1.14 + 786 + 0.45 + 2551 +0.78
1978-79 + 1193 0.79 - 1110 - 0.64 » + 83 + 0.03
1979-80 + 640 0.43 + 495 + 0.29 ' + 1135 + 0.35
1980-81 + 1014 0.67 + 2115 + 1.25 + 3139 + 0.98
1981-82 - 663 0.44 - 194 - 0.6 A - 857 N/A
(a) Figures;adjustgd for changes in coverage.

| N/A Not Available. |

For all figures except Non-Public Service Act Staff for 1975-76 and

1981-82 Public Service Board, Annual Reports, relevant years.

For Non-Public Service Act Stafflfor the year 1975-76 and 1981-82,

Review of Commonwealth Administration Secretariat, Staff Ceilings,
Discussion Paper on Options, No.23, p.ll.




The variations in full-time staff subject to staff ceilings since 1970

are given in Table 4.1.

HISTORICAL DEVELOPMENTS

THE FIRST PERIOD (1951, JUNE 1970 - DECEMBER 1972)

The staff ceilings were first applied to the Australian Public
Service in 1951 when Prime Minister Menziés instructed the Public
Service Board to submit a report to the Government for reducing the
Government employment by 5 percent. Following the Board's report in
August 1951, a reduction of 8,500 was decided by the Government which
was achieved by the end of September 1951 mainly by the retrenchment of
temporary and exempt staff.l The s&aff ceiling‘imposed in 1951 was
'aimed at redistributing resources within the work force at a time when

demand for manpower exceeded supply".2 So the purpose of staffing

restraints imposed at that time was different to what they have been applied

for since 1971. The staffing restraints continued during early 1950s and
the full-time Public Service Act staff between 1951 and 1954 fell by an

average of 5.4 percent per annum, most of which occurred in 1951.3

The staff ceilings were reintroduced by Prime Minister John
Gorton in 1971. On 16 February 1971 while outlining the measures his
Government was taking to control rising infiation, he announced in the
Parliament that Public Service Board had advised him that his
'instructions for restraints on establishment increases could benefit
the health and soundness of the Commonwealth Service' and had suggested
to place 'a limitation' on the Service employment increases.. He

further announced that he had accepted the Board's recommendation that



'departmental increases in employment which will be kept to the
minimum, should not exceed at 30th June 1971 an overall increase in the
Service of 3.4 percent as compared with the number employed under the
qublic Service Act on 30th June 1970'.4 The immediate stated cause of this
decision was to control the likely iﬁflationary effects of the
Commonwealth Conciliation and Arbitration Commission's award of a 6
percént'increase in wages and salaries. . The then Cabinet believed that
'one of the first lines of attack on risiﬁg costs and prices' was to
restrict government spending.’ The Public Service Board provided the
advice for the imposition of staff ceilings in response to the Prime
Minister's instructions of 5 January 1971 to the Board for restraints
on establishment increases. The Board did not initiate action in this
respect on its own. This was disclosed by Prime Minister Gorton in the
House of Representatives while replying to a question.® So the
introduction of staff ceilings was a decision ﬁrimarily aimed at
controlling inflation which 'could benefit the health and soundness' of

the ‘Public Service.

On receipt of the Prime Minister's instructions of 5 January
1971, the Board informed all Permanent Heads of the 'GOQernment's policy
restrainf in the Commonwealth Service'’/ through a circular letter of 15
January 197i; Subsequently, on 29. January 1971, the Board placed a temporary
embargo on tﬂe recruitment of school leavers for positions of Clerk
Class. I inAtﬁe Third Division which remained in force until the

departments received their respective ceiling allocations.8

Following the Government's decision on 16 February 1971 of a

growth ceiling of 3.4 percent, the Board 'advised each Permanent Head



of the maximum permissible levels for bofh full-time and part-time
employment which had been authorised for his department to end June
1971'.9 These ceilings were determined on the basis of departmental
staffing estimates already submitted by them. The Board kept a reserve
of 0.2 percent with it for subsequent distribution if required. The
ceilings were applied to total staff including operatives as well as
inoperatives (Inoperatives being those staff absent for more. than 12
weeks of the year on various forms of leave).10 To ensure that
departmental staffing remained within or consistent with ceiling
limits, the Board monitored month by month the staffing levels in each
department for the remaining four monthé of the financial year 1970-71.
Recruitment to all categories of staff could be made only on the basis
of certifications by departments that the particular recruitmént would
not cause to exceed.the overall staff ceiling for the concernea
department. During 1970-71, the Public.Service Act fulljtime staffv

increased by 2.7 percent and the part-—time staff by 2.9 percent.11

The staff ceilings for 1971-72 were announced by the Treésurer
on 17 August 1971 in the Budget speech. He announced that Government
héd decided 'to limit the growth in the numbers employed full-time
under the Public Service Act to 3.1 percent'.lz‘ The Board then adviséd
each Permanent Head of the ceiling applied at Juﬁé 1972 for the.
full-time staff for his department. This year, the ceilings were
applied to the total full-time staff. No ceiling was applied-to the
part?time staff; "The Board élsb did not keep any reserve with it.
The’Board monitored the staffing levels in each department month by
month, and the recruitment could proceed on the basis of'certifiéations

as in the previous year.13 ‘During 1971-72, .full-time and part-time

g9



staff under the Public Service Act increased by 3.03 percent (Table 4.1)

and 1.67 percent (Table 2.1).respective1y.

The staff ceiling for 1972-73 was announced by the Prime
Minister McMahon in July 1972 authorising a growth ceiling of 3 percent
for the full-time Public Service Act staff. This year, the Board
allocated an overall growth ceiling to the individual departments only
for full-time operative staff and undertook to handle inoperative staff

by itself under the overall Service wide ceiling cover.l4
THE SECOND PERIOD (DECEMBER 1972 - DECEMBER 1975)

In December 1972, there was a change in Government. The staff
ceilings were lifted by the Whitlam Labor Government. Prime Minister
Whitlgm, however, directed the Board to 'keep the overall growth of
Public Service under review' and that 'the Govefnment would decide any
actual limit to be placed on growth' after assessing the situation in
the light of its new initiatives.15 But the Government did not decide
to apply any growth limit during the remaining part of the financial
year 1972-73, and total full-time and part-time Public Service Act
staff increased by 4.09 percent (Table 4.1) and 7.8 percent (Table 2.1)

respectively.

At the end of financial year 1972-73, the Whitlam Government
reviewed the growth of the Public Service and decided that 'some
controls on growth were desirable',16 and announced in July 1973 an
overall growth ceiling of 5 percent for full-time Public Service Act

staff during 1973-74. The ceiling was applied by the Board to the
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full-time operative staff. The actual growth during 1973-74 for total
full-time staff under the Public Service Ac; was 4.87 percent (Table
4.1). The parf—time staff increased by 6.3 percent (Table 2.1). The
ceilings were administered by the Board in the manner adopted in the
previous years. A sigﬁificant development, however, took pla;e during
1973-74 when the Treasury for the first time 'pruned down departments'
salary estimates to accord with the staff ceilings fixed by the

Board'.l7

In the face of criticism by the épposition and rising inflation,
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Prime Minister Whitlam undertook to restrain public sector spending during

1974-75. On 7 June 1974 in his opening address to the Premiers'

Conference held in Canberra the Prime Minister announced:

In 1974-75 we intend to apply a ceiling increase of 2.6
percent on the growth of full-time staff employed under

"the Public Service Act. . After allowance for an increase

in the number of staff expected to be on various forms
of leave, the ceiling increase in 1974-75 on total
operative staff employed under the Public Service Act
will be 1 percent .... These staff ceilings do not of
course take into account any transfer of Government
employees into or out of the Australian Public¢ Service
... The stringent restraint on the growth of staff
numbers -in the Australian Public Service will be
reflected not only in the salary costs, but also in
non-salary administrative costs .... A similar level
of restraint will be applied to staff numbers employed

by authorities that do not come under the Public Service

Act.18

”

This was the first time that the ceilings were announced in a

split form, viz. opefatives and inoperatives, and before the departments

(4

were asked to submit their annual staffing_bids to the Board. The

Government also indicated its intentions to apply staff ceilings to the

employment area under other Acts. The specific ceiling growth for the



Public Service Act employment announced in Prime Minister's speech was

recommended by the Board before the conference.l9

The Public Service Board then asked Permanent Heads to submit
revised estimates as at the end of Juﬁe 1975 of Public Service Act
staffing in their respective Departments (and outriders) by 21 June
1974. The following information was required to be included in the

departmental estimates:

Current establishment including: Total number of
offices created as at date of submission of the estimate;
Total number of positions provided under other approvals
(eg. industrial ceilings, day labour, exempt/wages staff
and oher positions not created under Section 29 of the
Public Service Act); Total number of positions involved
in recommendations issued but not yet submitted to
Executive Council - give separate figures for creations
and abolitions.

Anticipated staff at 30.6.74.

Anticipated establishment at 30.6.75 includes: Proposed
number of offices to be created; and Proposed number of
positions to be provided under other approvals such as

industrial ceilings, day labour, etc. as listed above.

Anticipated staff at 30.6.75.

Supporting summary providing brief details of anticipated
establishment and staffing net increases for 1974/75 for
each division or major branch of your Department

together with a statement of main reasons for increases
in each case'.20

The letter requiring the departments to furnish above
information also indicated that inoperative staff was to be handled

by the Board's Office under the overall Service-wide ceiling cover.

The bids received by the Board amounted to 4.6 percent growth in

the operatives. Therefore, the Board advised the departments vide its



73

letter of 5 July 1974 to submit revised staffing estimates or any
additional supporting material by 12 July 1974. Only a few of them
rearranged their priorities, majority of them argued for and insisted
to maintain their original bids. The Minister for Health, Mr
Everingham, for example, backing up his Permanent Head who had sought
13.4 percent increase in a letter of 24 July 1974 to the Minister

Assisting the Prime Minister in Matters relating to the Public Service

wrote:

Mine is one of the best integrated departments with

extensive and effective relationships with several

others which are vital to government efficiency ...

To curtail its reasonable attempts to fill vacant

establishment positions will have adverse effects on

most aspects of government.22

Similar justifications for their claims were received from many

other departments. The Board, however, pruned the departmental
estimates in the light of 'nmew initiatives forecast, other new
initiatives already in train, previous growth, relative importance of
the government programs — as the Board sees them' and the size and the
stage of development of departmental structures, and submitted its
recommendations to the Prime Minister.23 The provisional staff
ceilings approved by the Special Minister of State on behalf of the
Prime Minister represented 1.3 percent growth in operatives. Each
Permanent Head was advised of his department's ceiling in a letter of 2
August 1974 from the Board's Chairman. The Departments also were
directed to restrict their non-salary and administrative costs and not
to resort to regular cvertime as an offset to staffing restraints. It

was expected that those restraint measures would 'lead departments

to more intensive examination of measures for the streamlining of



procedures and the redeployment of staff from low priority to higher
priority work'.24 on 20 August 1974, a meeting was also held between
the concerned officers of the Board and those of the departments to
explain and discuss various flexibilities available for the

implementation of the ceilings.25

The provisional ceilings for June 1975 provoked strong protests
from the departments, some of which even at the Ministerial level. The

_ Minister for Transport, Mr Charles Keith Jones, in his letter of 19

August 1974 to the Prime Minister, not only complained about a small
growth ceiling allowed to his Department, but also highlighted the
desirability of having more frequent consultations prior to setting of

staff ceilings. He wrote:

... I must say that I was surprised that the Department
of Transport was given a staff ceiling representing less
than 0.41 percent growth, compared with an overall
growth of 17 for the Public Service as a whole. In
terms of the need to implement our new initiatives,
Transport must rank in the upper bracket of Departments.
I am sure, however, that you will agree that it does not
appear to have received a share of the projected growth
appropriate to that ranking. Had there been adequate
consultation between the Public Service Board and my
Department, ‘and between our colleague the Special
Minister of State and myself, before the ceilings were
determined, I expect that the result would have beéen
different. )

In the circumstances which I have outlined, I believe
that there is every justification for the staff ceiling
of my Department to be revised and I would be grateful
if you would lend your support to that action. 6
The Prime Minister, however, remained firm in the implementation
of staff ceilings. Although in a few cases some departments were able

to get approval for some increases to implement new cabinet-approved

initiatives or to service increased clientele population. For example,
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Australian Bureau of Statistics got approval for penetration of the
ceiling for trainees and for some increase in the staff ceiling to
carry out survey of import orders. Similarly, the Department of
Social Security got approval for the exclusion of staff employed on
unemployment benefits. The Department of Labour and Immigration was
allowed to increase the staffing level in the Department to cope with

the unemployment situation.Z2’

On 27 August 1974, Public Service Board issued a memorandum to
all departments reviewing and consolidating previous Public Service
Board memoranda on the subject of staff ceiling administration and

outlining the operating arrangements for 1974-75. The memorandum

covered the following main pointszsz

(i) The staff ceilings were determined by the Government
from time to time. For 1974-75, the ceilings would
apply to the operative staff. Inoperative staff would
be managed by the Board's Office under a Service-wide
ceiling cover.

(ii) With few exceptions, staff ceilings were framed as total
departmental figures. Allocation of staff within the
department was the responsibility of the Permanent Head.

(iii) Under certain circumstances staffing levels could exceed
authorised limit during the year temporarily only on
Board's approval and in any case should not be exceeded
as at end of the financial year.

(iv) = In exceptional circumstances, the staff ceiling of a
department could be increased but it required prior
approval of the Government on the recommendation of the
Public Service Board.

(v) Departments must submit PSB Form 39 - Monthly Return of
Staff Employed by the 19th day of the following month.

(vi) Departments were required to submit with all recruitment
demands a certification that the proposed recruitment

action would not cause the approved staff ceiling to be
exceeded.



(vii) Departments were required to include with proposals for
the creation of new positions a certification that
immediate staffing of the proposed new position/s 1is
necessary and can proceed within the overall
departmental staff ceiling.

(viii) The Board urged the departments to give careful

consideration for long-term trainee-staff requirements.

Prime Minister Whitlam in his speech of 7 June 1974 to the

Premiers also announced to apply restraint to non-Public Service Act

staffing area. To implement staff ceilings in this employment area, an

Interdepartmental Committee (IDC) was established in July 1974 by the

Department of Prime Minister and Cabinet comprising the representatives

from the Department of the Prime Minister and Cabinet, Special Minister

of State, the Treasury, and the Public Service Board which reported to
the Special Minister of State. On the recommendation by the Special

Minister of State, the Prime Minister approved staff ceilings for the

concerned organisations and advised them of their respective ceilings

in September 1974.29

On 7 January 1975; whilé the Prime Minister was out of the
country, 'in order to create employment opportuniéies for school leavers
and avoid further addition to already high level of unemployment,
Cabinet decided to remove 'alllstaff ceilings in the Australian Public
Service' and to request all the departments and statutory authorities
'to create maximum employment opportﬁnifieé within Ehe limits of their
appropriatioh'.BO The ﬁoard'communicated.tﬁis decision .of the Cabinet
to the departmentsAin a-letter of'ISIJanuary 1975, emphasising at the
same time the need for.'continued critical analysis by Departments and
the Board of progfams, priﬁrities‘andAstaff estéblishmept mechéhisms in

order- to optimise the recruitment and allocation of staff resources'.31
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This resulted in a high growth in the Service during 1974~75 representing
~a growth of 4.01 percent (Table 4.1) and 13.18 percent (Table 2.1) in the
full-time and part-time staff respectively employed under the Public

Service Act.32

The Pubiic Service Board announced the introduction of Forward
Staffing Estimates (FSE) in a letter of 25 January 1975 from its
Chairman to Permanént Heads of all the departments. The development of
this scheme is discussed in a later section of this chapter. Under
this scheme, the Board asked the departments and authorities{(vide its
letter of 28 January 1975) to submit to the Board by 30 April 1975 their
forward staffing estimates for a triennium, allocating operative staff
to individual programs/activities for each of the ensﬁing three years
and allocating a priority level (ie. high, medium, low) to each
program/activity for | year one of the three-year cycle. The
Ministerial endorsement of the programs and priorities was
emphasised_33 On 25 March 1975, the Prime Minister wrote to all the
Ministers emphasising the importance of this scheme and particularly
stressed the need of.ministeriél endorsement of the programs and
priorities and sought their cooperation for the success of the new
procedures. The Prime Minister also indicated in his letter that 'on
‘the basis ‘of the information provided'this year the Board intends to
prepare by the end.of June a consolidated picture of departmental

programs and their staffing needs for 1975-76" .34

¢
However, inspite of this emphasis by the Prime Minister, the
response from the departments was not encouraging. In a research paper

of the Public Service Board, the situation is described as under:



Many of the departments were late in their presentation
of their FSE; two or three never provided them at all.
The final returns, as one comment put it, clearly
indicate a lack of responsibility and realism on the
part of departments. If all departmental bids had been
met, the Public Service would have grown by 7.8 percent
in 1975/76, 5.8 percent in 1976/77 and 3.5 percent in
1977/78. 1If inoperative staff were included, the
growth in 1975/76 would have been a clearly unacceptable
9.1 percent. Some parts of the scheme did not work at
all. A few departments, notably Defence and Treasury,
did not get ministerial endorsement. Defence and
Treasury also refused to give any priority rating to
their programs. Most of those who did rate their
programs (that is 23 out of 32) declared that all their
programs had top priority. Only seven put less than 70
percent of their programs in the top priority

category.

The Board, on the basis of the analysis of the FSE, recommended
to the Prime Minister a growth ceiling of 1.5 percent of operative
staff for Public Service Act staffing area. The proposal was accepted
and the departments were advised of their individual ceilings in July
1975.36 1t was élso announced that 'some furthér reduction in
Australian Government employment may be determined by the Government in
the light of Budget Cabinet considerations'.37 An overall growth

ceiling of 2.2 percent was fixed for the non-Public Service. Act staff

subject to ceilings control.38

Again there were strong protests from some departments against
their approved provisional ceilings. The Permanent Head of the
Department of Social Security, for example, expressed his
dissatisfaction over the ceiling approved for his Department in his

memorandum of 29 July 1975 to the Board's Chairman .39




THE THIRD PERIOD (DECEMBER 1975 - MARCH 1983)

There was change of Government in December 1975 and the Liberal-
National Country Party coalition came into power. The new Government
decided to revise the staff ceilings in the light of its policy of
curtailing the growth of the public sector, and consequently the size
of the Public Service. On 23 December 1975, the Treasurer announced
the Fraser Government's decision to freeze the total number of

(operatives and inoperatives) Public Service Act staff at the 30

November 1975 level (ie. 158,765) and the establishment of an

Interdepartmental Committee (IDC) comprising the representatives from
the Public Service Board and the Departments of the Prime Minister and
Cabinet and the Treasury 'to prepare a joint report to Prime Minister
(Fraser) on revised ceilings for individual departments and authorities
under the Public Service Act'.#0 0On the basis of this joint report,
the Prime Minister announced on 9 February 1976.a ceiling for 30 June
1976 of 154,881, representing a reduction of 3884 on the staffing level
at 30 November 1975. He also announced a separate ceiling for the
staff under other Acts. The reductions were to be achieved. by natural
wastage, ie. resignations, retirements, etc. The IDC was asked to keep
the departmental ceilings under review in the light of the Government's
ongoing review of expenditure, and subsequently further downward

ad justments were made on its recommendations. An overall staff ceiling
at 30 June 1976, aftér allowing for changes in Public Service Act
coverage and other variations in departmental ceilings, was 159,327.41
At 30 June 1976, the number of full-time staff was 157,765 and
part—time staff was 2533 (Table 2.1). Allowing for Public Service Act

coverage, there was a real decrease of 4.2 percent in the number of

-J
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full-time staff (Table 4.1). The decrease in part-time staff, in absolute
terms, was 66.3 percent, most of which was due to changes in the Public
Service Act coverage. A number of staff were declared surplus to the
needs of some departments during the year, redeployment of which
necessitated the formulation of special recruitment and placement
procedures by the Board, the details of which are discussed in the

later section of this chapter.

On 9 April 1976, the departments were asked to submit Forward
Staffing Estimates for the ensuing three-year cycle by 26 May 1976.
The analyses of the year-one figures were used for the provision of
guidelines for setting staff ceilings in the Budget context as well as
by IDC on staff ceilings to submit feport to the Prime Minister.42 oOn
14 June 1976, the Prime Minister announced ceilings for 1975-76 which
required an overall reduction of 1.2 percent in the Commonwealth
staffing area covered by the staff ceilings; 1.6 percent reduction for
Public Service Act staffing area, and 0.9 percent for non—Public
Service Act staffing area. The staff ceiling was revised in the light
of the Government's Budget decisionms, and the Treasurer, in his Budget
speech announced that total reduction for the employment area covered

by ceilings would be of the order of 2.5 percent .43

The Public Service Board's Annual Report for 1977 gives an
interesting account of the implementation of the staff ceilings during

1976-77. 1t states that:

In the Budget Speech on 17 August 1976, the Treasurer
announced that the Government had decided upon an
objective of achieving a further reduction of 2 percent
in staff ceilings for Public Service Act staff during
1976-77, making the objective in this area a 3.7 percent




reduction in all. The Government requested that the
ceiling objective for the year be reached as soon as
possible. This was achieved by early December 1976.

In January 1977 the Board advised the Government that,
on indications available to it at that time and having
regard to normal lags in recruitment activity, total
staff in the Service could be some 500 to 700 below the
ceiling fixed by the Government for the end of the year.
At the same time the Board indicated its view that a
further reduction in ceilings for 1976-77 should not be
made so that staffing imbalances could be corrected by
appropriate recruitment action. The Board also asked
that decisions on staff ceilings for 1977-78 not be
taken until it had received and examined departments'
forward staffing estimates.

On 14 January the Treasurer announced that a figure of
up to 700 lower than the ceiling determined by the
Government would by taken as a new ceiling objective for
end June 1977. Actual staffing at 30 June 1977 was 580
below the aproved staffing level for that date. The
Treasurer also said that the Government would be
regarding the actual aggregate staff numbers at 30 June
1977 as the ceiling objective for 1977-78; in aggregate
the provisional ceilings require staff numbers to be
reduced below the actual staff level achieved at 30 June
1977 .44
It is obvious from the above quote that the Government did
exactly opposite to what was recommended by the Board by announcing on
14 January a new ceiling objective for end June 1977 'a figure of up to
700 lower' than the earlier objective and 'regarding the actual
aggregate staff numbers at 30 June 1977 as the ceiling objective for
1977-78' without waiting for the outcome of the examination of the
department's forward staffing estimates. It also fixed the provisional
staff ceilings in May 1977 for 1977-78 at a lower level to what was
announced on 14 January 1977. It is also not comprehensible how a
reduction of 3.7 percent was achieved by early December 1976. Because
overall reduction in staff numbers during 1976-77 after allowing for

changes in Public Service Act coverage was 2643 ie. 1.7 percent. The

reduction in the part-time staff Public Service Act staff during the



82

year was 0.83 percent (Table Z.i). The full-time staff employed under
othef Acts and subject to ceilings control decreased in reél terms by
507 during the year. The total reduction in the staffing area subject
to ceilings control amounted to 0.97 percent against the Government

objective of 2.5 percent (Table 4.1).

During 1976-77, special recfgitment controls were introduced
also by the Board so as to meet ceilings (details in the section on
Redeployment). The Board kept the achievement of ceilings undgr close
re§iew and reéuired the departments to submit their Forms‘PSB-39
(monthly returﬁs) by the end of the first week following the close of
each month. The départments Qere also advised to maintain forward
estimates of their intake and losseSfox the remainder of 1976/77. They
were requested to record their estimafes for each of the remaining‘ |
quarters of 1976-77 'in a standgrd form, update these every month and
submit‘to‘the ﬁoard following sﬁbmission of monthly returns (Form
PSB~39) beginning with the August 1976 return of;PSB—39'.4$ They were
also advised that 'proposal to adjust'depayfmental establishments to
meet the 1976-77 program requirements. should not be forwérded«until
staff and financial allocations are finalised'.46 During 1976-77, a
number of representations were ﬁade by the ﬁinisters'to the Prime
Minister and by departméﬁts to the Board regarding staffihg problems,
which were exgmined by the IDC on Staff Ceilings and gepo;ted to fhé
Prime Minister. Consequently, some &e?artments were allowed increases
in their staff ceilings, while some others weré allowed to exceed their

ceilings temporarily to enable them to meet peak workloads .47



However, these increases were not adequate and the Service was
experiencing great difficulties in carrying out its functions. The
staffing restraints were also affecting the efficiency of the Service
adversely-in longer terms. The Public Service Board, in its Annual
Report for 1977, stated tﬁat it had been informed at various times
throughout the year 'of difficulties in providing prompt and efficient
services to the public, maintaining professional and technical
services, meeting peak workloads and in the expeditious handling of

correspondence’

48 The report also pointed out the following adverse
effects of staffing restrictions which would affect the efficiency of

the Service in the longer term:

The reduction of staff by a process of natural wastage

" has effected the structure of the Service in a number of

ways and has resulted in a much greater reduction of
staff in Fourth Division than in the Third Division.

The greater impact on the Fourth Division is due to both

the higher proportion of temporary and exempt staff in

that Division and the fact that turnover rates for these

staff are higher than for permanent staff. The uneven
incidence of natural wastage has created imbalances in
‘the structure of the Service which, if unchecked, could
disrupt the stability and efficiency of staffing.

It is evident that there has been reluctance on the part

of some departments to take -staffing action which might
result in the transfer or promotion of officers from
other departments, thus increasing difficulties in
meeting their ceilings. Such techniques militate
against the mobility of staff between departments;
mobility should play a significant part in ensuring the
best usage of the skills and talents available in the
Service. '

have considered it necessary to divert resources away
from training and staff development programs thus
impeding the development of essential knowledge and
skills.

In a number of areas of the Service it has been
necessary to curtail review activities directed towards
the achievement of long term economies.

‘In order to meet immediate commitments, some departments

83
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The departments were requested to submit their forward staffing
estimates for the next three year cycle by 28 January 1977 in a
circular of 14 December 1976.50 But 'as late as 24 February 1977,
several departments had not sent in their FSE'.?! The Board reported
to the Government on staffing outlook for 1977-78 on the basis of
forward staffing estimates submitted to it in February 1977 and its own
assessment. Subsequently, Government approved provisional staff
ceilings for 1977-78 after considering a report from the IDC on staff
ceilings and staffing guidelines for departments and authorities for
1977-78 in conjunction with an officials' report on estimated
expenditure for 1977-78. The report of IDC on staff ceilings fér
1977-78 also included recommendations on staffing levels for
parliamentary departments and statutory authorities staffed outside the
Public Service Act, as the Board was also made responsible from March
1977 for the administration of staff ceilings for the employment area
outside the Public Service Act under ceilings. This brought
uniformity in the machinery and procedures applied to both the staff
under the Public Service Act and under other Acts subject to ceilings
control. As mentioned earlier, the provisional staff ceilings advised
to the departments in May required the aggregate staff numbers to be
reduced below the actual level achieved at 30 June 1977. The Treasurer
in his 1977-78 Budget speech on 16 August 1977 announced a further
revision of provisional staff‘ceilings implying a 'reduction of over
3000 - or about 1 percent in staffing in those areas of Government

employment covered by ceilings during 1977-78'.92

Ever since the Fraser Government came into power in December

1975, the staff ceilings were being applied to the total staff. Due to



this, a number of departments and authorities due to uneven impact on
them in the case of 'mon-discretionery' area of inoperative staffing,
maternity leave, sick leave, long service leave, etc. were facing
significaﬁt difficulties. They also did not have much flexibility to
grant leave without pay in the long term interests of the Government
and staff development. In view of these reported difficulties, the
Prime Minister in October 1977 decided to exclude inoperative staff

from the ceiling effective 27 October 1977 onwards.”3

In January 1978, the Inter&epartmental Committee (IDC) on Staff
Ceilings comprising of representatives of the Deprtments of the Prime
Minister and Cabinet and Finance# and the Public Service Board was
disbanded and the administration of staff ceilings was made entirely
Board's responsibility 'although Finance still had to be consulted'.2?
However, in May 1978 IDC was effectively reconstituted, officially
termed as 'a group of senior officials from the Departments of the
Prime Minister and Cabinet, Finance, the Treasury and the Public
Service Board' 'to review the provisional staff ceilings for 1978-79

aiming at achieving significant reduction in staff numbers'.>6

During 1977-78 a number of departments and authorities sought
increases in their staff ceilings. Ceiling increases totalling 3,100,
apart from adjustments due to revised administrative arrangements, were
approved by the Government after consideration of the Board's reports
based on the examination of these representations.”?’/ During 1977-78,
after allowing for reductions in Public Service Act coverage, there was
real increase of 1765 (1.09 percent) in the full-time staff under the

Public Service Act (Table 4.1) and also an increase of 6.09 percent in
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the part-time staff (Table 2.1). After allowing for various changes in
the coverage, the staff under other Acts subject to ceilings also

increased by 786 during the year (Table 4.1)

On 25 October 1977, the Board issued a revised memorandum to the
departments and authorities setting out the arrangements which would
apply to the preparation and processing of forward staffing estimates
for 1978-79 to 1980-8l1. It emphasised the Board's desire for increased
consultation with the departments. They were asked to submit their
staffing estimates by 27 January 1978.58 The Board reported to the
Government in March 1978 on the outlook for 1978-79 staffing needs
based on the estimates submitted by the departments and authorities
expressing its concern fér projected staff requirementsA'both for the
remainder of the 1977-78 and for 1978-79'.39 The increases sought by
the departments and authorities for 1978-79 amounted to a growth of 3.8
percent (over 9000) in the full-time staff in Public Service Act and
2.4 percent for non-Public Service Act staff. The Government did not
consider these estimates in line with its policy of restraint. The
departments and authorities were, therefore, asked in a circular letter
of 31 March 1978 from Board's Chairman to all Permanent Heads to revise
their staffing estimates by program for 1978-79 and submit two sets of
estimates; one assuming zero growth and the other assuming a reduction
of two percent at approved ceilings for 30 June 1978. They were told
that fhe Prime Minister had 'expressed extreme concern about trends in
relation to staff ceilings'.60 They were also asked to indicate in
relation to staffing variations for programs the potential for adopting
revised policy options, deleting, deferring or 'slipping' specific

activities and changing existing standards of service and



administrative

advice for the

procedures. The letter also contained the following

Permanent Heads:

If more staff are needed to meet inescapable
commitments on some programs (eg., on over—the-counter
service) it will be necessary to achieve reduction .
elsewhere in order to meet the overall target. The

‘Prime Minister-has indicated that before agreeing to ‘an

increase in ceiling for any department or authority
there must be evidence that the whole of the
organisation has been looked at with a view to
transferring staff from areas from which they can be
spared. - In addition, even if increases in staff are not
sought, all departments must review immediately their
existing activities to seek ways of increasing
productivity and reduce to a proper level any areas
where greater effort is being applied than is consistént
with current Government policy or where there is
overcapacity .... Would you please indicate what
consequences might be expected as a result of actionms
taken to meet staffing targets .... This underlines
the need for us to look again at :the possibility of
redeployment of resources from lower priority

areaS....

They were .also informed that Cabinet had decided that:

provisional ceilings for 1978/79 are to be determined
and conveyed to departments and authorities no later
than 20 April.

against the background of continuing expenditure
restraint Ministers are to examine staff allocations
within their departments and authorities with a view to
have staff reallocated to new or expanding programs and
activities.62 . :

Regarding increases for the remainder of 1977-78, they were told

to reconsider any outstanding.ceiling representations for 1977-78 as

the Prime Minister had indicated to have no increases in the staff

ceilings 'except in the most extreme circumstances'.®3 They were asked

to submit their revised estimates by 10 April 1978. Ministerial

endorsement was required for- any departmental submissions as a result

of this review.
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The responée of the departments regarding priority rating of the
program consequences of the cuts was limited: 'Most of the departments
simply said that the figufes could not be calculated or they gave bland
figures tgat‘did not mention program consequences of the cuts. One
Minister even instructed his department not to respond to the request
for details of the 2 percent cuts'.64 The assumptions of zero growth
of 2 percent reduction were developed bi the Board 'as a statistical
device intended to assist Permanent Heads in ordering their
priérities'; the Government had not given any spécific figures to the

Board .65

The provisional ceiiingS‘for 1978-79 advised to the departments
and authorities in April 1978 were decided by the Government on the
recommendation of the Board based on these new estimates. As indicated
earlier, the provisional ceilings were further reviewed by é 'group.of
senior officials' in May 1978. On the basis of this review report
»éubmitted t; the Government in.May 1978, a number of reductions in the
provisionaliceilings were decided. The revised provisional ceilings
were advised to all the ﬁinisfers in.a letter of 2 June 1978 from the
Prime Minister. It Qas also indicated by the Government thaf 'during
1978—79 departments and authoritieg would be expected to ébsorb future
ne@ functions and workload incfeaées within existing ceiiiﬁgs unless it

was quite,unreasonable to do so'.66

The 'group of senior officials' further reviewed the provis%onal
ceilings in July in the context of the Government's Budget strategy.

Following this review, -the Prime Minister in his letter of 4 August
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1978 advised each Minister of 'further reductions totalling 1587 from
the previously approved aggregate ceilings' for the total Commonwealth
staff subject to ceilings and the revised ceilings applying to his
department and to authorities within his portfolio, and reaffirmed
Government'; policy of maintaining maximum restraint in all staffing
matters.57 The Prime Minister's letter of 4 August 1978 further reédS»

as follows:

I ask Ministers to regard all outstanding requests for.
variation of ceiling, whether addressed to me or to the
Public Service Board, as having been determined within
the framework of this review.

In my previous letter I emphasised the need for maximum
restraint in all staffing matters. I hardly need
mention that even greater efforts will now be needed to
achieve the revised staffing levels. All Ministers and
heads of organisations will need to give close attention
to determining how the revised ceilings will be achieved
whether by dropping or deferring programs, reducing the
level of staff activity in some areas, or redeploying
staff within their area of responsibility. Any cases
where it appears that retrenchment action may need to be
considered should be brought to my notice at the
earliest possible time.

I realise that there will undoubtedly be complaints from
affected organisations and some sections of the
community about further reductions, we must, however,
regard these as unavoidable in the present
circumstances.

In the case of your department it is likely that such
sizeable reduction will only be achieved by taking
further hard decisions on programs and priorities and.
through the placement elsewhere in the Public Service of
existing staff who may become surplus to requirements.
The department should consult the Public Service Board
fully on the placement of such staff as soon as relevant
decisions on programs and priorities have been taken.

I have asked the Public Service Board to undertake a
general review of staffing levels in February 1979 and
to report on any adjustments to ceilings which might
prove necessary in the light of experience.

Cr



A significant development which took place in the administration
of staff ceilings during 1978-79 was the practice of publishing the
staff ceilings for the Public Service Act staff of the individual
departments and authorities in the Board's annual report. So far, the

staff ceilings for individual organisations were kept secret.

There was a further review of staff ceilings in the context of
Government's Bﬁdget decisions and the Treasurer announced in his
1978-79 Budget speech an overall reduction in staff of 2600 or about
0.8 percent in staffing area covered by ceiiings implying 0.4 percent
reduction in the Public Service Act staffing area, and 1.2 percent
reduction in the non-Public Service Act staffing area.b®9 As directed by
the Prime Minister, the Board after having consultations with
departments and authorities reported to the Prime Minister in February
1979 on the allocation of staff under ceilings set for 30 June 1979.
During 1978-79, except for urgent cases, requests for increases in the-
ceilings received from the departments and authorities were held over
by the Board until the February review to enable each claim to be
considered against Service-wide needs and priorities. Approvals for
real ceiling increases of 933 were given by the Government, making a
new objective requiring a reduction of aBout 0.1 percent at 30 June
1979 compared to the staffing level at 30 June 1978. However, at 30
June 1979 the number of full-time staff under the Public Service Act
represented a real increase of 1193 (ie., 0.8 percent) during the year.
The part-time staff decreased by 128 or 4.8 percent in absolute terms,
without taking account of the changes in the Public Service Act
coverage. The non-Public Service Act staff subject to ceilings

decreased in real terms by 1110 (0.6 percent) during the year (Table

[¢s}
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4.1). The Treasurer, however, in his Budget speech of 1979-80
announced that 'last year there was a further net reduction of 780 in
areas subject to staff ceiling',70 which is obviously different from

Board's figures mentioned above.

During 1977-78 and 1978-79, the Treasurer in Budget speeches had
been using figures in aggregate terms, perhaps due to its public appeal
as the Public Service Act staff was not decreasing in real terms.

Major reductions were achieved by the Liberal-National Country Party
Coalition Government during its first eighteen months in Office between
December 1975 and 30 June 1977, especially during first six months
(between December 1975 and 30 June 1976). After that, in real terms,
there has been increases in the Public Service Act staffing area. The
Government had also been extending ceilings to more areas of
Commonwealth employment, and 'by 30 June 1979, 322,540 (some 82 percent
of Commonwealth Government civilian employees) were covered by staff

ceilings'.71

In February 1979, the Public Service Board reported to the
Government on staffing requirements for 1979-80 én the basis of
preliminary analysis of forward staff estimateé submitted by the
departments and authorities by the end of January 1979. After usual
consultations between the Board and departmental officers, a further
report recommending provisional ceilings in the light of government
decisions about overall staffing levels and policy objectives and

priorities was submitted to the Government in April 1979. This report



also included 'a summary of implications of the recommended ceilings
for each organisation as expressed to the Board's officers during the
consultation process'.’2 The provisional ceilings approved by the
Government for 1979-80 were advised to the departments and authorities
in May 1979 withthe request that organisations with reduced ceilings
should achieve the revised staffing levels as quickly as practicable.
In some cases, it necessitated restriction of recruitment. The

ceiling administration was again to be based on tﬁe expectation that
small increases in workload should be absorbed. To.link control on
part—time staffing more directly to needs, the staff ceilings were also
set for the part-time staff for the first time. 'Formerly the standing
arrangement was that numbers of part-time staff in any year were not to

exceed the number employed at the close of the previous year'.73

From 1979-80, arrangements were also introduced for departments
and authorities experiencing seasonal or other variations in workload
to allow them to manage their staff numbers 'in accordance with an

agreed average monthly staffing level consistent with the end year

ceiling'.74

The provisional staff ceilings were reviewed following the 1979
Budget and again in February 1980. In his 1979-80 Budget speech, the
Treasurer announced to retain the overall ceiling for 1979-80 ’ati
about the same level as in 1978-79'.75 During the year, approval for
real increases in the ceiling totalling 1188 were given in the
Australian Public Service.’® A number of new organisations were also
provided with separate ceilings which were formerly counted for staff

ceiling purposes within their controlling Departments.’’

82



At 30 June 1980, full-time staff under the Public Service Act was
1505743 representing real increase of (640) 0.4 percent. The part-time
staff was 2679 and represented on increase of 5.6 percent.’3 During
1979-80 the full-time staff of non-Public Service Act employment are
under ceiling also increased by 495, repfesenting an increase of 0.3

percent (Table 4.1).

During 1979-80, sixteen departments managed their staff numbers
'by means of agreed average end-of-month staffing levels, consistent
with the end-of-year ceilings'.’9 The fluctuation of end-of-month
staffing levels above or below the 30 June ceiling could occur in

accordance with the following provisions:

for the financial year as a whole the average of the twelve

end-of-month staffing levels is not to exceed the approved
level,

staff numbers at 30 June are not to exceed the staff

ceiling approved by the Government. The end-of-year

ceiling is the primary control over staffing levels, and

every effort is made to keep numbers down and to make

staffing economies and offsets wherever possible.80

The departments and authorities were advised in the FSE

memorandum issued on 31 October 1979 that there would be 'little or no
overall growth in Commonwealth Government employment during 1980-81'
and were urged 'to adopt a realistic approach to the preparation of their
estimates' as in the past many organisations 'have submitted bids for staff
numbers well above levels which the Government has been prepared to
endorse'.81 They were asled to submit their FSE returns by 22 January 1980.

On the basis of the information received, the Board reported to the

Government on the outlook for 1980-81. According to the Public Service



Board's Annual Report for 1980-81:

The report noted that many departments and authorities had

presented convincing forecasts of increased workload,

based on increased client populations, or on the volume of

business to be conducted. In addition, in many cases an

increased staffing level was requested to implement

Government decisions. The Board concluded that, unless

functions were abandoned or given less emphasis, the

requested increases could not be absorbed wholly within the

existing staff ceilings'.82

The Board recommended to the Government individual staff ceilings

'consistent with options requested by the Government',83 in March 1980.
The provisional staff ceilings as approved by the Government were
advised to the departments and authorities in April 1980. The Board
received a substantial number of representations against the
provisional ceilings seeking staff increases. But they were advised
that 'although authorised activities, standards of service, workload
and productivity were all important considerations in setting approved
staffing levels', they also involved a balanced sharing of limited

resources and were urged 'to concentrate their efforts on ways and

means of living within the ceilings approved' .84

In his 1980-81 Budget speech, the Treasurer announced a growth
ceiling of ‘less than 1 percent'.85 Following the Budget, the Bqar&
réported to ghe Government for variationé iﬁ the provisional staff

'éeilings in the ;ight of Goverpment's Eudget and other relevant
decisions. . Another report was éubmitted by the Board, at Government's
.request, after the Federal Election of October 1980 'consolidating

all ceilings issuesthen outstanding'.86
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On 6 November 1980, the Prime Minister announced the 'Review of
the Commonwealth Functions and of Public Service Staffing Levels and
this overtook the normal processes of setting the staff ceilings.

The departments and authorities were notified of 'holding
arrangements' pending the outcome of the reviews which required them
in some cases mnot to exceed the provisional ceilings already notified
and in others not to exceed end September staffing levels. 'In those
cases where revised ceilings had been notified, the organisations
concerned were advised that, should fhey wish to put the view that the
ceiling level could not be sustaiﬁed, they should explain why the
programs and activities of the organisation could not continue to be
performed within the revised figure by redeploying staff from lower
priority areas, or through dropping, or winding down, existing

functions'.87

The departments were advised of the interim ceilings for 1980-81
in mid-December which were decided on the baéis of a further report by
the Board to the Government and 'were subject to review in the light
of the Review of Commonwealth Functions and the normal Febrpary review
process', and to be implemented with careful regard to the following
principles: 'the quality of services to the public was not to be
reduced; and recruitment was to proceed at planned levels - the
intake of new staff during the period December 1980 to January 1981
was not to be reduced as a means of achieving the revised

ceilings' .88

The final staff ceilings for 30 June 1981 approved by the

Government after the February review represented an overall increase



of 0.9 percent over the 30 June 1980 ceilings for the Public Service
Act area. For various reasons, ceilings were increased by 1256 during
the year. Separate staff ceilings were determined for a number of new
organisations which were previously counted for staff ceiling purposes
within their controlling departments. The number of o:ganisations
using staffing averages for full-time steff to cope with seasonal or

other workload peaks increased to 24 at 30 June 1981.89

At 30 June 1981, the number of full-time staff employed under the
Public Service Act represented a real increase of 1014 (0.7 percent)
during the year. The number of part—time staff at 30 June was 2858
(Table 2.1) representing an increase of 321 or 6.7 percent during the
year. The non-Public Service Act Staff subject to staff ceilings elso
increased, in real terms, by 2115 or 1.3 percent during the 1980—Si

(Table 4.1).

Following 1980-81 Budget, the Government also decided that
'organisations employing apprentices should have separate "apprentice"

ceilings which are not interchangeable with the '"core" ceiling'.90

On 30 April 1981, Prime Minister Fraser announced the
decisions'of the-Government taken in the context of .the Review of
Commonwealeh Functions (RCF) in a ministerial statement in the House
of Representatives, expecting to achieve a-reduction of 10,000 to
11,000 in Commonwealth Government employees plus a further 2»percent
reduction ever a two-year period in the employment area subject to
staff ceilings (details regarding RCF are discussed in a later
section), leading to a total reduction 'of the or&er of 16,000 to

17,000' .91
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On 30 October 1980, the departments and authorities were
requested by the Board to submit their forward staffing estimates'

returns by 21 January 1981. They were told that:

The Prime Minister has indicated that reallocation of staff
within departments should be pursued more rigorously and
emphasis will need to be placed on assessing the minimum
staffing requirements for established activities, on
redeploying resources away from lower priority and
non-essential work and on improving productivity' [and]
should work on the assumption that the Government will
continue to apply a policy of maximum restraint on staffing

levels during 1981-82.92

The provisional ceilings for 30 June 1982 were approved by the
Government on the basis of usual reports by the Board in February and
April 1981 and taking into account the implications of the RCF
decisions, and were advised to the departments on 22 May 1981. The
provisional staff ceilings for 30 June 1982 were reviewed in the light
of 1981-82 Budget decisions. The Treasurer (Howard) in his Budget
speech announced that 'Provisional staff ceilings provided for a
reduction of about 9,000, of almost 3 percent, in staff under ceilings
control during the course of 1981-82'.93 A further review was
undertaken in February 1982 as usual. The ceilings for some
departments and authorities were also subjected to separate
ministerial review. The revised firm ceilings notified to the
departments and authorities represented an overall decrease of 1.6
percent over the final 1981 ceilings for the Public Service Act area.
However, at 30 June 1982 the number of full-time operétive staff was
728 above the ceiling set for 30 June 1982. Total number of full-time
staff at 30 June 1982 was 151,024 representing a real decrease of 663

(ie. 0.4 percent) during the year.94 The number of part-time staff at



30 June 1982 was 2948 (Table 2.l1), representing an increase of 90 or
3.1 percent. The non-Public Service Act staff subject to ceilings

decreased by 0.6 percent (Table 4.1).

This was ; very poor achievement comparing it with the objectives
set out in the context of RCF decisions announced on 30 April 1981 by
the Prime Minister. He wanted to achieve a reduction of 16,000 to
17,000 over the period of two years in the areas subject to ceilings;

it also was much less than the Treasurer's announcement of a reduction

of 9,000 during 1981-82.

During 1981-82, 'the system of approved average monthly staffing
levels which had been operating pribr to June 1981 was replaced by the
provision of either indicative end month staffing plans or separately
identified "man-year'" allocations for organisations with seasonal
requirements'.92 A large number of non-Public Service Act staff of
certain statutory authorities were also exclﬁded from the ceilings
control dgring the year. The area of Commonwealth employment‘subject
to staff ceilings at the beginning of 1982-83 was reduced to only

about 45 percent as compared to about 82 percent at 30 June 1979.96

The FSE memorandum for the 1982-83 round for setting staff
céilings was issued on 30 October 1981 which required the departments
and aufhorities to submit information 'on the deployment of existing
staff and on estimated staff requirements for the remainder of 1981-82

and for 1982-83' by 15 January 1982.97



The provisional ceilings for 1982-83, which were approved by the
Government on the basis of usual reports and recommendations by the
Board in February/March and April/May after normal consultations with
the departments and authorities, were advised to them in May 1982.

The provisional ceilings were reviewed in the context of Budget
decisions. Curiously enough departing from previous practice, the
Treasurer (Howard) did not mention staff ceilings in his Budget speech
delivered on 17 August 1982 in the House of Representatives. Staff
increases were also allowed to implement Freedom of Information
legislation. Total increases in staff ceilings approved for only the
full-time Public Service Act staff before the February review
represented an increase of 6935 staff over the staffing levels at 30
June 1982.98 Further increases weré expected as a result of the
February Review pfocess. The increases approved as indicated above,
thus, off-set almost all reductions in the full-time Public Service

Act staff achieved since June 1975 (Table 4.1).

FORWARD STAFF ESTIMATES

This section discusses the development of the scheme of Forward
Staff Estimates (FSE) from its introduction in January 1975 to
November 1982 identifying the main factors shaping its progress and

the main changes that have taken place.

The Public Service Board announced the decision to introduce this
scheme on 25 January 1975 in a letter from its Chairman to Permanent
Heads of all departments. The details of the scheme were provided in

a memorandum of 28 January 1975 from the Secretary of the Board. The



purpose of the scheme was 'to improve the coordination of manpower
resources with financial and other resources, and to improve planning

of manpower requirements and analysis of service growth'.99

A vafiéty of factors contributed to the introduction of the
scheme; The Government had been concerned for some time to improve
the - forward planning of its programs and the assessment of the full
manpower and financial implications of ﬁroposals coming forward for
decision. The setting and administration of staff ceilings required
more information about the.allocaﬁion of staff to prbgrams and also
about the priority levels of the progrgm as seen by the departments
and authorities. The Bulk Establishment Scheme (see details in the
Section on Establishment Controls) which was progressively introduced
in the Service was more suitable for an exﬁanding Public Service and
was not an effective control mechanism.100 In December 1974, a joint
wofking,party on manpower planning comprising of the representatives
of the Board and the Departmen%s of Trénsport, Housing and
Construction, Ménufacturing_lndustry and the Postﬁaster General's
Department ;136 recommended in its report for ' the establishment éf
manpower planning systems in departments'.lo1 Fiﬁally, the Tfeasury had
already. introduced the Forward Financial Estimates (FFE) Scheme which
'provided an examplé and also a challenge since it created a fear that
unless the Board acted in some manner the Treasury might ﬁoﬁopo%ise

the field of forward planning'.lo2

The new scheme required the departments and authorities to submit
their forward staffing estimates for a full triennium, allocating

total departmental operative staff to individual programs/activities

100
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either proposed or existing, and allocating each program a priority

level (high, medium or low) for the first year of the triennium.
Ministerial endorsement of programs and priorities was necesary. They

were also required, where possible, to provide workload indicators or

other quant{tative data in support of estimates of staff needed. The
estimates were required to be submitted to the Board by 30 April 1975

using a set of three types of prescribeq forms, and the discussions between

the departments and the Béard were to be held from May 1975 onwards .103

The Board's memorandum gave no formai definition of the term
'program/activity', but gave certain guidelines 'that had been
developed after discussions with the Treasury and were closely related
tb the Treasury's views on program definitions'.104 The program
structure was required to 'be consistent with the Treasury's
"functional classification" and capable of aggregation to coincide

with that classification at least at the broad function level'.l05

The memorandum also required the departments and authorities to
submit their Bulk Establishment proposals for 1975-76 afterithe Budget
as,iﬁ the Board's opinion, satisfactory consideration of establishment
needs was practicable only aftef the determination of appropriate
staffing levels and'financial allocations. Prior to this the Bulk
Establishment proposals were due by April each year. The estimates
for the first year of the triennium inbeffect substituted the old
annual bids of the departments which were éenerally due in June each
year and contained establishment and staffing estimates for the coming

year only in aggregate terms.106



Not all parts of the scheme worked well in its first year of
introduction. As has been discussed in the preceding section,
problems were experienced in respect of priority rating of programs,
ministerial endorsement and in meeting the deadline. There was also
incompatibility in the timing of FFE (Forward Financial Estimates)
introduced by the Treasury and FSE; the former being collected in

late January each year.

The second FSE memorandum was issued on 9 April 1976 after
revising in the light of the first year's experience. This memorandum
required the departments and authorities to submit their forward
staffing estimates only for 1976-77 by 26 May 1976. Due to change in
Government in December 1975, most of the programs had undergone or
were undergoing substantial analysis. The memorandum did not mention
the requirement of ministerial endorsement, because the ministers had
reviewed all their programs in the preceding months and it was thus
thought unnecessary to ask them to re-endorsé the programs. However,
the departments and authorities were required to allocate priority
to each program by using a new four - point priority (A, B, C,

D) scale. The memorandum demanded for the first time full workload
justification for all programs (whether or not increases in staff were
sought) as 'estimates provided in 1975 in many cases omitted objective
workload data even though large increases in staff were sought',107 and
also details of any planned redeployment of full-time staff into or

out of each program, required monthly staffing estimates and
end—of—year figures, information in respect of part-time staff,
consultants, énd overtime, and estimates of inoperative staff in

addition to estimates of full-time operative staff. As in the first

10



year, proposals to adjust departmental establishments were not to be

issued until staffing and financial allocations were finalised.l08

The third FSE memorandum was issued on 14 December 1976 asking
the departments and authorities to submit their returns by 28 January
1977. This change in time table was 'an attempt to make the FSE
coincide with the FFE, which were collected earlier and were to be

prepared into a submission for Cabinet consideration in March 1977'.109

This memorandum again required estimates for a triennium. It
emphasised 'the need for consistency in approach to both financial and
staffing estimates' and urged the departments 'to apply continuing
restraints on their future staff needs consistent with the restraints
applied to their estimates of expenditure for the period'. The
modifications in the program structure were to be made only to take
account of new program changes in existing programs, changes in
administrative arrangements or further develépments to accommodate the
integration of financial and manpower resource planning. Theb
departments and authorities were asked to ensure that the program
formats were adopted to confirm to a set of guidelines 'to facilitate
ready comparison with financial estimates and the associated
functional classification'.l10 The indication of the relevant

financial appropriation code against each program was also required.

The memorandum of 14 December 1976 also re—emphasised the need
for better supporting information about the intensity and timescale of
programs. It also stated that 'priority information previously

supplied by departments has not been particularly useful in
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considering manpower allocations. To a large extent this has been due
to the broad nature of the program structure adopted and the lack of
specific objectives and timelscale'.111 It requested the departments to
assign differént priorities to varying intensities of programs or
different target dates. The ministerial endorsement was again
required. It included for the first time 'Staff and Establishment
Indicative Annual Cycle' indicating the time table for all the related

events.

Although the information sought from the departments and
authorities was considerably increased in the 14 December 1976
memorandum, the Board was still not sure of the uses the FSE

would be put and 'the precise usefulness of them was still debated at

the time when the returns were due'.ll2

In its report presented on 1 March 1977, the Task Force on
Forward Estimates, established to review the recommendations of Royal
Commission on Australian Government Administration (1976) on forward
estimates,'accepted the idea that the FSE should be presented to
Cabinet at the same time as the F]E'E'.‘113 This placed the Board's
officers under tremendous pressure as the departmental returns were
late; several of them had not been received even by 24 February 1977.
Insufficient time given to the departments was the reason for these
delays. This also affected the quality of the returns. However, 'After
a hurried exercise, a Submission based on the FSE was presented to the
Cabinet with the FFE on 15 March, and was used as a basis for the staff
ceilings eventually promulgated on 24 May. At least to an extent the time

tabling and consideration of the FSE and the FFE had been brought together'.ll4



The FSE memorandum for 1978/79 - 1980/81 issued on 25 October
1977 showed further refinements. It required the returns to be
submitted by 27 January 1978. So the departments were given
sufficient time to submit their returns. The memorandum also gave
'Indicative Annual cycle' for staff and establishment estimates
including timetable for departmental staffing plans on quarterly basis.
It placed more émphasis on consultations between the Boaard's Office
and departments during the preparation of the estimates, during the
analysis of the estimates and following decisions on staffing levels.
Prior to this, the discussions could be held only after the
submission of returns. The departments were expected to develop
'comprehensive plans for the achie&ement of the approved staffing
levels' in the light of 'particular characteristics of their staff

wastage/workload patterns, and the recruitment market'.ll3

The memorandum again urged the departments not to make further
changes in the program format except where they had to take particular
account of mnew programs and changes to existing programs,
changes in administrative arrangements, the requirement for
coordination of financial and manpower resource planning to ensure
that program formats facilitated ready comparison with financial
estimates and associated functional classification, and improved
identification of workload/performance indicaters. It required the
departments 'to apply the same degree of restraint to their future
needs as is applied to their estimates of expenditure' making full
allowance for prospective improvements in productivity, decfeaséd

emphasis on some specific programs and possibilities for staff

Q
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redeployment from lower to higher priority areas, re—emphasised 'the
importance of the best possible presentation of relative priorities',
and ministerial endorsement of programs and priorities. Other

information requirements remained unchanged.116

So far, the Board had not been mentioning the specific uses of
the information received from the départments and authorities through
the FSE returns. But the FSE memorandum issued on 31 October 1978
specified that the information would be used for: 'a report on the
allocation of staff under ceilings set for 30 June 1979, consideration
of the ceilings which will apply at 30 June 1980, [and] manpower planning

purposes'.117 The memorandum also sought the following additional

information this year:

The procedures used within departments for allocating
priorities and reviewing staff deployment against approved
ceilings; and the actions taken following such reviews.

Decisions that have been taken to postpone or discontinue
activities, to reduce standards of service, or to redeploy
staff;

What further scope exists for deferring or discontinuing
lower priority activities, revising standards of service,
and so on.

The arrangements for consultation, time-table for staffing and
establishment management, requirements in respect of progrém formats
facilitating comparison with financial estimates and the associated
functional classification system, ministerial endorsement of programs
and priorities and staffing arrangements for seasonal or other
variations etc. all remained almost the same as in the previous year.
The submission of returns by 31 January 1979 was emphasised with the

warning that late submission would 'seriously reduce the opportunity



for consultation with departments before the Board reports to the

Government'.l119

The 1979 FSE memorandum was issued on 31 October 1979 after
further revisions. This year the Board discontinued to seek a
detailed breakdown of estimates by program for the whole triennium.

It was pointed out that 'Experience over a number of years has
indicated that, while the breakdown of estimates by program is
valuable for immediate staff ceiling purposes, it is not of practical
use for longer term manpower study purposes'.120 This decision of the
Board seems to be the result of a study conducted by the Board's
officers in 1978, which pointed out that no one of the six departments
studied by them paid much attention to years 2 and 3 estimates. In
respect of their use in the Board's Office, the study pointed out

that:

No DSD officer suggested that they were taken seriously.
There was no analysis of how accurate the figures might be,
no discussion and no recapitulation of the previous year's
forecast. The overwhelming importance of year 1 figures is
emphasised in internal papers and, as for as the present
practice of the Board is concerned, the figures for year 2
and 3 may as well not be there.l21
The memorandum, therefore, required the departments and
authorities to submit a detailed breakdown of full-time and part-time
staff by program for the year one ie. 1980-81 and only total estimated
full-time and part—time staff members at 30 June 1982 and 1983 and the
information was to be used for: 'a report to Government on the

allocation of staff under ceilings set for 30 June 1980; and

consideration of the ceilings which will apply at 30 June 1981',122
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This year, for the first time all organisations also were
required to submit information 'on any categories of staff who in the
past may not have been included in staffing estimate'.123 The
arrangements about program formats and information requirement were
similar as in the previous year. The returns were to be submitted by

22 January 1980 by using prescribed forms.

The FSE memorandum issued on 30 October 1980 set out the
arrangements for the preparation and processing of forward staffing
estimates for 1981/84 and also outlined the 'annual cycle' of staff
and establishment management, which were similar to those of the
previous year, with the exception that 'annual cycle' was spread over
a longer time period (November 1980 to March 1982). From this year,
however, the departments with apprentice requirements and overseas
staffing (Australia based staff on long term posting overseas or
locally engaged staff) requirement were asked to provide necessary
information in respect of these categories of staff. 1In respect of
coordination between the FFE and the FSE, it stated that:
'"Provisional ceilings will again be used in preparing draft estimates
for the Department of Finance. Departments and authorities should
thus ensure that the financial appropriation sought for staffing from
the Department of Finance is consistent with the provisional ceilings
approved and other relevant information provided in the forward staff
estimates'.l24 It contained some more instructions for the
coordination between the FFE and the FSE. Other information
requirements remained the same as in the previous year. They were
required to submit their estimates, endorsed by the concerned

ministers, by 21 January 1981 using 7 types of forms.
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The FSE memorandum issued on 30 October 1981, placed at Appendix

C, was again similar to that of the previous year. The information

“ requirements ‘'and staff and establishment arrangements were almost
identical. ﬁowever, it emphasised the need for 'achieving an
objective of a.two percent reduction, over and ébove reductions
resulting from sﬁecific decisions of thg’Review of Commonwealth.
Functions, in the area subject to staff ceilings over the next two

7

years'.125 They were asked to make their submissions, endorsed by the

Minister responsible, by 15 January 1982.

The FSE memorandum for 1983/84 was delayed and was issued on 18
November 1982 (Appendix B). It urged that the departments “contiﬁue
with the efforts to.optimise their use of staff and,'if seeking more
staff, need to be able to show that essential work cannot be done
within presen£ staffing levels'.126 It sought information 'on the
deployment of existing staff and on esfi@ated staff requirements for
the remainder of 1982/83 and for 1983/84' to be used for 'a report to
Government on the allocation of staff éeiliﬁgs for 30 June 1983, and
consideration of the ceilings which will apply for 30 June 1984'.127
The information requiremeﬁt about years 2 and 3 was dropped. The
memoraﬁdum, however,}indicated ;haf 'in order to provide anrindication
for three years ahead, of tﬁe prOspécti&e'budgefing situation based on
ongoing progfams aﬁd.activities only, thebDepartment of Finance is
seeking information in the forward financial estimates (FFE) on total
estimated staff member at 30 june 1985 and 1986 as well as 1983 and
19&4}.128 So- after eight yeafs of experimentation, the FSE éeems to

be a modified replacement, of 'annual bidding'. The major difference
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of course, is that the old annual biddings were made in aggregate form

and staff was not estimated by programs.
- The 1982-83 FSE memorandum mentioned that:

Board's memorandum 81/52211 of 25 December 1981 noted
" that some departments had .in the past made it a practice
to employ temporary staff from the beginning of the
month up to the day prior to the day on which departments
are required to report to the Board on their end month
staffing levels. The Board, while recognising that
there are legitimate needs for short-term temporary
staff eg. relief purposes, continues to be concerned
about the above practice'.l29

To stop this malpractice, the Board sought information on
"intra-month' temporary staff usage and requirements. The number of

forms were also reduced from seven to three and a summary statement.

REDEPLOYMENT

This section discusses the redeployment activity which has
taken place since December 1975. The Commonwealth Employees
(Redeployment and Retirement) Act, 1979 and the related regulations

have also been summarised in this section.

Following the election in December 1975, the new Government
started,implémenting its policy of reducing the size of the Australian
Public Service. By various-méasures discussed in the‘preceding
pages, the Goyernment was able to achiéve é real reduction of 4.2

percent by 30 June 1976 in the number of full-time Public Service Act.
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staff. 'As a result of Government decisions, a number of staff became
surplus to the requirements of their departments'.130 The reduction
was to be achieved by a process of natural wastage éuch as
resignations and retirements. This created problems for the
departments as the natural wastage did not occur according to the
requirements. Some departments experienced difficulty in achieving
their ceilings, while many others were well below their ceilings; the
actual staff figure at 30 June 1976 being 1562 below the overall
ceiling for the Service.l3l The Board, thus, initiated the following
special procedures for the recruitment and the redeployment of the

surplus staff:

instituted special monitoring arrangements to check
progress in reduction of staff;

initially discontinued the recruitment of staff unless
justified by exceptional circumstances, and subsequently
authorised recruitment to meet the essential needs of
departments;
required departments ﬁishing to advertise a vacancy or fill
a position by promotion to submit details to the Board,
subsequently changed to a process of monitoring gazette
notification of vacancies and promotions except for
positions in the Second Division, so that consideration
could be given to the placement of surplus staff; and
set up a small unit within the Board's Office to handle work
associated with the redeployment of surplus staff.132
The Public Service Board notified the departments of the
procedures to be followed during 1976-77 in respect of redeployment of
surplus staff in its memorandum of 17 August 1976. It required the
departments to inform the Board regarding any surplus staff alongwith

their respective qualifications and experience as soon as it became

clear to the departments and indicated that the Board would consult
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with the relevant staff organisations in this respect. In regard to
the placement of surplus staff on transfer, the Board emphasised that
the primary criterion was 'the competence of an officer to perform the
duties in questions and not the normal "relative efficiency" criterion
applicable to provisional promotions'.l33 The claims of surplus
officers for transfer were to be considered before the claims of
officers for promotion. The departments also were expected to give
consideration to the placement of officers available for redeployment
before a vacant position was filled on a higher duties basis. To
fulfill their responsibility for redeployment of surplus staff which
primarily rested with them, the Board also suggested to the

departments the following actions to be taken by them:

Transferring existing staff to other positions, to
facilitate the placement of surplus staff in resultant
vacancies that may provide a more suitable 'match'; and
advertising a vacancy immediately it becomes vacant, rather
than staffing the job from within on a temporary
performance basis'.
The staffing of vacant positions notified in Gazette could
proceed in a normal way (ie. open competition) only after the Board's
Office or the Public Service Inspectors were satisfied that the

departments had 'properly and adequately considered the claims of the

surplus staff'.135

During 1975-76, the need was seen 'to update redeployment and
retirement provisions in the Public Service Act and in other
legislation governing employment in the Commonwealth sector'.136

" Section 20 of the Public Service Act emphasised the continuity of



employment of public servants and required the surplus staff to be
relocated within the Service wherever practicable, but provided for
retirement in cases where no alternative positions were available.l37
The Government, therefore, introduced the Cémmonwealth Employment
(Redeployment and Retirement) Bill, 1976 in the Parliament on 8
bDecember 1976 so as to rationalise and coordinate provisions relating

to the retirement and redeployment of staff.138

On 1 September 1977, the departments were informed by the Board
of the Public Service Arbitrator's Determination No. 509 of 1977,
particularly drawing their attention to the Clause 2 of the

Determination which states as follows:

Where it appears to the Public Service Board that a
situation of redundancy has occurred or is likely to occur
affecting members of an association party to this
Determination, the Public Service Board shall immediately
advise the Association concerned to this affect and

forthwith provide all relevant details and arrange discussions

with officers of the Associations'.139

The Determination No. 509 of 1977 also provided for the various
procedural details and the courses of action to be taken in respect of
all important aspects of redundancy situation such as notice of
redundancy, notice of transfer or termination, finding of other
employment, provision of income maintenance, right of appeal, etc.
Reduﬁdancy situations were to be managed in accordance with the

principles contained in this Determination.l40

The redeployment of staff since 1979 is handled under the

Commonwealth Employees (Redeployment and Retirement) CE(RR) Act, 1979

-3
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and within the framework established in July 1977 by the Determination

No.509 of 1977. The CE(RR) Act provides for:

redeployment of staff who can be used more effectively
elsewhere, :

retirement of staff both voluntarily (from the age of 55)
and at management initiative, and

rights of appeal to an,independent tribunal for staff
affected by management decisions .l

Under CE(RR) Act 1979, an employee may be declared eligible for

redeployment:

where he or she is in a class of employees whose numbers
are greater than.is considered necessary for the avallable
work; :

when he or she is physically or mentally incapable of
performing the duties of his or her position; and

for any other reason that may be specified in regulations
to be made after the Board has consulted with staff
organisations and reported.to the Governor-General'.142 »

The Permanent Head of a department has to inform the Public
Service Board immediately of any redundancy situation in his Department

which may occur under the following circumstances:

The functions of a functional unit of his Department are
altered by the addition, deletion or variation of functions
as a result of changes to the Admln}stratlve Arrangements
Order;

any function or activity of a functional unit of his
Department is changed or terminated or the priority
accorded to any function or act1v1ty within hls Department
is altered;

a review or examination of a functional unit of his ‘
Department indicates that there may be a greater number of

" officers or employees in that functiomal unit of the
Department;’
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the workload of a functional unit of his Department or the
staffing provision of his Department changes
significantly.l
The departments and authorities have, however, 'the prime
responsibility for finding positions for staff whose services cannot
be used efficiently' and the Board becomes responsible for the

redeployment of the staff only "when the opportunities for

redeployment within the organisation have been exhausted'.l44

The CE(RR) Act 1979 applies 'to officers and employees of the
Australian Public Service except those on probation, temporaries with
less than one year's service, employed under a contract of employment
for a term of less than 1 year or term of years, employed in an
honorary capacity only, or remunerated by fees, allowances or
commission only'.l4> This Act also applies to a number of
étatutory authorities and ét 30 June 1982 the number of such

authofities‘was 21,146

From becember 1975 to 31 October 1979, some 1827 staff were
declared surplus. Of tﬁeée, 1378 were redéployed,'233 separated from
the Service and_216 remained unplacgd; Most redeployment activity
" occurred iﬁ A.C.T., to be followed by.Victoria and New South Wales.
TableA4.2 gives the summa;y of redeployment activity from December
1975 to 31 October 1979.

_ o
~ According tq\Public Service Board Annual Report 1980-81, the

number of staff redepldyed by the Board sinceiJanuary 1976 to June
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1981 was 'approximately 1620', in addition to those redeployed as a
result of their refusal to be transferred to Canberra. During
1980-81, however, 180 staff remained unplaced.147 Out of 148 staff
declared surplus during 1981-82, 59 were redeployed, 40

separated voluntarily from the Service, 48 remained unplaced;

one officer applied successfully against his declaration.l48

This brings the number of staff redeployed to June 1982 approximately
to 1679, and of those who were declared surplus appfoximately to 2300.
During 1981-82, the Board consulted the staff organisations 'on over
20 new redundancy situations involving some 670 potential or

actual surplus staff'.l49

REVIEW OF COMMONWEALTH FUNCTIONS

On April 1981, Prime Minister Fraser in a Ministerial Statement
in the Parliament announced the Government's decisions on the
recommendations of the Cabinet Committee on Review of Commonwealth
Functions (RCF). This section discusses the background, objectives and
the implementation of the RCF decisions in the context of ;educing

the number of Commonwealth employees.

The Liberal-National Country Party Coalition Government, immediately
after it came into power in December 1975, started implementing its policy
of pruning back an 'overgrown public sector' by reducing the number of
Commonwealth employees. It was able to reduce the nﬁmber of the
full-time Public Service staff, in real terms, by 6880 to 30 June 1976

by taking various measures as dicussed in the preceding sections.



In addition, non-Public Service Act staff subject to ceilings reduced
by 3099 during the same period. During 1976-77, the reductions
.achieved;din real terms, amounted to 2643 in the Public Service Act
staffing area and 682 in the staffing area under other Acts. In spite
of Government's policy of restraint, there wefé real increases of.
1765, 1193 and 640 during 1977-78, 1978-79 and 1979-80 respectively in
the full-time staff under the Public Service Act. The non-Public
Service Act fﬁll—fime staff subject to ceilings control also increased
in real terms by 786 and 495 during 1977-78 and 1979—80 réspeéfively,
and decreased by 1110 during 1978-79. The number of Commonwealth
employees in the area subject to céilings control thus increased in

real terms by 3769 during the three-year period 1977-80.

The Government extended gradually the Ceilings Control to a>
number of stafutory authoritieé.invan effort to find new areas for
effecting reductions and at 30 June 1979 about 82 percent éf the
Commonwealth employees (as discussed in an earlier seétion) was
covered by the ceilings. This helped the éovernment during 1978-79 to
balance the inc;eases in Public Service Act staffing (1193) area by
achieving reductions in the non-Public Serﬁice Act staffing (1110)
area. But this could ndt be repeated during 1959f80 when both the
staffing areas increased.

V‘The Public Service Board also argued in 1979 that there was no
extra fat left. Its~>l979 Annual Report stated: 'The Board is of the
view that, at 30 June‘1979, the overall level of staff ceilings wég

appropriate to the quality and quantity to services required from the
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Australian Public Service. - That assessment applied also to the staff
ceilings set for 1979-80'.150 The Commonwealth employment in the

staffing area subject to ceilings control increased in real terms by
1135 during 1979-80 and even this was possible only in the face of 'a

series of strong reactions from some departments and authorities'.l5l

The Board's report on the outlook for 1980-81 which was prepared
'in the light of the Government's policy of continued restraints on
staffing' again noted in March 1980 that 'unless functions were
abandoned or given 1ess.emphasis, the requested increases could not be

absorbed wholly within the existing staff ceilings'.l22

The Fraser Government was again returned to the office in October
1980. At that time, some sections of the press were very critical of
the Fraser Government's past performance in checking the growth of

Public Service and suggested to affect more reductions. For example,

The Australian in its issue of 20 October 1980 wrote:

For five years, Mr Fraser has promised us small government,
and has given us the reverse. That is not only bad for

his reputation, it is a drain on the economy, an
unnecessary burdon for the taxpayer to support.

He now has the perfect opportunltg and reason to honour his
pledge of small government, ..

On 22 October 1980, The Australian speculated:

A major shakeup of the Commonwealth Public Service is about
to be ordered by the Prime Minister, Mr Fraser, in
accordance with a promise he made four years ago to cut the
waste of taxpayer's money by triming the size of the

bureaucracy ,., until now it has been almost lmposs:.ble
impose any real check on growth.

to



The Prime Minister (Fréser), perhaps influenced by the Board's

. latest suggestions as well as media criticism and more importantly to

implement his 'small government' policy, announced on 6 November 1980

the Review

of Commonwealth Functions (RCF) by a Committee of Senior

Ministers to be chaired by the Minister for Industry and Commerce,

Mr Lynch.

Other members of the Committee were the Minister for

Primary Industry, Mr Nixon, the Treasurer, Mr Howard, the Minister for

' Finance, Senator DamebGuilfoyle, and the Minister for Employment and

Youth Affairs, Mr Viner — all Cabinet Ministers. The Committee was

to:

(a)

(b)

()

(d)

(e)

While
'review 1is

commitment

Review the functions of all Commonwealth departments and
other associated agencies to provide recommendations for
reduction, elimination or alteration;

identify areas where Commonwealth activities overlapped
those of the States or 'unnecessarily intrude on the
private sector';

hélp avoid Public Service intrusion into areas of activity
capable of being performed efficiently by the private
sector; '

ensure that the Government's 'policy of strict controls on
staffing levels in Commonwealth employment will continue';

ensure that in subsequent changes, .'the less well-off in

the community are protected, that activities are concentrated
on areas of greatest need and that the quality is

maintained of those services which are properly provided by
the Commonwealth'.l535 -

announcing the Review, the Prime.Minister said that the

a useful further step in the Government's coptinuing

to restrain the size of the public sector'.156 The

Ministerial Committee was supported by a Secretariat of senior
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officials to which the Office of the Public Service Board also

contributed.157

During 1980-81, in addition to normal process of setting and
administering the staff ceilings, special measures (discussed in earlier
sections) were taken to restrain the Service growth following the
announcement of RCF by Prime Minister, Fraser on 6 November. In spite
of these additional restraints, the number of full-time Commonwealth
employees subject to ceilings control increased by 3129; Public

Service Act staff by 1014 and staff under other Acts by 2115.

The Committee faced resistance not only from the bureaucracy, but
also from some of the ministerial collegues, and its work took 'much

longer than at first hoped'.l58 The Sydney Morning Herald, on the

basis of information provided by an official connected with the

committee reported on 23 January 1981:

~Senior Public servants are obstructing the work of the
so-called "razor gang'" which is seeking ways to reduce
staff levels in the Public Service ... some
ministers are also resisting its investigations because
they fear the abolition of their portfolios ... the
tactics included giving the Committee detailed submissions
on how to save small amounts of money without really going
to the heart of the Committee's investigations....
... members of the Committee are no longer
optimistic that they can break down the barriers of
self-preservation being erected by public servants and
ministers.l139

The Sydney Morning Herald report further mentioned that the Prime

Minister had also written in November 1980 to all ministers asking for

their co-operation, and that the Committee was 'set against a




Cr

background of election pledges to end big government and reduce the

size of the bureaucracy’.160

The Government's decisions on the recommendations of the Cabinet

Committee on Review of Commonwealth Functions were announced by Prime

Minister Fraser on 30 April 1981 in a Ministerial Statement to

Parliament. 'Altogether some 350 decisions' were announced. The
decisions related to the transfer of éertain functions to the private
sector, regulation and assistance schemes, taxation concéssions,
transfer of various functions to the States, further steps for
expenditure restraints particularly on capital works, abolition and
restructuring of certain Commonwealth functions, curtailing
expenditure on research activity, selling of assets, discontinuing or
reducing the frequency or review of the various types of statistical
collections, .and conducting reviews iﬁpo a number of areas of
Commonwealth activity 'in order to further tighten administration and

achieve a more efficient and effective service'.161 In respect of

staff savings the Prime Minister said:

Cumulatively these decisions will have ‘a major impact on
the size of the Commonwealth bureaucracy. = The
re—allocation of functions between Commonwealth and States
and between Government and the private sector together with
the decisions in relation to the Commonwealth's own -
activities, will result in reduction in the order of 10,000
to 11,000 in the number of Commonwealth Government |,
employees. Over and above the specific staff savings

~ resulting from the reduction or abolition of functions, the
Government has decided that it should work at achieving an
objective of a further 2 percent reduction in the number of
Commonwealth Government employees in the area subject to
Staff Ceilings over the next two years ... on the basis of
staffing assessments made so far it is expected that this
will lead to a total reduction in staffing of the order of
16,000 to 17,000. These estimates exclude. further possible
savings from the major reviews into.Defence administration,

I
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Telecom and the National Capital Development Commission and
~from other reviews and examinations of functions.162
The Prime Minister termed the Review of Commonwealth Functions
'the most significant and far reaching Ministerial undertaking of its
kind‘ever Qnde;taken by a Federal Government '163 and promised 'higher
economic growth', more jobs, 'a reduction in the relative size of the
public sector' and 'higher real incomes.for Australians'.164 Even
before the announcemeﬁt of RCF decisions, the Prime Minister, Fraser,
ﬁhile spéaking in his weekiy electdrate broadcast defended the RCF
exercise and said that RCF decisions would be a 'confirmation of
the Government's commitment to strong, effective and limited

government'.165

But the critics had a different view. The Australian Financial

Review commented:

The salient fact about the Razor Gang (RCF) report is
simply this that the full year savings of $560 million
which it hopes to produce amount to a mere 1.5 percent of
the estimates of the government outlays for 1980-81
contained in the last August 1980-81 Budget.

The mountain has laboured and brought forth a mouse. After

one has read the long list of trivial proposals, bureaucratic

point scoring and minor by-ways in the attachments to the
speech which Mr Fraser made in Parliament yesterday only a
few items stand out as having any significance at all.
None of them shows any real effort by the govermment to

. grasp the nettle of small government.
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In respect of staff reductions to be achieved by normal wastage, namely

‘ - . . - CT
resignation, retirements and lower recruitment, 1t further commented

that:



The result is predictable. The best and the brightest in
the Public Service will be encouraged to move into the
private sector or retire early, taking handsome
superannuation entitlements. The less efficient, the
immobile, the institutionalised will become even more
powerful. The net result will be a decline in the
efficiency of the Public Service, the minority of
hardworking, dedicated officials surrounded by those
clinging to their sinceres.l67

The Australian termed the exercise 'a shaving, not a slashing
exercise'.168 The leader of the opposition, Mr Hayden deplored the

review as 'a massive liquidation sale of national assets and public

confidence'.169

The Public Service Board initiated special procedures (discussed in

earlier sections) for the implementation of RCF decisions.

the Board itself was skeptical of the staff savings expected‘to be

achieved in the context of RCF decisions. The Board's Annual Report

for 1980-81 stated:

With regard to the ultimate decision by the Government to
"work at achieving an objective of a further 2 percent
reduction in the number of Commonwealth Government

employees in the area subject to ceilings over the next two

years", the Board's assessment is that this will require
shedding of functions, or reduction of activities,
additional to those determined in the RCF context, if the

Service is to operate efficiently and without excessive
strain.l7

No comprehensive report has been available so far by the
Government on the implementation of RCF decisions. How many of them

have been implemented is anybody's guess. The Australian Financial

Review reported on 1l January 1982 that 'even after nine months of
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Government's decision to sell a wide range of Government authorities
and businesses to private sector, not one sale has taken place'.”l

To date the situation in this regard remains unaltered. The following
comments by an experienced public servant, former Secretary to the
Department of Foreign Affairs, Mr Allen Renouf regarding the

implementation of RCF decisions best describes the situation:

One is still waiting to see what in the way of eliminating
functions the report of the "razor gang' will produce. The
end result may never be known, for many reports to
governments are forgotten and burried. It would not be
surprising for this to happen with the 'razor gang's"
report as the government has already reaped the political
dividends from it.
But, of course, the report is only the first step, what is
now being done, and what alone is meaningful to the public,
is how the report is to be implemented. Upon this aspect,
battle was joined some time ago and judged by the months
that have since elapsed, it is a battle royal. ‘At the
moment, the results of the whole exercise, are still
unknown .172
The savings in staff numbers expected to be achieved in the

context of RCF decisions are, however, nowhere near the targets. The

Prime Minister, Fraser in his Statement to the Parliament referred to

a staffing reduction of the order of 16,000 to 17,000. In the

first year, that is, during 1981-82, the number of Commonwealth

employees in the staffing area subject to ceilings control

decreased by a mere 857; a reduction of 663 for Public Service

staff and a reduction of 194 for staff under other Acts (Table 4.1).

During 1981-82, a number of statutory authorities were excluded from staff

ceilings control, reducing the Commonwealth employment area under

ceilings control from 82 percent in 1979 to about 45 percent. Many

organisation, for instance, DSS and Taxation Office, successfully



represented to get exemption from the across the board 2 percent cut
(Chapters V&VI). For 1982-83 the Government had already approved an increase
of 6935 in the staff ceilings only in the full-time staff under Public
Service Act, before the February review (discussed in the previous

section). More increases were expected as a result of the February

review. In addition, there might have also been increases in the
Commonwealth employment not covered by the ceilings control and
contributing about 55 percent of the total employment. Only in the

first six months of the financial year 1982-83, the total Commonwealth
employment increased by 3064. The implementation of RCF decisions in

the Context of reducing the number of Commonwealth employees was, therefore,

nowhere in sight well before the Labour Government came into power in

March 1983.

ESTABLISHMENT CONTROL

Establishment control is another device apart from staff ceilings
which is applied to manage the size of the Australian Public Service.
Establishment of a department is defined as 'its staffing f;amework, setting
out the number and arrangements of positions allocated at different salary
classification levels to carry out approved departmental functions'.l73
The'résponsibility for controlling 'a department's establishment and
through this staff numbers and classification levels, is shared by the
Permanent Head and the Public Service Board'.l7# Section 29 of the
Public Service Act defines their respective powers and

responsibilities in matters of staffing and position classification.



A department's establishment comprises of:

(a) permanent positions created by the Governor—General in
Council, on recommendation from the Public Service Board
following a report from the permanent head, and

(b)  provision for temporary (including industrial/day labour)
staff, approved by the Board at the request of the
department.

For management purposes, the Establishment of a department is
divided into (a) active establishment, and (b) reserve establishment.
Active establishment 'comprises those positions which have been
allocated to branches and sections for staffing, and approvals to
engage temporary and exempt staff'.l76 Reserve establishment
'comprises those positions which need not, or cannot, be staffed in

the immediate future'l’7 and are held in a reserve pool.

The Public Service Board sets separate figures in respect of
active and reserve establishments for each department. The size of the
active establishment for a department is decided after consulting the
concerned department and taking account of its staff ceilings, the
number of inoperative and unattached staff, and staff turnover rates.
The departments are required 'to keep active establishment to levels
consistent with their actual staffing levels, by withdrawing to the
reserve pool any vacant positions which are unlikely to be used in the
near future for reasons of need, lack of suitable staff available, or
setting of internal priorities in conformity with the agency's staff
ceilings'.178 From 1980 onwards, the time limit to withdraw vacant positions

to the reserve pool is three months. The departments are subsequently free
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to re-allocate, within certain limits, any positions from the reserve
pool to anotﬁer work-area where new workload demands have developed.
They are required to review the size and composition of the reserve
pool twice éach year, and 'recommend‘tq the Board creation or
abolition of positions as necessary to give the‘department sufficient
reserve establishment to meet foreseeable changes in workload and
aqtivities'.l79 Since 1979, the Board éubligheé separate active and
reserve establishment figures for each department. To ensure that the
classification profile of each major employment category in the
organisations remains appropriate to the work to be done, the Board
places limits on the minimum and maximum proportion of positions at

each classification level.180

The departmental establishments may be reviewed for a variety of

factors such as:

increased workload resulting from growth of client
population and/or client needs; .

changes in policy objectives, standards of service, time
table, or other aspects of existing functions;

developments in the significance, intensity of performance,
or activity emphasis within existing functions;

addition of new functions or activities.l8l

Since 1978-79, all the departments and authorities are requirgd .
'to’ submit only bﬁg or two Comp}ehensive establishment propqséls each
year and to limit ad hoc proposals to those.invﬁlving urgenﬁ and
unforeseeable changes, major reorganisations, Second Division

positions, or machinery of government changes'.182 The timetable for
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the submission of establishment proposals to the Board is coordinated
with that of staff ceilings. The final establishment adjustment
proposals for a financial year are to be submitted to the Board's
Office after the departments are adviséd of their respective firm
staff ceilings'approved by the Government in the context of Budget
decisions which are finalised in October/November each year. The‘
departmengs may also submit proposals fér.adjustment of establishment,
if necessary, during March each year, after the mid-year review

(February review)”of staff ceilings;183

Historically, as we have already seen, the introduction of staff
ceilings in 1971 was a result of Prime Minister Gortomn's
instructions to the Board on 5 January 1971 'for restraints on
establishmentiincreases'. In response to these instructions, the
Board suggested that the Prime Minister place a limit on the staffing
1e§els (discussed earlier). In respect of estabiishment control,

the Board initiated the foilowing actions:

large or otherwise significant establishment proposals
which had been developed prior to the initiation of the
Government's restraint policy were referred back to
departments for reconsideration in the light of these
additional restraints;

the Board issued a memorandum to all departments
- re—emphasising the need for establishment proposals to
- include clear, positive and complete proof of policy
authorisation, together with proof of the individual
staffing needs within that policy authorisation;

the Board intensified its examination of existing positiong
which had been vacant for lengthy periods with the
objective of abolishing such positions wherever justified;

additionally; with the introduction of control on maximum
employment levels for each department, establishment
action in response to departmental proposals had regard to
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the maximum employment levels authorised for the
- department;

... the Board identified departmental areas in which there

was some prima facie indication that reductions in

establishments could be effected by detailed examination

~ and review which led the Board to initiate jointly with
relevant departments an on-going program of review.184
During 1971-72, the Board also required the departments 'to

include with proposals for the creation of new positions a
certification that immediate staffing of the proposed new position was

necessary and could proceed within the overall departmental staff

ceiling'.185

_In managing establishment matters, the Board's efforts during the
1970's have been to devise procedures to maintain proper rélationships
between workloads, staffing, and the departmental establishments
throughout the Service, to reduce its own case—work.load and to
provide greater flexibility to'departments-in the use of

establishments. The Bulk Establishment Control Scheme introduced

'

in all the departments from 1 July 1975 aimed at achieving these
objectives. The main features of the Scheme after taking account of

revisions may be summarised as under:

departments are asked to submit no more than two routine
establishment proposals each financial year;

departments are asked also to' limit adhoc proposals to
those involving urgent and unforeseeable changes, major
reorganisations, Second Division positions and -machinery of
(government changes;

each department's establishment is divided into active and
reserve components; and

positions are moved by departments between active and
reserve establishments in accordance with the guidelines
developed by the Board .186 '

‘.



During 1975-76, due to significant reductions in staff numbers,
the gap between the departmental establishments and staff in many
departments became wider than required. So those departments with a
total number of positions considerably in excess of current
requirements were asked to report, under section 29 of Public Service
Act, the excess positions for abolition. The Board observed a
tendency of the departments to offer 'a disproportionate number of
lower level positions for abolition' and to staff higher level
positions irrespective of their contribution to approved programs and
priorities.187 The Board has been concerned to arrest this tendency
ever since. The procedures as discussed in the preceding paragraphs
to transfer the vacant positions to the reserve pool, abolition of
excess positions not required in foreseeable future, and observation
of Service-wide classification standards, were introduced in the

subsequent years to achieve this objective.

THE PRESENT SYSTEM
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The present system has evolved as a result of the historical

developments that have taken place over the years. The system of
implementation of staff ceilings being followed currently (as at March

1983) will be discussed in this section.

The Public Service Board plays a central role in the
implementation of staff ceilings at the macro level in the Australian
Public Service. The process begins in October/November
each year when the Board issues a very comprehensive memorandum (FSE

memorandum) to the departments and authorities subject to ceilings



control seeking information on the deployment of existing staff and

on estimated staff requirements for the remainder of the current
financial year and for the coming financial year. At 30 June 1982,
approximately 45 percent of the Commonwealth employees were subject to
ceilings control, comprising all the Public Service Act staff and some
staff employed under other Acts. The staff ceilings are applied to
full-time and part-time operative staff. Separate ceilings are also
fixed for the apprentices. The departments and authorities are
required to submit detailed breakdown of their requirements by program
in respect of each of the staff categories subject to staff ceilings,
namely full-time operative, part-time operative and apprentices.
Regarding the use of short-term temporary staff, the organisations are
required to submit information on 'intra-month' temporary staff usage
and requirements. Information on the use of over-time and consultants
is also sought. To enable the Board to make Service-wide assessment
of staff needs, the departments and authorities are required to submit
comprehensive estimates along with decisions.already taken by them in
terms of standards of service, priorities, procedures used for
allocating priorities, workload aﬁd staff reviews for achieving the
approved ceilings for the current year and also to indicat; scope for
making further economies. Public Service Board's FSE memoranda of 18
November 1982 and 30 October 1981 placed as Appendix B and Appendix C
give the details regarding arrangements for the preparation and

processing of forward staff estimates.

The FSE memoranda issued to the organisations seeking Forward
Staffing Estimates also contain any special instructions or

guidelines by the Government in respect of staffing estimates. For
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example, the FSE memorandum No. 80/4472 of 30 October 1980 contains

the following guidelines:

The Prime Minister has indicated that reallocation of
staff within departments should be pursued more
vigorously and emphasis will need be placed on
assessing the minimum staff requirements for established
activities, on redeployment resources away from lower
priority and non-essential work and on improving
productivity. At the same time, special attention
should continue to be given to the longer term health
of the Service through adequate provision for Staff
development and training, internal audit, etc ....188
The organisations with variable staffing requirements due to
seasonal or other variations in workload are required to indicate

their needs in the FSE returns. They are also advised through the FSE

memorandum of the annual cycle of staff and establishment management.

The information is submitted to the Board on certain prescribed
forms for, (a) reporting to the Government on the allocation of staff
under ceilings for the remainder of the current financial year, and
(b) the consideration of the ceilings for the coming financial year.
The organisations are required to submit their staffing est}mates to
the Bdard's Office in the later half of January each year. The departmental

estimates are required to be endorsed by the concern ministers.

| The departments and authorities may consult the Board's Office
if need arises, during November/December each year regarding program
revisions and the distribution of current ceilings accross programs
while preparing their staffing estimates. The departmental staffing
estimates submissions are further discﬁssed on a program by program

basis by the Board and departmental officers during January/February



each year., 50 as to ensure that the recommended staff ceilings would
reflect Government's current objectives and priorities. The
consultations are also held following decisions on approved staffing
levels (April to August). In the Board's Office, the responsibility
for examining departmental staffing proposals and then advising the
Board on staff.ceiliqgs lies with the Departmental Structures Division.
Each organisation has been assigned to an officer of this Division for
the purposes of examination and analysi; of staffing proposals who,
after having consultations with the relevant officers of the

concerned departients, pfepares reports fof : submission to the

Board.

In February, the Board submits two reports to the Prime
Minister: (a) on the allocation of staff ceilings for the remainder of
the current financial year; and (b) on an overall staffing outlook for
the next financial year. The Board submits another report to the Prime
Minister in Ma;ch/April each year recommending staff ceilings for
individual deparfmgntsbaqd authorities fér the next financial year.

On thé basis of this report, the Prime Minister approves provisional
staff ceilings for individual organisations which are advised to them
in April/May each year. Consistent with the procedures and guidelines
in the Cabinet Handbook and a letter of 4 May 1978 from Prime
Minister Fra;er to all Ministers, Cgbinef aoes noﬁ take decisions on
'étaff ceilings, gndothat it is‘a.matter to be decided by the Pfime

Minister on the recommendation from the Board.l89 The ceilings for

individual organisations are set after taking into account the authorised

activities, standards of service, workload and productivity on the one

hand, and the balanced sharing of limited resources on the other.
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The staff ceilings applied to individual organisations reflect
government priorities.l90 The approved provisional staff ceilings are
required to be used by the organisations as a basis for the financial

appropriation sought for staffing from the Department of Finance.191

The provisional staff ceilings are reviewed by the Board in
August/September each year in the light of Budget decisions, and a
report is submitted to the Prime Minister recommending variations in
the provisional ceilings. Firm staff ceilings are then subsequently
advised to the departments and authorities. As indicated earlier,
second Service-wide general review of staff ceilings is undertaken in
February each year. The administration of staff ceilings, thus,
involves three Service-wide reviews, namely, consideration of
proposals for forthcoming financial year, the mid-year review (both in
February) and the post Budget review.l92 The staff ceilings of individual
departments may also be reviewed during the course of the year in
exceptional circumstances. But as a generallrule, the proposals for
staff increases from individual departments and authorities are
held over until one of the above mentioned reviews, allowing

consideration of the needs and priorities of all areas at the same

time.193

Under certain circumstances, the staffing levels can exceed
authorised ceiling during the year temporarily on the Board's
approval, but should not exceed it at end of the financial year. 1In
exceptional circumstances, an increase in the department's staff
ceiling requires prior apprbval of the Prime Minister on the

recommendation of the Public Service Board.
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The Public Service Board advises the departments and
authorities in June each year of the recruitment planning arrangements
to be applied for the year through a separate memorandum. 194 They are
required to submit their recruitment forecasts on quarterly basis taking
into account their staff wastage, workload patterns and the
recruitment market. The timetable for these submissions is, however,
indicated in the 'Annual Cycle of Staff and Establi;hment Management'
referred to earlier (Appendix C). The departments and authorities are
required to submit their recruitment forecasts for the March quarter
of the ensuing calender year in November/December of the current year,
for June quarter in March, for September quarter in June and for
December quarter in September. The forecasts for apprentices and
trainee intakes for the next financial year are to be submitted in
September. The overall staffing plans are revised in August/September

each year after the firm ceilings are advised to the departments and

authorities after the Budget.

The staffing levels in the organisations are monitored by the
Board by means of returns (Form PSB 39) submitted to the Board each
month. These returns indicate staffing numbers in different
categories of staff such as full-time (operative and inoperative),
part—time, etc. These returns are due in the Board's Office 'by the

end of the first week following the close of each month'.195

The organisations with seasonal and other variations in
staffing requirements are managed by the 'average staffing'

arrangements within the following guidelines:
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The average of the twelve end-of-month staffing levels
is not to exceed the approved average.

Staff numbers at 30 June are not to exceed the staff
celling approved by the Government in the end-of-year
ceiling is the primary control over staffing levels.
Every effort should be made to limit staff numbers to
essential needs and to make staffing economies where
possible .196

The program formats adopted by the departments and authorities

are required to conform to certain guidelines and should be so

structured that allow ready comparison with financial estimates and

the associated functional classification system (Appendix B).

The Public Service Board advises the departments and
authorities of their respective staff ceilings on an overall basis.
The responsibility of 'the most appropriate allocation of staffing as
between different regions and functional areas within the authorised
1imit'197 lies with the permanent heads. Certain statutory authorities
are, however, allocated separate staff ceilings from their coﬁtrolling
departments. The number of such organisations has been increasing in

recent years.

In respect of redeployment of staff, the initial responsibility
of redeployment of surplus staff lies with the employing organisations.
They are, however, required to report to the Board any surplus staff
if redeployment to suitable vacancies within the organisations is not
possible. The Board then becomes reéponsible (discussed in an earlier

section)to redeploy the surplus staff.



Most of the departments and authorities start work on forward
staffing estimates as soon as they receive FSE memorandum from the
Board's Office. Only a few of them initiate the staffing estimate
process before receiving the FSE memorandum. The Management Service
Branch/Division of the organisations co-ordinates in this regard. On
receipt of staffing estimates from various Units, the Management
Services Branch prepares an overall report which is.to be approved by
the respective Permanent Head. Some departments have priorities
committees which first approve the estimates before submission to the

concerned Minister through the Permanent Head.

SUMMARY

The staff ceilings have been applied by the successive
Governments in Australia since 1971 to regulate the size of the
Australian Public Service. The L-NCP Coalition Governments, before
and after the Whitlam Labor Government (December 1972 - December 1975),
have applied staff ceilings consistently; the Fraser Government
(December 1975 - March 1983) being more committed. Under the Labor
Government headed by Prime Minister Whitlam, the staff ceilings were
implemented in a stop/go manner; they were lifted between December 1972
and June 1973, and again between January 1975 and June 1975. The
pfocess of setting and administering the ceilings has been gradually
changed in the light of operational and other needs and present a
typical case of 'incrementalism'. The application of staff ceilings to
different categories of staff has varied over the years as indicated in

Table 4.3, although they were first applied during 1970-71 to the total
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TABLE 4.3

APPLICATION OF STAFF CEILINGS TO STAFF CATEGORIES

Year Staff Categories

1970-71 Total (operative and inoperative) full-time and part—time
staff.

1971-72 Total (operative and inoperative ) full-time staff.

1972-73 Total (operative. and inoperative ) full-time staff.

The ceilings were lifted by the Labor Government in December
1972. So there was no ceilings control during December 1972
- June 1973.

1973-74 Full-time operative staff.

1974-75 Full-time operative staff.

The ceilings were again lifted by the Labor Government in
January 1975, and there was no ceilings control during
January 1975 - June 1975.

1975-76 Full-time operative staff up to December 1975 when
Liberal-National Country Party Coalition Government came
into power.

From December 1975 onwards, the ceilings were applied to
total (operative and inoperative) full-time staff.

1976-77 Total (operative and inoperative) full-time staff.

1977-78 From 1 July 1977 to 26 October 1977, total (operative and
inoperative) full-time staff.

From 27 October 1977 onwards, full-time operative staff.

1978-79 Full-time operative staff.

1979-80 Full-time operative and part-time operative staff.
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1980-81 Full-time operative and part-time operative staff.
. Separate ceilings for apprentices.
1981-82 Full-time operative and part-time operative staff.
. Separate ceilings for apprentices.
1982-83 . Full-time operative and part—-time operative staff.
. Separate ceilings for apprentices.
Source: Public Service Board, Annual Reports, 1971 to 1981-82.



141

employment under the Public Service Act and departments were allocated
separate ceilings for total full-time and part-time staff. From
1980-81 to date, the staff ceilings are applied to full-time and

part-time operative staff, indicating a separate component for

apprentices.

The staff ceilings also have been applied to a number of
non-Public Service Act staff since 1974-75. At 30 june 1979, some 82
percent of the total Commonwnealth employees were subject to the
ceilings control. The number, however, decreased to 45 percent as a
number of statutory authorities empioying most of the non-Public

Service Act staff were excluded from ceilings control during 1981-82.

The Public Service Board has always played a central role in
setting and administering the staff ceilings. The Board was
exclusively responsible for the implementatibn of staff ceilings up to
December 1975, when an Interdepartmental Committee (IDC) comprising the
representatives of the Board, the Deparments of the Prime Minister and
Cabinet, and the Treasury, was established by the Governmenk to prepare
a report to the Prime Minister (Fraser) on revised ceilings for the
departments and authorities. The Treasury was replaced invthg IDC by
the newly created Department of Finance in Décember 1976. The IDC on
staff ceiiings provided advice to the Government on related matters
till January 1978 when it was abolished, making the Board solely responsible
for staff numbers. But in May 1978, the ICD was effectively
reconstituted termed as 'Group of Senior Officials' from the

Departments of the Prime Minister and Cabinet, Finance, The Treasury
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and the Board. From 1979 onwards, the Board has exclusive

responsibility for the setting and administering the staff ceilings.

The arrangements of the implementation of staff ceilings in
statutory authorities employing non-Public Service Act staff have
varied since 1974-75 when they were first extended to this staffing
area. Initially, they were administered by an IDC reporting to the
Special Minister of State and comprising representaﬁives from the
Departments of Prime Minister and Cabinet, the Special Minister of
State, the Treasury, and the PublicVService Board. From December 1975
to March 1977, +this was the responsibility of an IDC established by
the Department of the Prime Minister and Cabinet comprising of the
representatives of the Board, the Treasury and the Department of the
Prime Minister and Cabinet. In March 1977, the Public Service Board
was also made responsible for the administration of staff ¢eilings for
the non-Public Service staffing area, and since then uniform procedures

have been applied to both the staffing areas.

The normal procedures for implementation of staff ceilings were
interrupted during 1980-82 period due to the Review of Commonwealth
Functions. The RCF was initiated in November 1980 and the decisions
taken in the context of this review were announced in April 1981.
Staff savings of the order of 16,000 to 17,000 were expected with the
implementation of these decisions. The Fraser Government, however,
failed to fully implement the RCF decisions and the associated staff
savings, were no where in sight till March 1983. Contrarily, towards

the end of 1981-82 the Fraser Government adopted soft approach in the



implementation of staff ceilings and allowed hefty increases in staff

ceilings.

The implementation of staff ceilings during 1970-83 period also
necessitated chaﬁges in the procedures to control departmental
establishments. The Board's efforts have been to maintain proper
relationships between workloads, staffing, and the erartmental
establishments throughout the Service and to reduce its own case-work
load and provide greater flexibility to departments in the use of
establishments. The Bulk Establishment Control Scheme was introduced

on 1 July 1975 in all the departments to achieve these objectives.

Finally, it has been demonstrated in this chapter that the
strict implementation of staff ceilings in the Australian Public
Service has been possible only in the face of strong opposition from
the Public Service. The L-NCP coalition government prior to Whitlam
Labor Government did not encounter any significant problems in this
regard due to modest objectives. The Whitlam Labor Government also did
not encounter any opposition during 1973-74 as it had allowed a
generous growth ceiling of 5 percent. It, however, could not retain
the ceiling control during 1974-75 when it tried to implement a tight
growth ceiling of about 1 percent for full-time operative staff. The
staff ceilings were lifted in January 1975. 1In July 1975, it again
announced a tight growth of 1.5 percent for full-time Public Service
Act operative staff. The protests and representations from the
departments and authorities has started pouring in the Board's Office

immediately after the provisional ceilings were communicated to them.

143



With the change in Government, the Public Service received a
shock treatment. The staff numbers were frozen at the end November
figures. The Fraser Government tried to implement staffing restraints
with full commitment to the philosophy of 'small government', and

generally ignoring the departmental protests. It was able to reduce

the number of Commonwealth employment subject to ceilings control by 13129

in the first eighteen months of its government. After that, there have

been real increases in the Public Service numbers (Table 4.1).

The Departments have also been trying to offset the effects of
staffing restraints by resorting to excessive overtime, employing
consultants, employing temporary staff, contracting out, work limiting
appreﬁtices intakes, retaining proportionately excessive level of
higher classification positions, etc. The Public Service Board has
been continuously modifying the procedures for the implementation of

staff ceilings in order to control above tendencies.

The Board has monitored the staffing levels and cont;olled the
departmental intake plans. In the initial years, the recruitment to
any positions followed on the basis of certifications that a particular
recruitment action would not cause to exceed the departmental staff
ceilings. But later on, the Board introduced the system that required
the departments to submit their quarterly intake plans to the Board,

and the recruitment could proceed on the basis of those plans.
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In the first year of the introduction of staff ceilings, the
Board kept a small component of the over all staff ceilings as reserve
with it for subsequent allocation if required. From 1971-72 this

practice was discontinued.

The process of setting staff ceilings also has varied. From
1970-71 to 1973-74, the staff ceilings were first announced on an overall
basis, and then the Board would distribute the ceilings to different
departments. The Departments also did not know any specific limits at
the time of the submission of their annual staffing bids. During
1974-75, the overall ceiling limit was announced before the
departmental bids were submitted to the Board. Since the introduction
of the Scheme of FSE, the Board has communicated Government's policy of
restraint in general terms, requiring the departments to prepare their
respective FSE in the light of certain guidelines provided by the
Government. The provisional staff ceilings:for individual
organisations are determined after the consideration of their

respective submissions, and in the light of government priorities.

The system of review of staff ceilings also has been
systematised over the years. Instead of case-by-case considerations of
individual depértmental requests for allowing increases as was
practised in the initial years, the present procedures provide for two
Service-wide reviews of staff ceilings; one after the Budget and the
other in February each year. Individual requests for ceiling reviews

are considered in exceptional circumstances.
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The process of setting and administering the staff ceilings now

« followsan Annual Cycle, and various activities follow a definite time
table which was not the case in the initial years. Since 1977, the FSE
memoranda requesting the organisations to submit their FSE.aré
issued in October each year. The provisional staff ceilings are
coﬁmunicated in May and then normal reviews are held in August and
February each year (Appendix C). Table 4.4 depicts the time table of
FSE circulars since 1975. It also shows that since 1977 the departments

and authorities have been given sufficient time to prepare their FSE.

TABLE 4.4

FSE TIMETABLE

Year A Issue Date Deadline
1975/76 28 January 1975 30 April 1976
1976/77 9 April 1976 o 26 May 1976
1977778 14 December 1976 28 January 1977
1978/79 ' : 25 October 1977 27 January 1978 .
1979/80 - 31 October 1978 '~ 31 January 1979
1980/81 . 31 October 1979 ‘ 22 January 1980
1981/82 ' 30 October 1980 21 January 1981
1982/83 30 October 1981 15 January- 1982
1983/84 18 November 1982 21 January 1983

Source: ©Public Sefvice Board, FSE Memoranda.



Coordination between FFE, FSE, departmental intgke plans and
establishment probosals has also occurred over the years. The FSE and
FFE were first discussed together in the Cabinet on 15 March 1977.
Since 1978,‘the departments and authorities are required to submit‘
their financial first bids to the Department:ﬁbf Finance on the basis
of provisional staff ceilings; They are required to 'ensure that
financial appropriation sought for staffing from the Department of
Fiﬁance is consistent with the provisional staff ceilings and other
relevant information pfovided in ‘the forward staff estiﬁates'. They
are also requifed to adopt such program formats that 'facilitate ready
comparison with financial estimates and the associated functional

classification system'.

The consultations between the Board and the departments have
gradually increased, and since 1977 these consultations take place
during presentation of the estimates (November - January), during
analysis of estimatés (Februaéy - April) and faliowing the decisions on
approved staffing levels (May‘— August). Prior to that, the
discussiong were normélly held only after departﬁents had submitted

their staff estimates.

Prior to the introduction of the scheme of Forward Staff
EStimateS‘(FSE).in 1975, the Public Service ﬁoard used the ann;al
staffing Bid; of thg'orgaﬁisations to feéommend to the Governmént
individuél departmental staff ceilings. These staffing bids indicated
departmental stéffing requirement on' an §Verall basis, and the staff

were not identified by program. The FSE was introduced by the
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Government in January 1975 with the objective to improve the forward
planning of the government programs and the assessment of the full
manpower and financial implications of proposals, and to achieve
coordination between financial and manpower resources. The first FSE
memorandum reduired the departments and authorities to submit their
forward staff estimates for a full triennium, allocating total
_departmental operative 'staff to individual programs/activities either
proposed or existing, allocating each program a priority level (high;
medium, low) for the first year of the triennium, indicating workload
indicators where possible and requiring the ministerial endorsement of
programs and priorities. The information requirements and estimating

guidelines have varied over the years.

The FSE are no more collected for a full triennium. The departments
and authorities are presently required to submit estimates only for
the reﬁaining part of the .current financial year and for the next one
year. The information is used for the February review of the staff
ceilings for the current financial year and for fixing provisional
staff ceilings for the ensuing financial year. The esfimates for the
yearé 2 and 3 of the énsuing triennium which were coilected supposedly
for manpower planﬁing purposes, although never used, are.no-more
collected by the‘Bdard.' The Department of Finance for financial
estim;tes purposes collect estimates in aggregate terms for these yeéars
and information to be provided to Finance is required to‘be consistent

to that supplied in FSE.
o
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The 1975 FSE memorandum asked the departments to submit Bulk
Establishment proposals for the ensuing financial year after the Budget,
emphasising that satisfactory consideration both by departments and by
the Board's Office of establishment needs is practicable only after the
determination of appropriate staffing levels and financial allocations.
The 19 December 1976 memorandum outlined an integrated Annual Cycle for
staffing and establishment estimating. Ever since,.it has been the
Board's practice to ask the departments their intake plans and
establishment proposals in the light of approved staffing levels and

also to examine these proposals in the context of their respective

staff ceilings.-

There has always been an emphasis on ministerial endorsement of
programs and priorities ever since the introduction of FSE. However,
procedures for the assigning of priority levels to their programs by
the organisations have changed over the yeafs, with little success in

getting a positive response from them.

To help organisations to meet variations in workload due to
seasonal or other reasons, the arrangements of 'average monthly
staffing levels consistent with their staff ceilings' were introduced
in 1978-79 for certain organisations which have been gradually extended

to all organisations with similar requirements.

Another tendency apparent from the preceding discussions is that
an increasingly greater number of organisations that were initially

counted with their controlling departments for the purposes of staff



ceilings have been allocated separate staff ceilings in the later years.
For example, Trade Practices Commission which was initially counted
with its controlling department ie. Business and Consumer Affairs
Department in 1980, was allocated separate ceiling for 1980-81. The
number of such organisations has increased over the years. This has
helped these organisations to manage their staff independently, and
remedied their problems they faced when the controlling department

could pass on most of the cuts to them.

The Board has increasingly extended more control on the use of
over—time, consultants, temporary staff and related options available
to the organisations to be used as device to offset staffing
restrictions. The Board has been varying its information requirements

for setting staff ceilings in the light of its experience.

A change of policy regarding the status of staff ceilings has
also occurred. Till 1978, the staff ceilings for the individual
departments and authorities were kept confidential. The Public Service
Board, for the first time, published the provisional staff ;eilings for
June 1979 in its annual report for 1978. Ever since, the Board has
been publishing the staff ceilings for the individual departments and
authorities employing Public Service Aét staff. The staff ceilings for
non-Public Service Act staffing area are, however, published on an

overall basis.

The implementation of strict staff ceilings by the Fraser

Government, and the policy that reductions in staff would be affected
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mainly through natural wastage (ie. resignations, retirements, etc.),
made it necessary for the Government to take special measures to
redeploy gurplus staff. The Commonwealth Employees(Redeployment and
Reti;ement) Act 1979 was passed by the Government to overcome its

» difficulties tq redeploy surplus staff. To ane 1982 the Government
had declared approximately 2300 employees as surplus, out of which
approximatglyhl679 had been redeployed.- The redeployment activity has

caused considerable tension amongst = employees over the years.
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CHAPTER V
THE IMPACT OF STAFF CEILINGS ON THE DEPARTMENT OF SOCIAL SECURITY

The preceding chapter discussed the past and present procedures for
setting and administering staff ceilings at the macro level. A brief
description of the practices being followed at the micro (department)
level also was given.\ In this chaptef and chapter VI, after providing
more details on the implementation of staff ceilings at the
departmental level, an attembt will be made to assess the impact of
staff ceilings on five selected organisations. In view of its size,
the availability of data and complexity and diversity of its
operations and the intricate nature of problems it has had faced auring
the period under study (1970-1982), this chapter has exclusively been
devoted to the Department of Social Security. Chapter IV will discuss
the impact of staff ceilings on the (former) Department of Capital
Territory, Australian iaxation Office, Australian Development
Assistance Bureau, and the Environment Division of the Department of

Home Affairs and Environment.

In respeét of each organisation, the general areas which have
been looked into are: Functions, Staffing, Management practices;
Capacity to deliver; Morale; and Industrial relations. These areas of
study are, of course, not independent of one another and are
identified as an aid to facilitate analyses. As each of them has a
bearing on others, overlapping is inevitable. Further, the approach to
each organisation selected for the study is deliberately different to

take account of the individual factors.
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FUNCTIONS

The Department of Social Security (DSS) was established on 19
December 1972 by an amalgaﬁation of the former Department of Social
Services and.tﬂe Health Insurance and Benefits Division of the
Department of Healfh. It 'encompasses a wide range of activities
concerned both with servicing the needs of people in the social
security, welfare and health insurance fields and with planning for
the social advancement of the community at large'.1 The Department
operates income maintenance systems through a decentralised network of
160 regional offices located throughout the six States, the Northern
Territory and the Australian Capital Territory. Thé decentralisation
has occurred over the last twelve-year period accompanied by rapid
growth in workloads; the number of regional offices increasing from 49
in 1970 to 60 in 1972 to6 107 in 1975 to 122 in 1978 and

reaching

the présent level_of 166 during 1981-82.2 Aggregate outlays on social

security and welfare by the Department
miilion; representing about 24.percent
departmental dutlays increased to this
1969-70, $1,679 million in 1971-72 ‘and
(Table 5.1)}. The number of pensidners

Department increased from 1.05 million

in 1981-82 amounted to $10,669

of Commonwealth outlays. The

‘level from $1,083 million in

$3,818 million in 1974-75.
and other beneficiaries of the

in 1970 to 1.29 million in 1973

to 1.66 million in 1975 and to 2.42 million at 30 June 1982.3

G

The administrative costs (excluding charges for rent, repairs

~ and maintenance) of the Department absorbed 2.45 percent of the total

expenditure during 1981-82, which have varied from 1.72 percent in



TABLE 5.1

DEPARTMENT OF SOCIAL SECURITY

TOTAL OUTLAYS AND ADMINISTRATIVE COSTS

ear Administrative Total A
Costs ($) Outlays ($) Percentage

(4) (B) ~ B
969-70 18 590 099 1 083 114 301 1.716
970-711 21 284 048 1 155 703 465 1.841
971-72 26 001 305 1 679 500 380 1.548
972-73 34 582 483 2 138 225 143 1.617
873-74 51 091 923 2 631 436 491 1.941
974-75 75 961 940 3 818 213 097 1.989
975-76 , 101 489 160 5 335 942 546 1.901
976-77 108 437 218 5 970 354 834 1.816
977-78 128 318 913 6 921 604 582 1.853
978-79 155 358 248 7 540 419 169 . 2.060
979-80 179 624 532 8 178 591 944 - 2.196
980-81 207 043 569 9 132 957 382 2.266
1981-82 261 904 354 10 669 150 483 ' 2.454

(ource: Commonwealth of Australia, Department of Social Security, Annual Reports,
1969-70 to 1981-82.
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1969-70 and 1.99 percent in 1974-75. Table 5.1 details the total

outlays and administrative costs from 1969-70 onwards.

During the period 1971-72 to 1981-82, the Department
experienced substantial increases in both the scale and complexity of
operations. The main changes during this period that have added to

the functions and workloads of the Department include:

increases in rates and introduction of automatic
indexation of most basic pension and benefit rates;

successive liberalisation of the pensions tests on
income and property and their subsequent replacement by
a test on income alone;

the introduction of new and extention of eligibility
for existing pensions and benefits;

changes in assistance for families with children,
including the introduction of family allowances, the
current legislation on the Family Income Supplement,
double orphan's benefit and handicapped children's
allowances; :

increases in the proportion of aged people in the
population, in the proportion of sole-parent families
and in the numbers of unemployed;

liberalisation of eligibility criteria in respect of
the payment of pensions overseas;

abolition of the six months waiting period for the
supporting parents benefit with the result that the
Commonwealth assumed responsibility for direct income
support for that period from the States;

a new Disadvantaged Persons Health Scheme;

a new child care program;

expanded Commonwealth Rehabilitation Service, including
the establishment of work preparation centres;

a new range of services to the handicapped and
homeless;

a transfer of responsibility for welfare housing policy
from the former Department of Housing and Construction;
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a transfer of responsibility for receiving unemployment
benefit applications and continuing claims from the
Commonwealth Employment Service.%

STAFFING

At 31 December 1982, the Department of Social Security employed
14,948 (including 847‘inoperativévstaff) full—timé and 121 part—time
staff, about 60 percent of whicha¥e employed in regional offices. The
staff ceiling for 30 June 1983 for full-time operative staff.approved
By the Govefnment prior to the February (1983) Review of the ceilings
was 16,132, fepresenting a ceiling increase of 3714 or 29.9 percent on
the ceiling approved for 30 June 1982. The Department requested a
further increase of 102 in its ceiling in the context of February
Review, the result of which was not‘known at the time of writing of
this section.’ The Department'é bid for 30 June 1984 was 16,355.
This Bi& did.not include any increase for unemployment benefit
staffing and the Depaftment proposed to use special‘arraﬂgements for

ceiling increases for unemployment benefit workloads if need arose.

Table 5.2 details the full-time staff and ceiling trends in the
Department since 1970 onwards. It shows fhat_fu114time total staff
increased from 4391 in.1970 to 4758 .in 1972 to 9649 in‘1975 and
reached the 14,948 level in December 1982. The fuli—tiﬁe staff-of the
Department increased by‘417 during~1§70~72, by 4945 dufing 1972-75 and
decreased by 373 during 1975-76 and again inéreaéed by 4578 Between
June 1976 and December 1982. It is obvious from Table 6.2 that the.
Department experieqcéd sldw growth rafe’during 1956—77, 1979—80Hand.
1980-81 and negative grgwth rate during 1975-76. Table 5.2 also

details the variation in full-time operative staff numbers during the



TABLE 5.2

DEPARTMENT OF SOCIAL SECURITY

STAFF AND CEILING TRENDS
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(Full-Time Staff

ear at Staff Total Operative Inoperative Variation in
D June Ceiling Staff Staff Staff Operative Staff
970 - 4341 - - - -
971 (a) 4500 4500 - - - -
972 (a) 4768 4758 4626 132 - -
973 (b) 6380 6211 169 +1585  (+34.3%)
974 (d) 6967 7446 7044 402 + 833 (+13.4%)
975 (c) 9703 9254 449 +2210  (+31.47%)(e)
976 (a) 9445 9330 8845 485 - 409 (- 4.4%)(e)
977 (a) 9260 9687 9280 407 + 435 (+ 4.9%)(e)
978 (d) 10000 10565 9991 574 + 711 (+ 7.7%)Ce)
979 (4d) 11394 12001 11368 633 +1377 (+13.8%)
980 (d) 11550 12294 11550 744 + 182  (+ 1.6%)
981 (4d) 11494 12370 11544 826 - 6 (- 0.05%)
982 (d) 12418 13275 12447 828 + 903 (+ 7.8%)
ec 1982(4d) 16132 14948 14151 797 +1704  (+13.77%)
a) Staff ceiling covers full-time operative and inoperative staff.
b) Staff ceiling was lifted in December 1972.
c) Staff ceiling was lifted in January 1975.
d) Staff ceiling covers full-time operative staff.
e) Real variations after adjusting for transfers in and out of coverage during
1974-75, 1975-76, 1976-77 and 1977-78 were +2189 (30%), -507 (-5.4%),
+1033 (+12.5%) and +921 (+10.27%) respectively.
ources: (1) Information provided by the Department of Social Security.

(2) Public Service Board, Annual Reports, relevant years.

(3) RCAGA Report, Appendix Volume I.




period between June 1972 and December 1982. A comparison between
Table 5.1 and Table 5.2 indicates that the Department tried to offset
these restraints by resorting to other means, for example, overtime,
consultancy, etc., as the administrative cost as a component of the
overall expenditure has generally increased during these years. There
have been generally small gradual increases in the inoperative staff
of the Department except for 1973-74 when the number of inoperatives

increased from 169(2.6%) in 1972 to 402(5.4%) in 1974 (Table 5.2).

The permanent staff category generally has increased over the
years, while there has been decline in the temporary and exempt staff
categories. During 1975-76, whereas the permanent staff increased
from 8245 at June 1975 to 8543 at June 1976, the temporary and exempt
staff numbers declined from 1025 and 379 to 438 and 326 respectively.
Although the temporary staff has increased to 651 in 1982, the exempt
staff has declined to 194 during the same period. The Department also
experienced relatively higher growth in its Third Division compared to
Fourth Division particularly during the years of little or no growth
in staff numbers. The proportion of Third Division Staff éf June 1980
was the highest (53.0%) and that of Fourth Division the lowesf (46.7%)
that changed to 52.1 percent and 47.6 percent for Third and Fourth

Divisions respectively at December 1982.7

MANAGEMENT PRACTICES

The administration of staff ceilings in the Department of
Social Security has varied over the years. On the basis of a report

in June 1982 by the consultants Coopers & Lybrand Services, assisted
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by a staff member of the Public Service Board, the DSS has adopted new
procedﬁres for the assessment and utilisation of its human resources.
The revised system requires the Central Office to involve all tiers of
organisation in the staff budgeting process taking into account not
only national standards or targets for staffing but also those
local factors iike population characteristics, experience of staff etc,
characterising each office, which affect work performance. .The
départment follows a 'top down and bottom up' planning approach in
determining -its forward staffing estimates. The DSS starts the
process well before it receives FSE memorandum from the Public Service
Board. -The Management Services Branch in the Central Officg,which is
responsible for policy and administrative aspects of the Department's
overall establishment and staffing needs, manpower planning

and formulating policies in regard to all aspects of personnel
managemént, asks the State Headquarters in September to submit their
staffing estimates fof the forthcoming finadncial year by the third
week of November. The main'features»of the procedures adopted since

1982—83 ére.Summarised below:

(i) This approach involves the 'area managers, acting in
consultation with regional management, in submitting
staffing proposals to state offices, as part of a
regular staff budgeting cycle. These submissions would
take account of guidelines on forward estimates of
workload and on target staffing levels for each area,
provided at the outset of the budgeting process by
central office management and manpower specialists.
Subsequently ‘a dialogue would take place between State
and Central Offices, which would seek to agree forward
staffing estimates for each area as a basis for DSS's
submission of forward staffing proposals to PSB.& The
process is illustrated in Figure 5.1.

(ii) In this process, the area and regional managers are
required to combine their local knowledge and
experience of regional office staffing requirements
with the information provided by central office on
workloads and targets for staffing, in preparing
staffing submissions to state offices'.9

168
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(1ii) The state headquarters officers are required 'to
exercise higher level management judgement in reviewing
these submissions prior to staffing discussions with
central office managers'.

(iv) At the Central Office, the management a) prepares
'estimates of forward workload and target staffing
levels for each area, adjusted to take account of
quantifiable local factors measured for offices in each
area', b) issues guidelines to the state offices and
area managers to facilitate local determination of
staffing requirements, c) submits overall DSS staffing
proposals to PSB after consolidating state office
submissions that are analysed and discussed with state
managers, and d) on receipt of the approved staff
ceilings for the forthcoming financial year, determines
the area based allocations of ceilings by using the
planning tools developed centrally for analysis of both
target staffing levels and local factors, and notifies
to the state offices.ll

Prior to the adoption of the above procedures, the Central

Office used to involve only the State Headquarters in estimating the
staffing requirements; in 1981-82 even they were not consulted when
the Central Office prepared the departmental bids in the light of its
own assessment. The state offices were required to submit their
estimates taking account of existing program structure, known policy
issues, existing and projected workloads, present staff development
and utilisation and achievements in past years (ie, growth rates, etc.).
The central office would establish the overall bid identifying
specific increases, purposes for which staff were required with
supporting justifications by invariably pruning down the Directors'
estimates.l?2 The departmental staffing bids were based on:
'productivity control system (PCS) estimates of staffing requirement

developed since 1978-79; beneficiary population to staffing ratios;

and existing staffing levels and policy commitments' .13
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FIGURE 5.1

DSS STAFF BUDGETING ACTIVITY SEQUENCE
(TOP DOWN-BOTTOM UP APPROACH)

Organisational Level

GOVT.

DSS (CO)/PSB \1/ > [> {%

DSS (SHQ) \2/ /5\

AM/RO 13>——\

Legend

1. CO prepares guidelines and 8. PSB/CO dialogue on forward
preliminary estimates of area - estimates.
stafting; passes to SHQ.

2. SHO briefs and disseminates Q. PSB submit consolidated (all
information to area manzgement departments) forward estimates
(AM). report to GOVT.

3. AM consults with regional ofiice 10. GOVT advises PSB of epproved
(RO) managers on forwarc estimates. ceilings. .

4. AM prepares estimates and submits 11. PSB notifies DSS CO of approved
to SHQ. ceiling.

5. SHQ consolidates area estimztes 12. CO detenﬂfnes state/aresa
and submits stete estimates to CO. allocations and advises SHQ.

6. CO0O/SHQ dia1ogue on estimates. 13. SHQ briefs AM on allocations.

7. CO prepares overall DSS estimates 14. AM determines RO allocations
and submits to PSE. in consultation with RO manacers.

Source: Department of Social Security (DSS) Regional Office Staffing Review
(Coopers and Lybrand Services), 1982, P. 29,
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The PCS times had been estimated for specific components of
workload which, when applied to estimated workload at individual
offices, gave estimates of the total staffing hours required to cope
with that workload. The PCS times had been derived by means of work
measurement exercises using activity sampling method. The beneficiary
population/staffing ratios had been derived by using management
experience and judgement as to the appropriate level of staff required
for a given beneficiary population. These ratios afe 1:100 for
Unemployment Benefits area and 1:698 for Pensions.l4 After the
introduction of the present 'top down and bottom up' approach, the
above ratios are marginally adjusted taking account of the local

factors to calculate the base level staffing.

The Department is required to estimate its staffing
requirements for relief purposes, excluding relief for training, to
cover recreation leave and an amount of sick leave by applying a
ratio of 1:9.4 assuming that each officer including the occupant of
the relief position would have 4 weeks recreation and 1 week sick
leave each yearld. 1In the face of tight staffing restrictfons, the
Department has experienced problems in this area since 1980. The
provision of adequate relief staffing was a matter of joint ACOA/DSS
examination during May-July 1980 as a result of ACOA representations
to the Department in March 1980. The joint ACOA/DSS Committee
submitted its report on 11 July 1980. The committee had reached

unanimous agreement in respect of all aspects of its report.

The committee felt that the PSB formula (1:9.4) was deficient

for a number of reasons including:
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Departmental State Surveys conducted in 1977 and 1979
had shown that sick leave exceeded 5 days per year,
some surveys in fact found the position to be between
10 and 11 days per annum.

No allowance was made for special leave, leave
without-pay, furlough, maternity leave, bereavement
leave, etc.

No allowance was made for isolated districts which
attract additional recreation leave entitlements under
Regulation 49(3).

The dislocation effect of Public Holidays on an
organisation geared to meeting continuing social
welfare commitments within strict time limits.

The relief requirement arising out of training and
staff development activities was ignored.

The principle of essentiality was not defined.l6

The review team's findings in respect of relief staffing

arrangements in all the States are summarised below:

Officers absent from duty are not relieved in the
majority of cases, or, if internal relief is provided,
there are consequential unrelieved vacancies (normally
at base grade).

A substantial proportion of individual relief positions
on active establishment are not utilised for relief
purposes. They have become operative, functional
positions.

Similarly, the relief pools and training relief pools
have, with minor exceptions, been "assimilated", ie.
they have ceased to function for relief purposes.

Generally-speaking, it is difficult to identify any
staff as "relief" staff - the "assimilation" process
has extinguished any distinctions between '"relief" and
"operative" staff.

If current relief establishment is any guide to the
relief requirement, then the existing RELIEF STAFF
NO. OPERATIVE STAFF ratios apply in each State:

New South Wales 1 : 21
Victoria 1 : 16
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Queensland 1 17
South Australia 1 11
Western Australia 1 19
Tasmania 1 13
Northern Territory 1 58
Australian Capital Territory 1 12

The review team felt (and its subsequent research and
date collection exercise confirmed) that the ratios
were grossly inadequate as an expression of the relief
requirement. ‘

Whilst the States claim to operate leave roster systems
in order to regulate levels of absence, the review team
found that frequently the systems either did not
operate, were ineffectively managed or were out of date.
They seldom achieved their purpose, eg. there is heavy
leave-taking over the peak workload Christmas period.

Over 50% of all overtime funds are being utilised to
pay staff who are processing workload arrears resulting
from unrelieved absences. In 1979/80, $2.97 million
were expended on overtime. Thus, at least $1.48
million can be said to be a part of the cost of the
current relief arrangements.

Approximately $200,000 per annum is expended on travel
costs and allowances associated with relief
arrangements.

One of the comnsequences of inadequate and ineffective
relief arrangements has been a build up in areas of
work, particularly in respect of reviews and
overpayments outstanding and on hand.

The decentralisation process has changed the thrust of
relief arrangement optioms. In particular, large
relief pools are far less desirable and inbuilt relief
much more desirable.

The great majority of positions in the Department
require relief. However, the degree of relief required
will vary according to the application of the principle
of essentiality.

In the majority of States, management of relief
staffing has become a day-to-day operational task for
the line manager (eg. a regional office manager). This
day-to—day reality which appears to have emerged as a
substitute for State/National policies/strategies/
procedures aimed at the effective management of
resources for relief purposes, has now become the de
facto departmental policy. In other words a policy
vacuum has been filled by short-term stop-gap action
which, remaining unchallenged, has become the de facto
policy.17



The Committee recomménded that 'for the Department to maintain
an effective and efficient workforce a gross relief ratio of 1:7.92
would appear to be necessary to cover absences of "essential" staff
due to recreation leave, sick leave, special leave, leave without
pay, furlough and other types of leave'.18 This ratio does not

include relief for training.

An independent review of the regional office staffing needs
conducted by an outside consultant, Coopers and Lybrand Services, in
conjunction with the Public Service Board over the period between 22
March 1982 to 25 June 1982 also confirmed the inadequacy of the relief

staffing. The review report concluded as under:

... our evidence indicates that relief staffing is
inadequate and that where there are shortfalls in
regional office staffing it is usually for this reason.
This conclusion is consistent with the consensus view

of regional office management and staff. Our assessment

is that relief staffing, excluding relief for training,
is required at the approved ratio of 1:9.4 for the base
level staffing in regional offices excludlng certain
categories of specialist staff. 19

According to the review report the following three main

features characterised the regional office staffing:

regional management and staff are concerned that local
discrepencies in the allocating of staff in relation to
workloads are apparent;

the proportion of staff with a significant level of
training is small in relation to total staff numbers;

relief staffing, including relief for training, is
inadequate.
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The review team noted that 'major issues of concern are
clearly the inadequate level of training and the limited capacity for
relief'.2l The review also pointed out that 'in many work areas in
regional offices, the accumulation of arrears rapidly produces a
multiplier effect on office workloads. Delays in payment or the
termination of payments produce additional telephone and counter
enquiries, requests for mannual cheque payments, or overpayment
recovery actions'.22 It follows that the provision.of adequate staff

in the first place would be economical in the ultimate analysis.

The Department does not allocate priority levels to its
programs. All programs are allocated top priority. The Permanent
Head (L.J. Daniels) of the Department suggested to the Minister for
Social Security (Mr Hayden) on 28 May 1975 in an internal Minute (to
which the Minister agreed) that 'In line with my understanding of the
significance of each of these programs, I have regarded them all as
being of High priority'.23 The same view was again endorsed in
February 1977 by the then Minister for Social Security (Senator
Margaret Guilfoyle).24 Ever since, there has been no changé in this
policy. There is also no committee for setting priorities for
allocating manpower resources to various programs; one such committee
functioned fér a short time in 1974 under the Chairmanship of the
Deputy Director-General.2? The Permanent Head, on the basis of report
from the Management Services Branch decides the allocation of staffing
resources to various programs that are generally endorsed by the

Minister without any change.



CAPACITY TO DELIVER

The'Department_has always experienced difficulties in matching its

staffing respurces with increasing workloads. This is obvious in
Appendix D from the number of the Depaftment's bids for staffing
resources for Qarious years which were only partially mét.
Substantial increases in both the scale ‘and complexify of its
opérations thét have occurred during the 1970-1983 period are mainly
responsible for.Department's‘demands for more and more staffing. The
Department has experienced workload pressures whenever Government has
tried to impose a tight ceiling growth on the Australian Public
Service. The Department experienced staffing restraint, particularly
during,Fraéer Government's periodyas Table 5.2 demonstrates. It faced
some real staffing problems for the first time when in June 1974 Prime
Minister Whitlam announced a growth ceiling of about 1 percent for
full-time operativg staff under the Public Service Act.- The
Department, however, sought an increase of 11.5 percent whicﬁ was
endorsed by the Minister‘(Hayden) emphasising that the 'impésition of
a staff ceiling of the order indicated by the Board would heavily
reduce the Department's capacity to implement programs which ha;eA
already been substantially endorsed.'.‘26 The Department's ceiling for
30 June 1975 approved by the Goverﬁ;ent was 7240, much less thén its
bid. Obviously, the Department was not happy about this. The
Department's problems were multiplied by the rise in uhemploymept

in the country. The Permanent Head, in his lettgf of 5 Noveﬁber

o
1974 wrote to the Chairman of the Public Service Board:
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Upto now, the initial impact of the additional loads
being borne in this area (unemployment benefits) has,

to some extent, been absorbed at the expense of other
important programs (eg. a slow down of decentralisation
activities and a delaying of social welfare programs),
but the stage is being reached when it is not practicable
to continue to use this expedient.2’

In respect of procedural modifications with a view to achieving

staff economies, he pointed out that:

[This] has been the subject of attention for the last
few years and in particular, since the period of staff
restraint introduced under the Gorton Government.
State Directors of this Department have pointed out
that, because of this continuing process, a stage has
been reached where further elimination of checks and
"cutting of corners" may well involve an acceptance of
a high element of risk of fraud .... despite the
in-depth examination of the considerable number of
activities which have been the subject of critical
analysis, the staff economies likely to be achieved
will probably only be minimal.28

As has been mentioned in chapter four, the Department was initially
able to exclude its unemployment benefits staff from staff ceilings, and

eventually expanded its staff by more than 30 percent during 1974~75

after the ceilings were lifted in January 1975(Table 5.2). |

The Department was again not happy with the ceiling approved
for it after the reimposition of staff ceilings in July 1975. The

Permanent Head's letter of 24 July 1975 stated:

I am, of course, unaware of the basis on which the
Board arrived at the provisional ceiling for this
Department, but I should point out that the figure of
9117 is somewhat below the actual staff level of 9258
at 30 June 1975. 1 am concerned, therefore, that a
consequence of the staff ceiling which has been set for
this Department would be to require me to affect a
staff reduction from the 30 June level, which I am sure
would not be the result intended by the Government .29
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He mentioned the adverse press and other criticism levelled at
the Department 'over allegedlfailures to deliver an acceptable level
of Service to the public'.30 He also referred to the objections
raised by the Auditor-General's office regarding fproce&ural changes
which had to bé made ..... in an attempt to cope with abnormally high
>1eve1 vaunemployment benefit ...... and the risk of a high incidénce

of overpayments'.31

The Department engaged the outside Consultant W.D.Scott énd Co.
during 1974-75 to review the Departmental activities. The review
team submitted its report in May 1975. The following quotation
from the report,which the Permanent Head also quoted in his letter to

support his claims,is revealing:

The. review has covered the main activities of Benefits
Administration in the Department. It has clearly shown
the pressures under which the Department is currently
working. ¥For some time now the resources normally
employed on maintenance and improvement of existing
operations have just not been available. This is a
particularly dangerous situation when one take into
account the likelihood of the demands on the Department
growing even further. Inadequate maintenance, lack of
opportunity for internal developments and improvements,
combined with over expanding demands, must eventually
lead to .a breakdown in the. basic operations themselves,
irrespective of the addition of clerical manpower. The
operation itself can become unmanageable, as already
pointed out, the demands on key executives have already

. reached unreasonable levels impairing effectiveness and
 health.32 ‘ ' '

The worse had to come. The L-NCP Coalition Government, after G
' coming.into power in December 1975, started implementing its policy of

reducing the size of the Public Sector immediately, and froze the

Public Service numbers at 30 November 1975 levelis. During 1975-76, the



Department of Social Security experienced a negative growth for the
first time in its history. The Department, between 24 July 1975 and 7
June 1976, made six representations to the Public Service Board for
increaSiné its staff ceiling by 1778. But the net result

of the Government apérovals between 4 August 1975 and 29‘June

1976 was an ad&ition of only 393 to its staff ceilings (Appendix D).
The result of the. Government decisions was that during 1975-76 the
Debartment's operative staff decreased in real terms by 5.4 pefcent
(Table 5.2). These reductions affected the Depértment's operations
adversely and it had to cut drastically its training programs, neglect
planning and development work, stop carrying out (or carry out at

a reduced level of activity) some checking and investigation functions
resulting in higher incidencé of overpayments, scale down follow-up
activities to recover overpayments and curtail the internal audit
programs and field officer investigations. The Permanent Héadfof the
Department (L.J. Daniels) in his letter of 7 February 1977 to the

Chairman of the Public Service Board wrote:

In discussions last December with Commissioner Taylor,

I expressed concern at several unsatisfactory aspects
of the Department's administration. It is apparent
that we are facing a steady decline in the effective
level of our Departmental operations. The Department
is continuing to be subjected to heavy workload
pressures ....

It has only been possible to maintain essential
services at an acceptable level by adopting expedient
measures, refining and paring down procedures,
redeploying staff from areas of lower priority to areas
of higher priority, substantially reducing training
activities and limiting the level of effort devoted to
conducting associated audit type functions directed to
protection of Government expenditure.

On a number of occasions in the latter months of 1976,
administrative procedures, on which pension and benefit
payments are based and which are time critical, were
near breakdown.33 :
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He identified the following main reasons for the decline of

Department's operations:

clients' demands and political pressures are
increasing; probably a reflection of trends in society
generally towards demanding greater personal attention
.and servicing from the bureaucracy; this trend is
emerging at a time when the Department's capacity is
declining;

notwithstanding efforts towards simplicity, recent
policy changes by the Government have made the pensions
and benefits systems more complex; this complexity has
flowed on to the Departmental administrative
procedures;

because of the complexity, many of the Department's
clients lack the necessary qualities to understand
them, which leads to further demands to have the
provisions explained;

an increase in the volume of the abuses which range
from relatively insignificant ''fiddles" by individuals
to beat the system to well planned large scale frauds;
combating this trend is made more difficult by-the
greater tolerance of the community towards them;

the substantial increase in the number of clients the
Department services, notably unemployment
beneficiaries; : : :

the fact that many of the Department's clients are
"difficult cases", often abusive orAuncooperative.34

The Permanent Héad of the Department also pointed to Special
prqblems faced by the Department affecting the efficiency adversely.

He stated that:

”

Contributing to the reduced level of efficiency of the
staff are the very low average age overall
(approximately 22/23 years) and the high degree of
“instability as indicated by the wastage rate in excess
of 100 per month (notwithstanding that it is a time of
high unemployment). The quality of the new recruits
is generally poor. Because of the nature of its work,
new entrants to the Service do not see the Department
as an attractive employer providing substantial
opportunities for advancement .... Due to

the high wastage and the inability of the Department to



retain benefits training pools within staff ceilings,
the persons replacing the wastage are not adequately
trained .... Yet without proper training, the
unemployment and benefits areas will not be able to

administer effectively the high volume situation that
exists .32

The letter further stated that:

Unfortunately the Department's benefits training
programme, which a few years ago was well established
and effective, has been greatly reduced in recent times
because of the need to direct resources to operational
areas which were given higher priority. Training
activities in all States have been drastically

reduced .36

In respect of investigation, review and checking activities,

the letter informed that:

regular cyclical means test reviews of pensions were
suspended a few years ago in anticipation that the
means test would be abolished. It is now apparent that
the income test (which replaced the means test in
November 1976) will be retained in the immediate future.
It is estimated that overpayments due to these reviews
not being carried out are running at between $10 - $12
million p.a.;

quarterly reviews of the continuing eligibility of
unemployment beneficiaries have been reduced;

internal audit programmes and field officer
investigations have been curtailed.3/

The Permanent Head of the Department opined that the savings
that would result from intensifying the above activities 'would be
many times greater than the staff and the associated costs'. The
recovery of overpayments and the development of A.D.P. (Automatic Data
Processing) systems was also affected significantly due to
non-availability of staffing resources. The letter stated that 'we

are not able to invoke satisfactory follow-up action to ensure that
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maximum recoveries are achieved' and that 'the balance of outstanding
overpayments increased from $4.7 million to $10.0 million' during
1975-76.38 1t was stated that 'the planning and the development work
has had.t; be neglected more and more over the past two years' as
almost the entire programming staff of the Department were engéged

full-time on programme maintenance' .39

In a representation to the Minister for Social Security
(Senator Guilfoyle), similar problems were pointed out by the
Secretary of South Australian Branch of the Administrative and
Clerical Officers Association alleging that, due to staff shortages,
'clients are becoming increasingly frustrated with the delays and are
abusive and threatening with the staff'.40 He informed the Minister

that:

In some Regional Offices it is taking 14 1/2 weeks to
process a Pension claim. This is caused by lack of
funds and staff to send assessors to the country for
relief for persons on sick and recreation leave and
lack of funds and staff to train assessors in the
regions. :

Two. years ago the average time taken to process a
Pension claim in State Headquarters was three weeks. It
is now six and a half weeks.

There is at present a backlog of one month's work in
the Family Allowances section.

Lack of formalised training in all areas means that
‘assessors are simply being trained on the job,
frequently by people who have themselves been
inadequately trained. This leads to errors being
perpetuated and overpayments and underpayments occuming.
More work and hostility if thereby generated as
overpayments are recovered from clients. Some
overpayments are of course written off as being due to
office error. Shortage of funds is thus leading to
wastage of funds. ‘

Changes in policy and delays in processing time mean
that many overpayments are mow hidden .... No overpayment



would be raised in this case .... an examination of
what happened with overpayments at the time of onset of
staff ceilings will give an indication of what the
current situation could be.

In 1974/75 overpayments of $730,000 were raised by the
Department. In 1975/76 the amount was $762,000. The
comparable for 76/77 can only be speculated on but
members indicate that it would have risen at an
increasing rate.

The issue of some Pensioner Medical Service Cards are
four months in average. These are cases where
eligibility resulted from the new income test.
Although two positions were provided. to examine these
claims, no staff have been available to fill them.

The Department is at present experiencing a resignation
rate of 18%. This is extremely high by any standards
and must be symptomatic of systematic inadequacies....
On 18 March 1977 a batch of 1570 Family Allowance
cheques was released without checking as no staff were
available. The value of the cheques was over $53,000
and many overpayments may have been made.

The operations area was recently subject to a staff
utilisation review. It was decided as a result of this
that the full staff of 39 was needed for the section to
function. Nevertheless, this section has been working
with two to four of its 22 clerical positions unstaffed

due to unavailability of relief for persons on
leave.%1

All these representations, however, brought only a fraction of
what the Department had asked. Between 26 August 1976 and 13 May
1977, the Department made a number of submissions for additional staff
the aggregate of all of them amounting to 1957. But the net ceiling

increases allowed by the Government between 18 August 1976 and 31 May

1977 amounted to 858 (Appendix D).

The staffing situation of the Department remained somewhat
similar up to March 1982 after which, as a result of industrial action
by the staff (particularly by the ACOA members), the Government allowed

significant staff increases. During 1977-78, between 1 July 1977 and 7
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June 1978 the Government approved net increase of 1040 in the
Department's ceiling although the Department had demanded an
aggregate increase of 2992 between 28 July 1977 and 12 May 1978. In
1978-79, the same story was repeated when the Government allowed net
ceiling increase of 1150 between 4 August 1978 and 3 May 1979, whereas
the Department requested for an aggregate increase of 4319 though a
number of submissions between 19 July 1978 and 15 June 1979.

Similarly between 10 November 1979 and 4 June 1980 the Department's
staffing bids demanded an aggregate increase of 1135, but the increase
in ceiling allowed by the Government between 26 November 1979 and 16
April 1980 amounted to only 130. The ceiling increase as a result of
various Government approvals between 9 October 1980 and 10 March 1982
amounted to an insignificant 19, whereas the Department's demands

between 22 August 1980 and 26 August 1981 amounted to 1282

(Appendix D).

The increasing work loads and related issues like inadequate
training opportunities, redeployment, and abusive clientle caused by
strict application of staff ceilings particularly since December 1975
also caused anxiety and frustration amongst the employees. This
eventually resulted in strained industrial relations in the Department.
The Administrative and Clerical Officers Association (ACOA),
Australian Public Service Association (Fourth Division Officers)
[APSA(F00)], and Professional Officers Association (POA), as will be
discussed in more details in a latter section, resorted to
industrial action on various occasions spreading from April 1977 to
December 1982. This on-going iﬁdustrial dispute over staffing levels
in the Department has had further adverse impact on the Department's

'capacity to deliver' over the years.



The training of the staff of the Department has remained far
from satisfactory throughout 1975-82 period. In fact, the situation
continued to deteriorate year by year. The Permanent Head of the
Department (Ayers) in his letter of 9 October 1981 to the Chairman of
the Public Service Board while emphasising the need for training and

requesting for the provision of staff for training relief wrote:

In the last few days I have visited ten Regional
Offices in three States. Our assessers class 2/3 were of
an average age of 20 years with the maximum length of
experience 6 months and the minimum of few days and in
every instance no formal training or training of a few
days duration. In the recent past we have placed our
faith in self-instructional material. There is nothing
wrong with this material if it is used to complement
formal training. The problem is that it has been used
as a substitute for formal training. Our young
officers do not understand the self-instructional
material used alone and as a consequence they have
little or no training. In time they become determining
and review officers at class 4/6 level still without
any formal training of consequence but with
responsibility for new assessors. If it were not the
year of Disabled, I would say that it was a case of
the blind leading the blind.

The cost to the taxpayer of this situation can be
massive under the administrative law arrangements.

Even when original decisions are correct (and there are
many that are patently not), many of our officers are
not experienced or competent enough to be able to
justify their decisions to Appeal Tribunals and the AAT
(Administrative Appeals Tribunal). Accordingly there
is a temptation to grant the pension or the benefit and
thus not be exposed to an external review.

It seems to me imperative that the Department must now
address itself as a matter of priority to the training
of staff involved in processing pensions and benefits
..+. The present situation could not be justified
under any circumstances'.%2

m



The accompanying annexures to the above mentioned letter showed
that the percentage of class 4/6 staff in regional offices receiving
formal training consist ntly decreased from 9 percent during 1978-79
to 7 percént during 1979-80 and 3 percent during 1980-81. A survey
conducted by the ﬁepartmeht on the training needs of this group
indicated that'staff at these levels were ;10—202 performénce
deficient in carrying out the tasks in their current position and
20-70% deficient to relieve orAdetermine in similar positions in other

benefits areas, particularly family allowances'.43

The above situation was confirmed by another review conducted
jointly by Coopers & Lybrand Services and the Public Service Board

during 22 March to 25 June 1982. Thexreview report stated that:

... training levels in regional offices are low and
are perceived by regional office management and staff
as being inadequate. Particular deficiencies were
apparent in the fields of induction training, basic
technical training and counter officer training.

The joint review indicated that the regional office staff had on-

average a total of 22.74 days training: 16.percent of staff had no
training at all; 51 percent had 10 days trﬁinipg or less; and only 12
percent of staff had.51'or more days training.45; Training
deficiencies.were found to exist at all levels in‘regionél offiéeé,
the most common and acute being 'at ﬁiddle_and 1owerfw6rking levels
(Clerk, Class 4 and below in the Third Divisibn'aﬁd Cierical
Assistant, Grade 4 and below in the Fourth Division) and particulafly
in the two main pressure areas’ of offices, the>couﬁter areas-and:the.

unemployment, sickness and special benefit, (U&SB) areas'.46
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In addition to impacting the Department's training activities
and relief pool adversely, the staff ceilings impinged upon
the Department's operations in several ways. The Department
endeavoured to keep the on-the-counter services at an acceptable
level, although these were also impacted adversely due to lack of
training and high turnover of the staff. Review activity in the
Department increased tremendously. The staffing restraints required
the Department to investigate all areas for the efficient and
effective use of staffing resources. Increasing work-loads, new
initiatives and variations in the Department's functions continuously
forced the Department to rearrange its priorities. Work-load
indicators had to be developed to justify its staffing needs. Joint
reviews both in collaboration with the ACOA and the Public Service
Board and in many cases by independent outside consultantsA
individually or in collaboration with the Public Service Board had to
be conducted to rationalise the Department's systems and procedures.
Most of these reviews were eventually used to support Department's
demands for more resources. The Minister for Social Security (Senator
Chaney) in his letter of 8 January 1981 in response to a
representation from a number of employees of the Department in respect
of difficulties they were facing due to staff ceilings, accepted this
fact. He wrote: 'You would be aware that our Department has been
subject to a number of reviews and that in fact there has been
considerable increase in staff'.47 Over the years, the Department has
liberally quoted from the review reports to support its staffing claims
as has been seen in the preceding pages. The Public Service

Board, in fact, requires the departments to indicate any review



188

activities in respect of different programs. The 'latest
review activity' has to be mentioned in the F.S.E. returns.48 The
Department's FSE return submitted to the Public Service Board

in February 1983, in respect of its justification of staffing

estimates for Unemployment, Sickness and Special Benefits (US&B)
Program states: 'The operative staffing figure for June 1983

was derived from the staffing model recommended by Coopers and
Lybrand Services and the PSB, and through congultation with

Regional, Area and SHQ (State Head Quarter) managers'.49 Similarly,
in AprilA1978 when the PSB ﬁad asked all the Departments and
authorities to revise their forward staff estimates based on (a) zero
growth and (b) reduction of two percent as the original bids were
considered high and unacceptable.by the Government, the Department of
Social Security ma&aits case for additional resources on the basis of
various reviews. The Department's letter, inter alia, pointed out

that:

Since the Board's own review recently which resulted
in the Prime Minister approving an increase of 197 in
our ceiling, the Joint Advisory Committee has v
considered the additional resources that are needed to
meet new activities which are regarded as essential to
enable this Department to introduce measures aimed at
combating abuses and frauds of the pensions and the
benefits programs .... It is my undeérstanding
that the Team .will be submitting recommendations
‘directed to strengthen the Department's staffing
resources in specific areas as regards both numbers
and classifications .... At this point four weeks
after we lodged the Estimates with you - it appears
that the projected figures were conservative. Certainly
no reduction in them can be seriously countenanced at
this point as we are expecting that substantial extra
resources will be needed to implement the recaommendations
“of the Team that are approved by the Government .20
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The Public Service Board also is of the view that: 'In the
current atmosphere of staffing restraints some departments have tended
to view the SUR (Staff Utilisation Reviews) program as primarily an

« avenue féf obtaining additional staff'.?]l The plethora of internal
and external’ reviews have also generated significant workloads and

consumed already scarce staffing resources of the Department during

the past few years.52

The Department's capacity to»rédeploy staff from low priority
areas to higher priority areas and to maintain on-the-counter services
by achieving reéuctions 'elsewheré' is minimal. In its response to
such suggestionsfrom the Chairman of the Public Service Board in 1978,

the Department stated that:

This Department's situation is such that only about

15% of its staff is not engaged on essential income

security programs. Achieving reductions of staff in

that segment sufficient to meet the targets set by the

Prime Minister (Fraser) .would be extremely

difficult.?3

Since December 1975 with the strict application of staff

ceilings, the Department allowed many 'slippages' in its operations.
The audit reports by the Auditor-General's Office for various
years are quite revealing in this regard. .Increasingly the Department
has blamed the 'staff shortages' for various lapses and in many cases
the Auditor—General's Office tend to agree; a few cases are : T
presented 'in the following pages as a way of example. The
Department,'s stance in respect of 'slippages' seems to be a natural

one when the Government itself suggests that 'the achievement of its

ceilings objectives may imply changes in standards of services,



deferal or ending of activities and variation in policies'.54 The

Auditor-General's report for 1977 states:

Following Audit examinations during 1976-77 in several
states which revealed unsatisfactory aspects in control
over the payment of unemployment benefit mainly in
relation to assessment and review procedures and
overpayments, the results of the examinations were
raised at State Office levels but in view of
Australia-wide implications of some of the matters,
representations were also made to the Central Office of
the Department. .

Replies received from certain State Offices referred to
remedial action taken although the continuing existance
of deficiencies in procedures was acknowledged. The
unsatisfactory aspects were attributed to inadequate
staff resources, an increase in the workload due to a
rise in the volume of unemployment benefit claims and
problems associated with untrained and inexperienced
staff,2>

In respect of an audit objection raised during 1976-77
regarding inadequate review activity to determine the eligibility of
Supporting Mothers Benefit recipients, the Department's response was
that 'Existing limits on the numbers of field officers operating
within departmental state offices severly restrict the extent to which
reviews of entitlements can be made'.’® The same report further
stated that: 'Audit examinations in several States during i976—77
revealed considerable arrears in reviews by field officers in the
unemployment benefit area causing delay in the raising of overpayments
and the institution of the recovery action'.®/ 1In respect of

Handicapped Persons Assistance Program, the 1980 report of the Auditor

-General noted:

Although the current Scheme commenced in 1974, a
mannual of departmental instructions was not available
at the date of audit .... Advice was sought
concerning inadequacies in departmental inspections of
organisations as there were no plans or guidelines to
facilitate effective inspections. The Department




advised that staff constraints had effected the
implementation of systematic inspection programs.58

The staff shortages have not only affected Department's own

operations but also that of other organisations whose operations are

dependent upon its efficiency. This is true for all organisations

whose operations are inter-dependent. The Auditor-General's report

of March 1981 states:

In January 1981, Audit made further representations to
the Department of Health on the need for early
introduction of a system to validate pensioner health
benefit numbers quoted on claims. Concern was expressed
at the lack of such a system in view of the significant
expenditure involved.

The Department recently advised arrangements had now
been made to obtain information from the Department of
Social Security to provide sufficient details to
validate the numbers but because of the priority
commitments on the Department's staff resources the
information may not be available until at least
mid-1981.°9 :

In respect of Child Care Program, the March 1982 report of

Auditor-General noted:

Under the conditions of acceptance of a direct grant,
an organisation is required to furnish the Department
each year with an audited statement of expenditure from
the grant. During an examination in the Department's
A.C.T. Regional Administration it was noted that
several organisations had failed to observe this
requirement and that follow-up action by the Department
was inadequate. The Director of the A.C.T Regional
Administration advised that .... because of

the number of projects involved and the limited staff
resources available it would not be possible to
implement the new system to a significasnt extent
before the end of June 1982.60

The above report also mentions many matters referred to the

Department in earlier reports, which were still waiting for remedial

action.

For example, it stated:
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The March 1981 Report also referred to arrears in
inspections of subsidised organisations in New South
Wales and Victoria. Arrears were again noted in both
the A.C.T. and Victoria. Following the Audit
representations in 1980 the Victorian Director had
advised that inspections would be undertaken on a
sampling plan, but this has not been achieved.bl

The September 1982 report of the Auditor-General mentioned that
in State Headquarters Office in Victoria it was found that an effective

stocktake had not been conducted since 1975. The response of the

Department was noted:

In March 1982, the State Director acknowledged that
little progress had been made to rectify the situation
regarding inventory control and stock taking and stated
that Department had not previously been able to
allocate staff resources.to the tasks of preparing the
necessary procedures for the conduct of a stock take .62
The May 1983 report of the Auditor-General again pointed out
'insufficient field reviews' and that the outstanding recoveries of
detected ovgrpajments had increased from $45.0 million in 1980-81 to
$54.5 million in 1981-82'.63 These amounts increased from $21.3
million during 1977-78, $28.5 million during 1978-79 and $36.5 million
during 1979—80. The percentage of outstanding payments recorded
during 1977-78, '1978-79, 1979-80 and 1980-81 was 51 percent, 58 percent,
40 percent and 35 percent respectiyely.64 The amount of undetected
.overpayments would be anybody's guess;rbut would be very high if Department's

”

own estimation of $10 million - $§12 million in 1976-77 were any guide.

The May 1983 report of the Auditor-General further stated that:
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In all the offices covered by the audit, income
statements lodged at counter by unemployment
beneficiaries were not given as thorough an
examination as this Office considered necessary. The
Departmental officers advised orally: '... that
shortages of resources created difficulties in

making time ggailable for a meaningful examination of the
. statements.'

MORALE

Increasing workloads, lack of training opportunities, adequate
relief staff, clientele who at times are abusive if delays occur, .
repetitive and routine type of duties in claims processing areaé, and
frequent policy changes and reorganisations all affect the morale of
the employees adversely. Strict application of staff ceilings has
affected ali these areas negatively. The officers of the Department
perceive that, in general, the morale in the Department of Social
Security is low. An ongoing dispute over staffing since 1977 did
affect the working gnvironment of the Department,vand fhé situation
became very tense and critical during November/December 1981 work
bans by the ACOA members when the Department started standing down
staff in New South Wales and Victoria (details in‘the following
section). Subsequently, tﬁe resulting walk-out and more standing-
down actions caused further de;erioration in the already frustrating
situation. A survey conducted by the ACOA in New South Wales 'on the
.staffing situation! in 1980 also indicated that 'existing staffing
-blevels hgd led to poor morale in the Department,'66 The survey report
- stated that:

G

Out of a total of 203 respondents, 156(77%) indicated
that they felt present staffing levels were inadequate.
Responses also showed that this was having a

~detrimental effect on staff, clients and the
Department itself. The survey showed that relief is

provided in only a minority. of instances. And 85% of .
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respondents indicated that where relief is provided,
another position is consequently left vacant. 52% felt
that their training is inadequate 73% responded that
existing staffing levels had led to poor morale in the
department.67
More recent staffing review by outside consultants (Coopers &
Lybrand Services) in collaboration with the Public Service Board
indicated that major issues of concern were 'inadequate level of
training and the limited capacity for relief .... and if not

corrected would be likely to have serious consequences for output

performénce, quality of service and staff morale',68 .

The increasing workloads in the Department also have caused an
increase in the sick leave taken by its officers. A survey
undertaken by the joint DSS/ACOA relief Working Party during May-July
1980 indicated that DSS officers took on average 8.26 days sick leave
per year. An analysis of sick leave by joint Coopers & Lybrand
Services/PSB team during April—Marbh 1982 showed anvincrease which
indicated tﬁat '9.5 days certificated aid uncertificated sick leave
was taken, on average, by staff invregional officeé'.ég It was also
found that 'those offices dealing with the whole range of clienf
types, and in particular with invalid pensions, sickness benefit
recipients and‘itinerant clients (more often urban offices in heavily
populated area;) and with relatively highlra;e of medical'appeals and
manual cheques 1issues,. do tend to have a higher rate of sickness'(bdth

]

certificated and uncertificated)'.’0

In the final analysis, I am in agreement with the assessment
made in the report of the Review of Commonwealth Administration in this
regard which is particularly true for the Department of Social

Security. .The report states that:



Morale can hardly be expected to be high at a time
when restraints have restricted career prospects; when
there is concern whether retrenchments might occur;
when there has been constant review and reorganisation; .
when, for reasons connected with the state of the
economy, there is a wage pause; and when other
employer/employee problems (such as effect of financial
restraints on standards of accommodation and amenities)
.are arising. It can certainly be said that vigorous
resource restraints - whatever their other virtues -
coupled with unrelenting work  demands can affect morale
adversely.71 ' :

INDUSTRIAL RELATIONS

The way staff ceilings have been implemented in the

Department of Social Security has affecte& the industrial relations in
the Department adversely. The ACOA, whose members have resorted to
industrial action repeatedly during the 1975-82 period of staffing
restraints, expressed its opposition jto arbitrary growth limits and

the imposition of staff ceilings in the Australian Public Service'’2 as
far back as August 1975 when the Royal'Commission on A@stralian
Government Administration invited its comments. in its meeting hela

in February 1976,_the FederalrExecutivé of ACOA re-endorsed the same

policy and has followed it ever since.’3

The disputenin the Department of Socia} Security on staffing
1eve1§ spread from September 1976,when Victorian'Seétion Committee of
ACOA made.representations io the‘Ministe; for Social-’Security (Senator
Guilfoyle) regafding 'negative effécts of staff ceilings'7ﬁ-to
December 1982 when ACOA members  in New Souﬁh Wales and Victoria voted
to resume normal'ﬁork)péving the way for a mee#ing between thé‘

Minister for Social Security (Senator Chaney) and ACOA to negotiate a
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solution to the staffing problem. As has been seen in the preceding
pages, the L-NCP Coalition Government of Prime Minister Fraser started
implementing its policy of reducing the size of the Australian Public
Service immediately it came into power in December 1975. As a result
of this policy, the Department of Social Security experienced a
negative growth during 1975-76. Towards the end of 1975-76 financial
year, the DSS staff was experiencing the effects of the reductions and
started voicing protests against increasing workloads from the
beginning of 1976-77 financial year. The ACOA Federal Secretary met
the Director-General of the Department on 9 September 1976 to discuss
| staffing levels and also wrote to the Prime Minister (Fraser) on 10
September 1976 'requesting urgent review of staff ceilings'’® for the
Department of Social Security without achieving much success. In the
meaﬁtime, the situation further deteriorated. The ACOA Federal
Secretary (Campbell) again wrote to the Prime Minister on 28 March
' 1977 emphasising the need for an immediate and adequate increase in
the Departmental staff ceiling 'before the disillusionment and
dissatisfaction of the staff erupts into a public menifestation of the
staffing malaise within the Department'.’6 oOn 19 April 1977, the ACOA
members in Western Australia initiated bans on overtime, collection of
statistics, ministerial and parliamentary inquiries as a protest against
' inadequate stafing levels. The ACOA members in South Australia also
imposed bans on overtime on 19 April 1977 which were extended to the
raising of overpayments, ministerial and parliamentary inquiries
jieffective 3 May 1977. Similar bans were imposed by the ACOA members in
‘%Victoria on 10 May 1977. The bans imposed in Western Australia were
suspended on 5 May 1977, reimposesd on 27 May 1977 when members of

APSA (FDO) and POA also joined them. The bans in W.A. were eventually




suspended on 1 Juﬂe 1977 following a temporary increase of 285 staff
ailowed to Department on 31 May 1977 after further negotiations
between the ACOA, the Public Service Board and the DSS._The bans in
South Australia were alsovsuspended on 7 June 1977. The bansvimposed
in Victoria,‘however, werébreaffirmed on 9 June 1977, but were

suspended on 27 July 1977 only after an 'arbitrated agreement'.’”

As a result of these bans in South Australia an& Western
Australia, the Public Service Board agfeed to an increase of 218
permanént and 90 temporary staff fof the Department in a meeting
between the ACOA Federal Secretary and officers of the Public Service
Board and the Department of Social Security on 27 April 1977. The
Department was further allowed-a temporary increase of 285 in its
ceiling on 31 M;y 1977. A number of reviews were also initiated in .
the Department: joint PSB/DSS review of relief staffing in Western
Australia; joint PSB/DSS review to dejise improved methods for
estimating and monitoring workloads; Review of Departmental Resources
by the.Review Team composed from the departmental senior management;
and a joint PSB/DSS exgmination into the short term and long term

staffing needs of the Department ./8

Although the situation improved to some extent by these measures

and the wofkvbans,remained suspended for quite some time,
fdfssatisfaction over inadeqpate staffing, particularly over inadequate
relief étaff and diminishing opportunities for training,waé still
there throughout 1978 and 1979. The Victorian members of ACOA were
particﬁlarly dissatisfied and continued the negotiations at local

level until they reimposed work bans on 25 September 1979. They
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imposed a ban, without detriment to clients, 'on the implementation of
all new intiatives or variations in procedures, until the Department
honours the consultative arrangements agreed to in 1977, and provides
adequate staffing and training for new or varied procedures generating
additional work and/or requiring further training',’? which became
effective after it was endorsed by the Federal Executive Committee of

ACOA on 11 October 1979. The bans which were reaffirmed on 15 January

1980 included:

(i) - No application of the new postponement of provisions as
detailed in Benefits Branch instruction 1979/193 other
than where a postponement is unavoidable. In these
cases to only postpone for the minimum of 6 weeks.....;

(ii) No examination of SU19B's in regard to listing of
Employers contacted;

(iii) No judgement decision based on accommodation costs
involved in a beneficiary being required to move to a
new location to accept employment;

(iv) No spouse interviews of applicants for UB (unemployment
Benefit); '
(v) No mandatory pre-grant interviews of applicants for

Sickness Benefits. No contact with medical
practitioners in relation to nature of illness;

(vi) No mandatory home visit interviews by our members to
applicants for Supporting Parents or Widows Pension;

(vii)  No mandatory personal interviews by our members for 36
6, 9 monthly review purposes for U.B. beneficiaries.8
On 6 March 1980, the Victorian members of ACOA 'noting the
Department's failure to respond favourably to ACOA's claim for
adequate staffing',81 not only reaffirmed the bans already current but

also imposed the following additional bans:



(1) a ban on the collection of statistics in all areas;
(ii) a ban on informing and reminding clients of
overpayments, except where overpayments are

automatically calculated on the A.D.P. system;

(1ii) a ban on informing and reminding Recoveries Section of
new overpayments;

(iv) a ban on initiating withholdings on new
overpayments.

Negotiations at the local as well as natiomal level continued
to resolve this dispute on staffing levels. The Debartment leadership was
powerless to solve the problem as it was in the hands of the Prime
Minister and the Public Service Board to allow any staff increases.
It was conscioué of the hardships of its officers due to staff
shortages and had been pressing hard to obtain additional staffing
resources. In a telex on 5 March 1980 Department informed the ACOA

Federal Secretary that:

... The Department will make every effort to

maintain a satisfactory level of relief. However, this
depends partly on the overall staff resources that are
allocated to the Department and is influenced by levels
of workload existing and extent to leave taken ....

The subject of provision of sufficient relief has been
raised with the Public Service Board on numerous
occasions. At present, there is a submission with the
Public Service Board for a variation to our 1979/80
staff ceilin§ levels, which includes provision for
relief ....8

On 23 March, the Public Service Board notified the Acting Public
Serviqe Arbitrator of a dispute in that bans by ACOA were present in
the Department of Social Security. In the meantime, the negotiations
between the Department and ACOA continued. On 1 April 1980, in a

meeting between ACOA and the Department, an agreement was reached at

in respect of terms of reference for Natiomal Consultative
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Arrangements and an immediate Joint ACOA/DSS review of the
Department's 'relief staffing arrangements'. The Director-General
also 'invited ACOA to submit a proposal as to those duties or

functions which could perhaps be eliminated, reduced or accorded a

lower priority'.84

In an effort to put pressure on the staff who still had not
lifted the bans, the Director for Victoria telexed all his Regional and
Area Management on 29 April 1980 advising them of the positive
progress in the negotiations to settle the dispute and urging them to
lift the bans otherwise 'they could be subject to loss of pay under
the principle of "no work as directed - no pay"'.8% However, the
Department agreed on 30 April 1980 not to proceed with stand-downs
provided ACOA submit its proposals for reducing workloads by 1 May
1980. The ACOA, Eonsequently, telexed on 1 May 1980 'a list of over
40 proposals for reducing workloads' .86 These.proposals
covered a wide range of operations‘carried out at regional offices and
were obtained from a cross-section éf regional managers and sectional
officers-in-charge. Following further discussions with the
Department, the Victorian members of ACOA suspended the 'bans on all
statistics and recovery action on new overpayments'87 on 6 May 1980.
These bans were reimposed by Victorian members of ACOA on 28 October
1980 'noting the failure of the Government and the PSB to provide

adequate staff, including relief staff'.88

The Department's problems were aggravated when as a result of
Government's decision to undertake 'Review of Commonwealth Functions',

its staff ceiling was reduced from 11680 to 11494 (a reduction of 186)



on 7 November 1980 by fixing the ceiling at the actual number of staff
at 30 September 1980. The 1980-81 Annual Report of the Department

states that:

This posed a particular problem forthe Department in that
the staff numbers had been kept below ceiling in September

“to allow for the employment of extra staff at the end

of the calender year to cope with the seasonal increase

in unemployment beneficiaries because of school

leavers, and the annual review of family allowances .89

The ACOA Federal Secretary (Munro) had already written to the.

Prime Minister (Fraser) and the Public Service Board (copy to Minister
for Social Security) emphasising‘the need to provide‘for 250 more
staff only for Victoria. The Secretary of the Public Service Board on
4 November 1980 responded in general terms stating that . 'provisional
staff ceiling to which the Department of Social Securit& is currently
working takes into account information provided in its forward staff
estimates and also of Buagét initiatives which had implications for
its staffing needs'.90 The reduction in fhe Department's ceiling\on 7
November 1980 was a shock for thé staff and therefore added ;6 their
frustrations. Thé ACOA Federal Secretary again wrote to the Prime
Minister Fraser, the Minister for Social Security (Chaney) and the PSB
. on 17 November 1980 asking for an increase of 420 staff for Néw South

Wales. The response of the Secretary of the PSB was that the 'points

made in my response of 4 November 1980 in relation to Victoria remain

for the most part pertinent'.9l The situation continued to deteriorate -

"and on 15 December 1980 bans in New South Wales similar to those in
Victoria” also became effective. The Prime Minister's reply to the
ACOA Federal Secretary's letters of 20, October and 17 November 1980

was received on 22 January 1981 stating that 'I have noted the
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Secretary of the Public Service Board's responses of 4 November and 3

December 1980 and would not wish to add to the points made by

Mr Hamilton'.92

The Department's work further suffered when in February 1981,
both ACOA and APSA(FDO) members took nation-wide industrial action over
aspects of Government decisions on the redundancy provisions of the

Commonwealth Employees (Redeployment and Retirement) Act .93

The decisions taken in the context of Review of Commonwealth
Functions announced by the Prime Minister Fraser on 30 April 1981
brought more functions and four reviews to the Department. According
to staff associations the new functions were not 'adequately
compensated for with additional staff'.94 Inability of the
Department to implement the recommendations of the joint ACOA/DSS
review on relief staffing arrangements submitted to the Department on
11 July 1980 was also adding to the dissatisfaction of the staff. The
possibility of applying an across the board 2 peréent cut to the
Department also announced by the Prime Minister on 30 Abrif 1980
created further anxiety amongst the employees. The ceiling advised to
the Department on 22 May 1981 was fixed by the Public Service Board
in fact after applying 2.1 percent cut. The Department, however, was
able to obtain exemption on 19 August 1981 from 2 percent reduction in
staff ceiling as a result of strong representation made to the Public
Service Board on 25 May 1981.95 Dissatisfied with the outcome of
ongoing negotiations for more staff, the Victorian members of ACOA
reaffirmed their current bans on 12 June 1981, and in addition, also decided

to ban and/or obstruct the implementation of work arising out of the




Razor Gang (RCF) report and Disadvantaged Persons Health Benefits,

ban participation in the reviews of Area Management, the welfare

staff function, the Social Welfare Division and the Productivity
Control Section, and ban implementation of the findings of

these reviews until certain conditions were satisfied by the
Department.96 On 20 July 1981, the ACOA members in New South Wales,
ACT (Australian Capital Territory), South Australia, Western Australia
and Tasmania also voted in favour of imposing somewhat similar bans;
the number of bans in each State varied, the lowest being in
Tasmania.97 Subsequently bans were also imposed in Queensland.98

The APSA(FDO) members also joined to impose bans nationally in July

1981.99

By that time, the Minister for Social.Security (Cﬁaney), in
order to resolve the dispute on staffing levels, indicated on 14
August 1981 his willingness to meet the ACOA Federal Secretary 'once
existing work bans have been lifted'.100 Although in July 1981 he had
declined to meet him to discuss staffing levels. In his letter of 3
July 1981 which was written in response to ACOA Federal Secretary's
letter of 30 March 1981, the Minister stated: 'I do not consider it
appropriate to discuss this matter with you as it is primarily the

responsibility of the Permanent Head of my Department'.l0l

On 28 October 1981 Directors in each State advised all staff on
behalf of the Director-General of the Department that any officers
applying work bans on and after 9 November 1981 would be stood down
under 'No Work as Directed — No Pay'. Similar warning was issued by

the Director-General on 6 November 1981 in a circular to all staff.l02



The work bans in New South Wales (NSW) and Victoria remained in force,
while in other states they were lifted. On 9 November, 1981 the
Department started standing down action in New South Wales and

Victoria and by the end of November 1981 'over 350 ACOA members were

stood down in NSW and Victoria'.l03

The ACOA members staged walk-outs to protest against 'standing
down' action, the walk-outs were particularly widespread in Victoria.
As the situation remained unchanged, thé Government announced on 7
December 1981 that 'staff stood down under the "no work as directed/no
pay" provisions would be subject to the provisions of the Commonwealth
Employees (Employment Provisions) Act (known as CEEP Act)'.104
Subsequently, over 270 ACOA members in New South Wales and Victoria were
CEEPed on 7 December 1981 and further 226 members were CEEPed in NSW
when they commenced a 48 hour stoppage as a protest against the
Government action. This was met by stoppages of between 72 hours and

24 hours throughout the Australian Public Service, following the mass

meetings.105

The Department's operations in New South Wales and Victoria
were 'seriously disrupted'l06 by this continued industrial action by
ACOA members. The 'Social Welfare situation in NSW and Victoria was
reaching crisis point and ACOA was coming under considerable pressure
from Social Security Agencies to end the industrial action'.107 The
ACOA was also running out of stand down money from the industrial
reserve after it had paid out 'over a quarter of a million dollars in
stand down pay'.108 The Government was not retreating from its position

that 'it would not discuss these matters further until workbans were
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lifted'.109 The bans were finally lifted on 17 December 1982 and the
Minister for Social Security (Senator Chamey) 'informed the union
(ACOA) that he was prepared to meet with its represéntatives,

along with representatives of the Australian Council of Trade Unions
(AcTy) *.110 ‘A meeting between the Minister for Social Security’
(Senator Chaney) and the ACOA representatives led by its federal
Seéretary, Paul Munro, eventually took place on 22 December 1981 to
-resolve the dispute, and the Minister.announced, as agreed to in the
meeting, that an independent peview would be undertaken of the
Department's regional office staffing needé. The review was conducted
by an outside consultant, Coopers and Lybrand Services,in collaboration
with the Public Service Board over the period 22 March 1982 to 25 June
1982.: The main findings of the review, as has been éointed out in an
earliér section, indicated that the relief staff, including relief for
training in the Department, was inadequate and that the training of the
staff was also inadequate. The review also suggested making use of
Department's Productivity bontrol Systeps (PCS) estimates of staffing
requifemen#s after taking account of local factors at the regional

offices.

Conseéueqtly, the Department was allowed hefty increases-in its
staff ceiling. The Depéttment's ceiling increased by 719 between 10 March
and 30 June 1982. fhe ceiliﬁg approved by the GoVernment_for_ June
1983-§rior to the Febfuhry review of ceiling was}l6132;représentiﬁg
"an increase of 3714 (29.9%) dufing 1982-83. The Department's staff
ceiiing bids for 30 June 1983 and }984,submitted.td the Public Service
" Board dn 7 Febfuar& 1983,repfesentedlsmall increases of 102 and 223 on

the approved ceiling of 16132.111 This is very unusual considering
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the past record of the Department in this regard (Appendix D) and
indicates that, as a result of developments following the industrial
action by the staff, the Department was able to maké up for all its
staffing deficiencies during the period between.March 1982 ard January
1983. The D;partment's management took full advantage of the
opporfunity t0'e#ploit the situation to solve the staffing problems.
1f we compare the Departmental submissions to the Public Service Board
for staff increases with éhe union demands, not many différences

are noticeable. Therefore, it would not be unreasonable to assume
that a very hardened attitude of the Department's seﬁior management,
particularly that of the Director-General, during Noveﬁber/December
1982 towards union demands was aimed at flaring up the sitﬁation to
impress upon the Government to realise the necessity of meeting the
long stan&ing staffing requiremenfs of the Department. This proved to

be a useful strategy for the Department.

SUMMARY

Over the last twelve years, the complexity and diversity of the

‘Department of Social Security's operations has increased. It has

gained many functions in recent years. In addition, due to various
reasons, the number .of pensioners and other beneficiaries of thé
Department has increased manyfold. The Department's outlays have also
been incfeasing’over the years and in 1981f82 amounted to about
$10,669 million representing aBout 24 peréenf-of the total outlays of
the Commonwealth of Australial Tﬁe number of pensioners and other

beneficiaries has increased from 1.05 million in 1970-71 to 2.42

million at June 1982. The Department operates income maintenance
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systems through a network of 166 regional offices. The
decentralization of Department's operations has also taken place

duringthe past decade. About 60 percent of the staff is employed in

the regional offices.

The Department has faced considerable difficulties to match
increasing workloads with additional staffing resources made available
to it. Department's staffing bids have always been partially met.

Its problems stafted when in 1974-75, the Whitlam Labor Government
tried to implement tight staff ceiling in the Australian Public
Service. It, however, made up for its deficiencies when in January
1975, the staff ceilings were lifted. The Department's real staffing
difficulties started from 1975-76 onwards, particularly after December
1975 when Fraser Government came into power. Ever since, the
Department has operated under stringent staffing restraints. Between
.+ 24 July 1975 and 26 August 1981, the Department's bids for additional
resources amounted to 13263, out of which only about 27 percent (3590)
were met by the Government. The met increases in its operative staff
between June 1975 and June 1982 amounted to 3192. However, the staff
ceiling of the Department for June 1983 allowed by the Government
represented an increase of 3714 on the staff ceiling at 30 June 1982.
It shows that after a long period of persistent restraints, the
Government had to give in and allowed hefty increases during 1982-83.
The growth of temporary and exempt categories was particularly

affected adversely during the period of restraints.

The stringent staffing restraints during 1975-82 impacted the

Department in many ways. In the first place, realising the fact that
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staff was no longgr a free commodity forced the Department to utilise
its staffing resources as effectively as it could under certain
restraints. There was an on-going program of varioﬁs types of reviews
to improve Department's systems and procedures. The Department
realised the‘necessity of developing work load indicators, and relate‘
its.staffing requirements to the volume of work. The development of &
Productivity Control Syétem from 1979 onwards for estimating the
Department's staffing requirements was a result of Department's
efforts to rationalise its staff estimating procedqres. As a resultr
of these reviews, procedural improvement occurred and made it
poséible for the Department to achieve certain economics. However, as
has been demonstrated in the preceding pages, after a prolonged period
of staffing restraints when no extra fat was left, these reviewg,apért

from consuming already scare resources of the Departmenp)turnéd out to

be a device to justify Department's staffing bids. The Department's

efforts to develop systems to make more objective staffing estimates

were adverseiy affected when most of its staffing bids were rejected by the
Government without giving any réasons. The motivation to effect
improvements was minimal in a situation wheneﬁuts &ere applied arbitrarily.
It seems that management's disenchantment with the arbitrary fixation of
staff ceilings affected its attifude towards staff asscciations and as a
result, seriéus disruptions in its'operationé'took placé'during
Noyember/December 1981 which eventualiy férced the'Government to

give in. The incidence éf‘leakage of inforﬁa%ion to the. press in

respect of 'lapses' in the Department's operations was also an

effective pressure tactic, frequently used by the staff.
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The staffing restraints in the Department did not affect any
economies in the overall administrative costs of the Department which
increased from about $75.96 million during 1974-75 to about $261.90
million during 1981-82. The ratio of administrative costs to total

outlays increased from 1.989 percent furing 1974-75 to 2.454 during

1981-82.

The immediate effect of staff ceilings on the Department of
Social Security was a substantial decrease in its training and staff
development activities. At one stage during 1976-77, the training
activity in the Department's regional offices ceased altogether. The
training activity in the Department continued to suffer throughout
1975-82 period. This has éffected the Department's operations not only in
the past, but will conﬁinue to affect them for quite sometime in future

even if the Department undertakes a crash program of training its

staff.

The staff ceilings also affected the relief staff arrangements
of the Department. As a result of inadequate relief staff, the work
of the staff on short leave mostly feﬁained unattended or if any
arrangements were made in the case of essential activities (for
example, on-the—counter service) some other work would suffer. This

situation apart from irritating for the staff also caused the backlogs

to further pile up.

The Department endeavoured to maintain its on-the-counter
services at satisfactory levels. The payment of pensions and benefits

and provision of services occupied higher priority in the Department's
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internal priorities, although officially it never assigned lower
priority to any of its programs. Many of the slippages occurred in

an unplanned way. The regional offices were never clearly told of
what to leave unattended. The Regional Managers mostly used their own
jﬁdgement. 6n the whole, the staffing restraints impacted adversely

the Department’s entire range of operations which occurred by adopting

expedient measures.

Apart from affecting the training and relief staff arrangements

of the Department, the staff ceilings also forced the Department to
leave various operations unattended or perform at a lower level. The
running theme of the Department's o&n éssessment in its Annual Reports
that every year was a difficult year and that the Department's
corporate energies were fully extended. The worst hit afeas were the
audit type functions which were directed to protect Government's
expenditure and the manageheﬁt support type activifies necessary for
the long term planning and health of the Department. The cyclical._
reviews of entitlements of the pensiqns and other beneficiaries had to
be reduced or suspended depending upoﬁ the staffing situation.
Internal audit programé and Field Officer investigations had to be
curtailed oﬁ various occasions. Only in Pensions area, it was
estimated in 1976-77 by the Department that.overpayments, due to these
reviewé not being carried out, were running at between $10-$12 million
per annum. The amount of total undetected overpayﬁents &oﬁld bermuch_
higher thanthis figure. The amount of detected overpayments has also
been incr@asing over 1975-82 period. The recovery of overpayments was
another area which was affected. Due to ﬁinimai récovery action by
the Department, the outstanding recovery of overpayments amounted to

$54.5 million during 1981-82.
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Delays also occurred in processing claims of the beneficiaries
due to shortage of staffing resources. Revision and updating of manuals
culling of files, and stock taking could not be done in many cases and
for extended periods of timé. In certain regional offices, stocktaking
and culling of files did not take place for many years. Collection of
statistics for planning purposes and consequently long term planning
activity of the Department was adversly affected. The various types
of bans imposed by the employees due to shortage of staffing resources
also affected the Department's operations and made the backlogs to
pile up in various areas. These bans included néw initiatives,
recovery action, reviews, pregrant interviéws, work of the vacant
positions due to staff on 1eéve, etc. and remained current for

considerable period.

The dispute over staffing levels as a result of strict and arbitrary
application of staff ceilings in the Department have been an ongoing
dispute in the Department since 1977. The staff improsed bans in
respect of various activities of the Department.i The industrial
action, not only strained the relations between the management and
the employees and adversely affected the morale of the employees, but
also was very costly for the Department in terms of overpayments made,
minimal action on recoveries, piling up of backlogs in various areas.
Significant amount of‘time of the management and the employees was
wasted in strike action and related activities. Increasing workloads,
lack of training and routine type of work also affected the morale of
the staff. The incidence of sick leave increased in the Department,

particularly in regional offices with high workloads. High




workloads also affected the already high turnover of the staff in the
Department. To sum up, the staff savings achieved by the strict

and arbitrary application of staff ceilings in the Department of

Social Security were very costly.
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CHAPTER VI

THE IMPACT OF STAFF CEILINGS ON FOUR ORGANIZATIONS

In this chapter, the impact'of staff ceilings on four
organizations,‘namely, Austrélian Taxation Office, Departmeqt of
Capital Territory, the Environment Division of Department of Home
Affairs and Environment, and the Australian Development Assistance
Bureau, will be discuséed. The areas of study are broadly the same as-
in the case of the Department of Social Security. However, some
variations in data are inevitable due to the peculiar circumstances of

individual organizations.

AUSTRALIAN TAXATION OFFICE

FUNCTIONS

The Australian Taxation‘office is responsible for collecting
all the main taxes impoéed by the Parliament except éustoms‘and
excise duties and departure tai.. The taxes and charges'administe;ed
by the Commissioner of Taxation are: income tax; sales ta%; pay-roll
tax; AustralianVCapifal Territory sﬁamp‘duty‘and tax; wool tax;‘apd
~ tobacco charge. Some other levies which»do not aﬁply‘to durreﬁt
transactions afe also administered by the Comﬁissioner of Taxation. These
include; canning—fruif charge (repealéd as from 28 April 1982), estate
and gift duties (ceased to apply in respect of persons dying and gifts
made -as frém 1 July 1979),‘hea1ﬁh'insurance levy_(asoliShed as from 1

5.



November 1978), and stevedoring industry charge (ceased to apply as

from 5 December 1977).1

The volume of work of the Australian Taxation Office has
increased ményfold over the 1970-82 period. For example, the number
of income tax returns lodged with the Taxation Office increased from
6917 thousands in 1970-71 to 7733 tﬁousands in 1974-75 and to 9018
thousands in 1981-82. This represents an increase éf 30.34 pefcent
between 1970-71 and 1981-82: 11.76 percent between 1970-71 and
1974-75; and 16:62 percent betweeﬁ 1974-75 and 1981-82. Similarly, the
number of sales tax returns increased from 447,158 in 1970-71 to
530,935 in 1974~75 and 563,546 in 1981-82, the highest being 622,768 in
1979-80. Another factor which has addéd to the workloads in the
Taxation Office over the-l970—82 period has been an increasing number
-of‘objections lodged by the taxpayers against the Taxation Office
assessments over the years. The number of objections increased from
36,623 in 1970—71 to 70,065 in 1974-75 and to 189,311 in 1981-82.2 The
tendency in this society té save tax through a variety of tax avoidance
schemes and conﬁequently requiring the Taxation Office to commit more
resources to combat.these schemes has alsa added to the workloads.

All these developments, of course, have their multiplying effects on
the;voiumé'of work in other areas .. . ~ such as 1egislapipn and
court éaseé, eﬁquir& services, corrgspondence, and related activities
apart from’ normal workload increases in the tax processing and
enforcement areaé. The need 'to counter the strongly increasing
fendency for people to resort to complicated grtificial tax avoidance
éche@es',3 among otﬁer things haé resulted a high level of activity in

the area of legislation. The Commissioner of Taxation's 1979-80
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Report, for example, states that: '... over the last 5 célendar
years, 322 pages of complex legislation have been added to the Income
Assessment Act and during the years up to the end of 1980 there will

have been_ 26 rounds of negotiations for double taxation agreement'.%

During the income year 1981-82, the .Taxation Office collected
net revenue of $29519.335 million, representing an increaée of 426.89
percent bétween 1970-71 and 1981-82 period. The cost of collection as
a percentage of the total collection has varied from 0.992 percent in
1970-71 to 1.046 percent in 1971-72, 0.986 percent in 1974-75 and to
0.897 percent in 1981-82, representing a slight decrease between
1974-75 and 1981-82.5 The staffing and financial restraint; during the
1975-82 period havecontributed to curtail the cost of colléction in the
Taxation Office, ©tThe other important factor being high rate.of

increase in the net revenue collections over the past 12-years period.

STAFFING

At January 1983, the operative full-time staff of the
rAustralian Taxation Office was 13799. This represents an increase of

3132.or 29.36 pércent between June 1970 and January 1983. Table 6;1
details the staff ceilings and staffing trends‘in the Taxation Office,
which showé that full-time operative staff decreased by 1.13 percent
"during 1970-71 and tﬁen between June 1971 and June 19%5 incfeésed at
an average annual rate of 2.93 percent. The‘Taxation Office
experienced‘aﬁnegative growth iﬁ its full-time operative staff during
1976-77, 1977-78 and 1980-81. 1Its staff, hqwéver, increased by 0.77

percent, 0.91 percent, 3.64 percent, and 3.75 percent during 1975-76,



TABLE 6.1
AUSTRALIAN TAXATION OFFICE, STAFF CEILING AND STAFFING TRENDS

(FULL-TIME STAFF ONLY)

:ar at Staff Operative , Inoperative Total Variatios in
) June Ceiling Staff Staff Staff Operative Staff
No. %
170 - 10667 132 10809 - -
171 (a) 10806 10546 187 10733 -121 -1.13
172 (a) 11105 10851 313 11164 +305 +2.89
173 (b) - 11100 433 11533 +249 \ +2.29
)74 (d) 11440 11439 622 12061 +339 +3.05
)75 (c) - 11782 619 12401 +343 +3.00
)76 (a) 12485 11873 608 12481 + 91 +0.77
)77 (a) 12475 11815 572 12387 - 58 ~0.49
)78 (d) 11820 11802 543 12345 - 13 -0.11
379 (d) 11925 11910 595 12505 +108 +0.91
80 (d) 12325 12343 605 12948 +433 +3.64
b8l (d) 12325 12311 670 12981 - 32 -0.26
P82 (d) 12757 12773 637 13410 +462 +3.75
an . 1983 (d) 14011 13799 N.A. N.A. +1026 +8.03
a) Ceiling covers total full-time (operative and inoperative) staff.
b) Ceiling lifted in December 1972. Therefore, these was no ceiling at June
1983.
c) Ceiling lifted in January 1975. Therefore, these was no ceiling at June
1975.
d) Ceiling excludes inoperative staff.

pburce: Commissioner of Taxation, Annual Reports (1970-82) presented to the
Parliament of Commonwealth of Australia, and the information provided
by the Australian Taxation Office.




1978-79, 1979-80 and 1981—82 respectively. The increase in full-time
operative staff between June 1982 and January 1983 amounted to 1026,
representing an increase of 8.03 percent. A furthef increase of 159
staff was expected by the end of June 1983, as the staff ceiling
allowed by t£e Fraser Government for 30 June 1983Vstood at 14,011. The
ceiling growth allowed for June 1983 representéd an incre#se of 9.83

percent over the ceiling for June 1982.
MANAGEMENT PRACTICES

The Australian Taxation Office uses a simulation model to
estimate its entire staffing requirements. Work-load indicators have
been developé'd for the Office's operations. The data aye analysed
by a cbmputer which provides estimates on the basis of the input data.
From these estimates, any savings expected from productivity
improvement are deducted and firm estimates are submitted to the
Public Service Board. A manéower confergncé.is also held annually in
May to‘seek  /‘Office—wide participation and téke into account the'
local factors in developing sgaffing estimates. This conference is
chaired by the First Assistant Commissioner (Management) and attendéd
by all the Aésistant'Deputy Ccmmissioﬁers and Assistant Director

(Management) .

Throughout the Tax%tion Office, the workload levels va}y

seasonally. This féquires to carefully match the supply of labour in

"each work area with the volume of wgrk that has to be processed. The
‘principml measure that has been developed by the Taxation Office for

this purpose over the years and has been operative in all State
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branches since 1975-76 is the Management Control System. Under this

system:

Systematic procedures have been developed under which
supervisors at all levels are expected to work out in
advance the amount of work of various kinds that will
have to be processed in each four-weekly period, to
‘work out priorities and objectives for handling the work
and to estimate, by the application of work measurement
standards, the staff that is strictly necessary to
‘carry out that work on the basis of the level of output
that experience has shown to be fairly achievable. Any
surplus staff is then deployed to other areas where
needs are greater, while the system provides a firm and
objective basis for establishing the nmeed for overtime
or additional staff where the advance planning
establishes that there will be a staffing deficiency.
By such means, the operations of a branch office can be
tuned up to the point where the available staff is
shared between the various work areas in whatever
manner will achieve the most effective results. At the
end of each four-weekly period, the system produces
productivity indexes which indicate to staff and
management the extent to which effective output has

exceeded ‘what might reasonably have been expected
with the labour resources that were used during the
period.6 .

The Taxation Office has also taken advéntage of 'dynamics of
small groups' in certain work areas, particularly key punching areas, to
increase efficiency since 1975-76 by allocating work to 'groups of six
to eight officers, rather than to individuals, with the ‘group being
encouraged to accept responsibility for organising its own work

allocations'.’

Efforts have continuously been made in the Taxation Office to
improve productivity by reviewing and improving the systems and

. G . .
procedures by concentrating on the following eight areas:
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(i) the improvement of public relations designed to raise
the level of voluntary compliance with the income tax
laws;

(ii) the development of new enforcement techniques, aimed at

achieving more effective results with the limited
resources available to enforcement work;

(iii) - the continued expansion and improvement of the Taxation
Office Computer Systems and other office systems with
‘the object of reducing labour requirements and
~improving productivity;

(iv) rationalization and decentralization of the taxation
organization; :
(v) the development and implementation of improved

management techniques designed to improve the effective
output of the taxation staff;

(vi) the development and implementation throughout the
taxation organization of a comprehensive system of
work measurement and management control to ensure that
the labour resources of the Taxation Office will be
deployed flexibly so as to maximize productivity;

(vii)  the adoption throughout the branch offices of the
taxation organization of a uniform system of
performance appraisal, designed to help each staff
member to achieve his or hWer full potential, and to ensure
that the most efficient officers will be identified and
given preference in promotion, "as the Public Service
Act requires; and
(viii) continuing emphasis on all aspects of internal and
external training to ensure that the efficiency of the
taxation office workforce will be brought to the
highest practicable level.8
The Office  has generally been able to operate within its
allocated staff ceilings (Table 6.1), although ' they have always
been (until 1981-82) fixed by the Government after considerably
slashing its staffing estimates. During the four year period between
June 1978 and June'l982,:the Taxatibnuoffice got 801 staff less than
what it demanded.? Hoﬁever, like the Department of Sgcial Security, the
Taxation Office made up for all its staffing deficiencies during 1982-83

when the Fraser Government allowed an increase of 1254 staff in its

ceiling (Table 6.1).
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CAPACITY TO DELIVER

The Taxation Office's operations, apart from management
services, ca; bé divided into two broad categories; (a) tax
processing and related éctivities such as tax assessments and reviews,
revenue-collection, taxpayer services, valuations, etc.; and (b)
enforcement of Taxation legislafion. The vélume of work that must be
done by.the Taxation Office is 'very largely governed by external
circumstances - in particular, by the provision of the Taxation laws
that are-in force at any given time and by the level of income
producing activity within the community'.l0 Therefore, the Taxation
Office 'cannot scalé the general level of its activities to match the
funds‘that are available to support its operations'.11 The
@ffice's work in the tax processing area cannot be left undone.
The only alternative available to the Office in the face 6f
staffing shortage, after effecting possiblé improvements in the
systems and procedures, is to curtail its activities in the enforcement
area, and tbat is what the Taxation Office has done at a ﬁery high
cost to the taxpayer. Unlike therDepartment of Social Security (as
discussed in Chapter V), the Taxation vOffice did ﬁot curtail its
training and staff development activities. The only affected
'aétivities have been 'in the enforcement area (Table 6.2). The 1975-76

Report. of the Commissioner of Taxation states that:

If there is a shortage of regulaﬁfestablishment
resources to cope with the unavoidable processing

tasks, the work cannot be left undone. This

necessarily means that the deficiency must be borne,

to a substantial extent, by the one area of taxation
operations which can be varied more or less at will, ie.,
the work concerned with enforcement of the taxation

P
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TABLE 6.2

AUSTRALIAN TAXATION OFFICE
ENFORCEMENT ACTIVITIES

Field Audits Income Tax Internal Sale Tax Tax Instalment
Investig- Check Investig-— Inspections
ations Activities ations Made
Year No. Resulting No. ResultingResulting No. Result
Completed Increase Comp-~ Increase Increase Comp- Increase
in Tax leted in Tax in Tax leted in Tax
& Penalty & Penalty & Penalty & Penalty
$'000 , $'000 $'000 $'000

1970-71 5900 26476 14659 5896 69797
1971-72 5672 34673 15805 6855 61842
1972-73 5604 43267 16219 7976 71187
1973-74 5827 53451 17154 7991 75514
1974-75 6121 63004 17621 12901 91939
1975-76 7173 58614 22298 16166 106930
1976-77 8640 73811 24628 15840 109210
1977-78 7747 69364 24180 16162 141352
1978-79 10333 37200 7540 95348 25118 17993 229179
1979-80 11507 48900 7037 88000 27300 23776 20211 173813
1980-81 10918 51500 6752 76700 39500 20202 20600 158060
1981-82 8775 50500 5395 92100 35600 17183 18200 151942

Source: Annual Reports (1970 to 1982) of the Commissioner of Taxatiom,

Commonwealth of Australia.
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laws, with investigation or audit of the affairs of
taxpayers likely to have avoided tax and with outdoor
inspection activities designed to ensure that earnings
by employees will be subjected to tax instalment
deductions and eventually included in income tax
returns. The enforcement activities are highly
profitable and, if staff shortages make it necessary
to use investigation officers or inspectors on routine
processing work, the cost can be very great indeed when
the lost revenue is taken into account. For example,
the annual net gain from an investigation officer's
services, in terms of tax and penalties recovered from
defaulters, may often be in excess of $200,000. This
is some measure of the loss if he has to be used for
routine assessing instead of concentrating on his
normal duties.l?

The continuing staff restraints have forced the Department to
divert its staffing resources from the enforcement activities.
According to Taxation Office: {éuch expedients certainly reduced the total
cost of administering the taxation iaws, but inevitably carried the
penalty of a loss of revenue that might otherwise have been

collected'.1l3

The enforcement activities are not only highly cost effective,
but also 'play an important role in maintaining public confidence in
the taxation system and in ensuring the highest practicable degree of
compliance with the taxation laws'.l4 The diminishing efforts in
this area due to staff shortages has, therefore, resulted in an
increasing incidence of tax evasion and tax avoidance over the years.

Accordingly to 1981-82 Report of the Commissioner of Taxation:

Some $1035 million of tax assessed to participants in
attempted tax avoidance schemes that are under
administrative challenge remained uncollected at 8
October 1982. 1In addition, an amount of about $465
million tax (including some penalty tax) was owed by
stripped companies by that date.l?



The 1981-82 Report further stated that:

The continuing decline in the extent of investigation
activity to detect tax evasion .... is a direct result
of the need during the year to deploy substantial
resources (estimated to be in the region of 143
man-years) to the investigation of tax avoidance
schemes and to other areas of administration ....
undetected evaded tax which would have been detected
had resources not been required for investigating
avoidance activities is a substantial additional cost
of tax avoidance.l®

The Commissioner of Taxationvhas continually stated the
difficulties experienced by the Taxation Office due to staff shortages
since 1975 in his various Reports to the Parliament. Althougﬁ,
according to Taxation Office estimates, the tax evasion was increasing
(apart from tax avoidance schemes) éver the years,17 the enforcement
activities had to be curtailed due to staffing restraints imposed by
the Government. The reports of the Commissione; of Taxation
consistently pointed out these deficiencies year after year. Table
6.2, compiled from these reports details the Department's enforcement
activities from 1970-71 onwards which indicates a general decrease (in
absolute terms) in these operations since 1977-78. As the taxpayer
population has increased over the years, in real terms enforcement

activities started declining since 1975-76.18 The 1977-78 report

stated that:

The administration was again faced with the task of
processing an increased volume of work with minimal
growth in staff resources imposed by staff ceilings.
There was not only the normal growth in taxpayer
population to contend with. Policy initiatives such as
the assessments and collection of health insurance levy
and payment of company income tax by instalments
brought extra additions to the work volume. In these
circumstances, it was sought to attain basic management
objectives by taking advantage of improvements in
technology and by the deployment of staff resources.
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In these ways it was, as far as practicable, ensured
that the bread-and-butter operations of making annual
assessments and collecting revenue were not unduly
impeded. The necessity to deploy staff for these
basic purposes caused some curtailment of enforcement
activities and this must be regarded as having brought
about at least deferment, if not loss, of some tax
. revenue.

Similarly, 1980-81 report stated that:

It is appropriate to comment that, as at the time of
making this report, resources employed in enforcement
activities have had to be considerably reduced owing to
the recent decrease in staff ceilings. The combined
effect of this reduction and the need to deploy
substantial resources to the investigation of tax
avoidance activities has seriously affected capacity to
detect and control tax evasion and, as I have stated in
previous reports, is a matter of considerable and

an increasing concern to me ....

The decline in investigationms' revenues does

not, unfortunately, reflect improved compliance

with the taxation laws but is a direct result of the
need during the year to deploy substantial resources,
which would otherwise have been used on normal .
investigation work directed at detecting tax evasion,
to the investigationof tax avoidance schemes and 'to
other areas of administration .... [the inspection]
work had to be reduced as a result of decrease of

staff ceiling .... It was necessary to deploy

some investigation resources during the year to other
areas requiring urgent assistance and this to a large
extent resulted in a decrease of 15 percent in the
number of completed cases .20 '

MORALE AND INDUSTRIAL RELATIONS

The staffing restraints experienced by the Australian Taxation

Office as a result of strict imposition of staff ceilings since

1975-76, in the face of increasing WOrk loads, have  affected the

morale of its employees adversely. The dissatisfaction created by the

work left undone, ever-increasing criticism by the people regarding

Taxation Office's ineffectiveness to cope with tax avoidance schemes
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and increasing incidence of tax evasion and the inability of the
Taxation Office to gain sufficient staffing resources to combat these
schemes, has been a source of frustration amongst them. The senior
officers particularly have been affected by these developments, and
over the ye;}s the tendency amohgst the senior officers to take
advantage of early retirement provisioné has increased.2l The Taxation
'Office, however, did not face aﬁy significant strike action as a
result of staffing restraints, ~although the AdOA had always been

pressing for more staffing resources.

DEPARTMENT OF CAPITAL TERRITORY

FUNCTIONS

The Department of Capital Territory was created on 19 December
1972 by ﬁransferring certain functions of the Department of Interior
which was abolished oﬁ the same date. The principal matters assigned
té it were Ehe administratign of the Australian Capital Territory
(ACT), the Jervis Bay Territory,Norfolk Island and the Coral Sea Islands
Territory.22 In December 1975, the Department lost responsibility'for
Noffolk'lsland and the'Coral Sea Islands, but gained the responsibility
for proQiding adﬁinistrative support to the ACT Police Force; and>for
the planning and organization of.physical recreation programs in the
AcT.23 Duriﬁg 1976—77,vthe Department gained responsibility for the
registration of land titles, births, deaths and marriages, and for ACT
EﬁergencyASérvicés. ﬁowever, it lost responsibility for the

registration of Commonwealth motor vehicles, and also the operation of



the ministerial and passenger car service effective 1 July 1977.2% 1In
December 1979, the department lost the responsibility of providing
administrative support to ACT Police, and in January 1980, it was made
responsible to provide administrative support to the newly constituted
Canberra Development Board.2? During 1980-81, the Department again
experienced some changes in its functions. The functions lost were

the maintenance of police vehicles and the payment of social welfare
benefits.26 1In July 1981, the Canberra Public Library was transferred
to the Department of the Capital Territory. There were also some minor
changes in its functions during 1981-82 as a result of the Review of

Commonwealth Functions .2/

Apart from the functional changes mentioned above, the
Department of the Capital Territory, since its creation in 1972, has
been responsible for the administration of the Australian Capital
Territory and Jervis Bay, performing various functions which include
'the provision of public transport, government housing, traffic
management, street cleaning, waste control, consumer protection, land
management, control of flora and fauna, licencing, community
facilities, and maintenance and operation of the national areas and

facilities'.28

The Department's volume of work is mainly related to the growth
of Canberra City. As the city has been experiencing a slow growth in.
terms of population and also a considerably decreased economic
activity since 1976, the Department's overall workloads have remained
almost constant during the period 1976-82., Table 6.3 gives the
details of some economic indicators which affect the Department's

operations. The following main trends are discernible from Table 6.3:
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TABLE 6.3

AUSTRALIAN CAPITAL TERRITORY : ECONOMIC INDICATORS 1970-82

Year Population DCT N.C.D.C. Government Private Sector
at 30 Expenditure Expenditure  Expenditure Expenditure
June at Constant at Constant at Constant Building at
Prices (a) Prices (a) Prices (a) Costs (a)
(000) ($m) ($m) ($m) ($m)
1970 131.9 98 194 348 148
1971 145.6 114 205 406 166
1972 158.0 120 : 207 434 188
1973 168.2 115 235 513 224
1974 179.6 137 279 583 238
1975 190.9 157 >322 708 238
1976 203.3 157 355 732 228
1977 208.2 116. 346 683 211
1978 215.9 115 308 645 192
1979 222.4 122 220 573 154
1980 226.5 112 - 170 568 121
1981 227.3 107 124 567 - 118
1982 231.0 105 81 N.A. N.A.
DCT - Department of the Capital Territory.
NCDC ~- National Capital Development Commission.
N.A. - Not Available.
l(a) Current prices adjusted to 1981-82 prices using the Government Final

Consumption Expenditure implicit price deflator series.

Source: The Department of the Capital Territory, Annual Report, 1981-82 (Canberra:
Australian Government Publishing Service, 1982), pp.130-131.




Government expenditure in the ACT increased in real
terms from $348 million in 1970 to $732 million in 1976
and then consistently decreased to $567 million in

1981.

Private sector expenditure in ACT building industry
also increased in real terms from $148 million in 1970
to 238 in 1975 and then gradually decreased to $118
million in 1981.

The ACT population increased between 1970 and 1976 at
an annual average of 11.9 thousand, and then between

1976 and 1982 it increased at an average of 4.6
thousand per annuam.

STAFFING

At 31 December 1982, the Department of the Capital ferritory
employed 3497 full-time operative staff. Table 6.4 details the
full-time staff and ceiling trends since June 1973. It shows
that the Department experienced a relatively higher growth rate
between June 1973 and June 1975 when its operative staff increased by
480. From 1975-76 onwards, the Department got, in real terms, small
increases in its staff. The fluctuations in its total full-time staff
have been mainly due to changes in its functions and the variations in
its inoperative staff numbers. The number of inoperative staff has
fluctuated between 100 in 1977 and 166 in 1982. According to the
Department's Annual Reports for the relevant years, the Department in
real terms got increases in its staff ceilings of 16,40,4 and 19
during 1977-78, 1978-79, 1979-80 and 1980-81 respectively. Only
during 1981-82, the Deparfment's ceiling for full-time operative staff
was reduced in real terms by 68. But then it balanced the deficiency
by employing 48 more part—time staff compared to 1980-8l1. Although

during the 3 year period preceding 1981-82, the part-time



TABLE 6.4

DEPARTMENT OF THE CAPITAL TERRITORY
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STAFF (FULL-TIME) AND STAFF CEILING TRENDS, 1973-82

Year at Staff Operative Inoperative Total
30 June Ceiling Staff Staff Staff
1973 2805 32 2831
1974 (a) 3072 3053 37 3090
1975 (b) 3285 78 3363
1976 (c) 3400 N.A. N.A. 3396
1977 (a) 3325 3418 100 3518
1978 (a) 3341 3339 106 3445
1979 (a) 3381 3385 127 3512
1980 (a) 3316 3324 138 3462
1981 (a) 3326 3283 118 3401
1982 (a) 3277 3276 166 3442
Dec 1982(a) 3303 3497 N.A. N.A.

N.A.
(a)
(b)
(c)

Source:

Not Available

Staff ceilings covers full-time operative staff

Ceiling was lifted in January 1975.
Staff ceiling covers full-time total (operative and inoperative) staff.

(1) Commonwealth of Australia, Report of the Royal Commission on Australian
Government Administration, Appendix Volume one (Canberra: Australian

Government Publishing Services, 1976), p.136.

"(2) Department of the Capital Territory, Annual Reports, 1974-75 to

1981-82.

(3) Public Service Board, Annual Reports, 1973 to 1981-82.
(4) Letter No.81/7563 of 8 March 1983 from the Secretary of the Public
Service Board to all the Permanent Heads.




staff had increased from 44 at June 1979 to 52 at June 1980 and 54 at
June 1981. The Department's full-time operative staff, however,

increased by 221 in the first half of 1982-83 financial year.

The staff profile of the Department also changed between 1976 and
June 1982. The proportion of the Third Division staff increased from
22.17 percent at June 1976 to 25.04 percent at June 1982. Whereas the
proportion of the Fourth Division staff decreased from 77.14 percent
at June 1976 to 74.23 percent at June 1982. The number of Second
Division staff decreased from 22 at June 1976 to 19 at June 1979 and

then gradually increased to 24 at June 1982.29

MANAGEMENT PRACTICES

The Department of the Capital Territory generally initiates the
process of estimating its staffing requirements after it receives FSE
memorandum from the Public Service Board. The Establishment Branch of
the Management Services Division has the overall responsibility in
this regard. Each Divisional Head is requested by the Establishment
Branch to submit its requirements after consultation with
their respective Branch and Section Heads. They are required to list
the objectives of their respective branches, all functions being
performed by them and also to indicate standards of work performance
and workload indicators. They are required to justify their
activities and the staffing requirements on the basis of their
necessity, workload indicators and standards of performance. At this
stage, consultations between the Establishment Brancsh and other

Branches also take place. They are required to submit their staffing



bids to the Establishment Branch in about 4 weeks' time. The
Establishment Branch after considering all the submissions and in the
light of the Department's overall policy objectives and Government
directions prepares a consolidated bid for the Department in about 4
weeks' time. This consolidated bid is then discussed in a meeting of
the Board of Management of the Department chaired by the Permanent
Head. Other members of the Board of Management are the Deputy
Secretary, five Divisional Heads (First Assistant Secretaries),
Assistant Secretary Policy Coordination Branch, Assiétant Secretary
Finance and Supply Branch, Assistant Secretary Establishment Branch
and the Director Information and Public Relations Branch. The Board
of Management after considering pros and cons, approves the
Department's staffing bid to be submitted to the Public Service Board.
The Permanent Head, then submits the final propoal with or without any
changes to the Minister for his endorsement. The Minister generally
approves this proposal without any changes. Thé allocation of
approved staffing resources for the Department is decided by the
Permanent Head, after the Department is advised by the Public Service

Board of its share of ceiling.

The Department has not experienced any extraordinary increases
in its workload in its various areas of activity during 1975-82
period. The main reason being relatively slow growth rate of
Canberra and substantial decrease in real terms in the Government and
Private Sector expenditure incurred in the city. However, one area
which experienced high level of activity in the Department during all
these years has been 'reviews and reorganisations'. The Department

was subjected to 1301 reviews during the 1975-82 period. Of these




reviews, 27 affected major reorganisations in the Deoartment.

Table 6.5 below gives the year—-wise distribution of these reviews.

TABLE 6.5

REVIEWS UNDERTAKEN BY DCT SINCE 1975

1975 1976 1977 1978 1979 1980 1981 1982

Number of Reviews 172 121 185 146 127 116 230 204

Source: Information provided by the Department of the Capital

Territory.

Obviously, the review activity on this Scale required more
resources. The Department’'s Establishments and ADP Branch itself was
subjected to reorganisation and was split into two branches:
Establishments, and Systems; the staff increased from 230 at 30
June 1975 to 278 at 30 June 1980, and 265 at 30 June 1982. The
Establishments Branch alone has éxpanded from 171 staff at 30 June

1979 to 186 at 30 June 1982; the highest staff numbers being 189 at 30

June 1980.

The Department has also resorted to a higher level of overtime
to offset staffing deficiencies. The Department's expenditure on
overtime, excluding that of ACT House of Assembly, decreased from
$376,525 in 1974-75 to $276,480 in 1976-77 and then consistantly

increased to $526,290 in 1981-82.30
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The impact of staff ceilings on the Department's training
programs, according to its officers, has been minimal. As far as the
number of courses and the number of participants is Eoncerned, there
have been -some iné?eases over fhe years, the only effect being a
reduction in the number of staff in the Department's Training Group

from 7 to 4 over the years.

in April 1981, . Prime Minister Fraser announced the decisions
of the Government taken in the conﬁext of Review of Commonwealth
Functions. A number of these decisions w@s related to Department of
Capital Territory's operations. Soﬁe of them (for example,
privatisation of Motor Vehicle Testing Céntres, selling or leasing df
recreation and cultural facilities, etc.), if implemented, had staffing
implications for the Department. However, all the decisioné having
staff implications for the Depaftmenf were reverted by fhe Fraser
Government. The decision to‘pfivatise the Motor Vehicle Testing
Centres was reverted. The decision regarding‘the termination of
Canberra Retail Markets Trust and selling of the existing fécili#ies
was also reverted. The Belconnen Mall could not be sold, although the

operations undertaken in order to sell it added to the Department's

work estimated at "an average of one officer, at Clerk Class 8 level,

for a period of 12 months",31 The Canberra Times reported on 29 May

1983 that "Attempts to sell the Belconnen Mall so far have cost the

taxpayer at least $348,000".32 The Canberra Times report also
épeculated that this decision would also be reverted by the Hawke

93
Labor Government very soon.
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CAPACITY TO DELIVER

The Department's 1980-81 Annual Report states thét: ' The
Department continued to maintain high standards in providing its
services, in accordance with Government policy, problems arising from
staff ceilings were met with as little e ffect as possiblé_on standards

of service'.33

The above assessment seems to be generally true. The Auditor-
General's Reports as well as bepartment's own Aﬁnual Reports have
mentioned only a few problems alleged to be caused by staff shortages
coﬁpled with financial restraints. These problems relate to
intermittent delays at Dickson and Phillip motor registries causing
inconvenience to the public, delay in implementation of ADP systems
during 1975-78 period, occasional piling up of rate arrears and delays
in recovery action, deferment of stock-taking and other internal audit
type activities.in certaiﬁ branches, and less close and careful
maintenance of parks due to lowering of staff-area ratio. The
Department coped with the sifuation, in. many cases, by obtaining
additional staff, .and to some extent redeploying the étaff
from lower briority’areas, resorting to higher level of over-time and

contracting out certain work.3%
MORALE AND INDUSTRIALfRELATIONS
The industrial action taken by the staff of the Department of

the Capital Tefritbry over staffing levels during 1974-82 period has

been negligible. During 1975-76, the strike action amounted to 1



hour x 5 plant operators (26 March 1976), and 3.5 hours x 70

officers (30 Mérch 1976). During 1979-80, man-hours lost were 1/2
hour x 8 Tourist Officers (2 May 1980) and 1/2 hour x 7 Tourist
Officers (9 May 1980).35 According to the officers interviewed, the
staff ceilings were also not a significant factor in the Department of

the Capital Territory affecting adversely the morale of the staff.

ENVIRONMENT DIVISION, DEPARTMENT OF HOME AFFAIRS AND ENVIRONMENT

The Commonwealth Government's Environmental function has been
subjected to an exceptional degree of destabilisation during the past
twelve—year period. The environment function has been combined with a
variety of others in a series of different Departments and subjected
to a number of traumatic reorganizations. There has also been
continued uncertainty in the recent years as to the Government's

intentions in the environmental area.

An office of the Environment was created by the L—NCP
Government within the Prime Minister's Department on 24 December 1970.
On 12 March 1971, the Department of the Vice-President of the
executive council was created which was renamed as Department of
Environment, Aborigines and the Arts. The environment function was
transferred to this now new Department which owing to financial
restrictions 'did not become operational generally operational until
November 1971'.36 The Whitlam Labor Goverﬁment, after coming into
power in December 1972, created the Department of Environment and

Conservation to deal with the matters relating to environment and
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conservation, water including the protection and use of water
resources, and national parks.37 Under the Labor Government, the
Department led relatively a stable existance although it was renamed as

the Department of Enviromment on 21 April 1975.

The L-NCP Coalition Government, after coming into power in
December 1975, abolished the Department of Environment, and during the
L-NCP Government (December 1975 - March 1982), the Environment
function changed three Departments and 9 ministers.3® It was first
combined with the housing and community development functions in the
Department of Environment, Housing and Community Development (EHCD)
between 22 December 1975 and 5 December 1978. On the abolition of
EHCD on 5 December 1978 the environﬁent function was transferred to
the Department of Science and the Environment and again on 3 Novemberb
1982 to the Department of Home Affairs and Environment (Appendix A).
All these changes and resulting reorganisations caused uncertainty and
constantly affected adversely the morale and the output of the staff;
the EHCD period being the worst as it was in a constant state of flux
throughout its existance. It took almost 18 months (December 1975 -

June 1977) to complete the reorganisation of the newly created
Department of EHCD, and over these 18 months the Department of EHCD
suffered a reduction of 28 percent (from 992 to 713) in its staff in

real terms.39 The EHCD was eventually abolished on 5 December 1978.

FUNCTIONS

The Environment Division of the Department of Home Affairs and

Environment is responsible 'for policy advice, developing proposals,



administering legislation, implementing programs, carrying out studies
and assessments; and general coordination relating to the Commonwealth
Government's involvement in and support for conservation, management
and protection of the environment'.40 There have not been significant
changes in these functions in recent years, particularly since 1974 ,41
although some new legislation has taken place in this area. However,
since 1975 some of the environment and conservation functions
originally performed by the department proper have been transferred to
the statutory environmental authorities, namely the Great Barrier Reef
Marine Park Authority, the Office of the Supervising Scientist, the
Australian National Parks and Wildlife Service, and the Australian
Heritage Commission. These authorities have increased their
operations over the years, and the fotal staff of these authorities
has also increased from 67 at 30 June 1978 to 173 at 30 June 1982.
There have not been any significant increases in the Environment

Division's operations since 1975.

STAFFING

There has been frequent shifting of the environment and
conservation functions between various Commonwealth Departments. Many
of these departments were abolished. Moreover, they had different
organisational arrangements designed in the light of individual
requirements, each having a combined managementAservices staff. It
is, therefore, not possible to identify the exact number of staff
responsible for carrying out the environment and conservation

functions over the years since 1970.
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The convenient starting point in this regard might be 19
December 1972 when the Department of Environment and Conservation was
establilshed, although it was also responsible for water management
including the protection and use of water resources in addition to
environment and conservation functions. The Department of Environment -
and Conservation renamed on 21 April 1975 as the Department of
Environment expanded its operations and also experienced a
significant growth (144 percent) in its staffing resources. Its
full-time staff increased from 93 at 30 June 1973 to 156 at 30 June
1974, and to 227 at 30 June 1975.%42 On 22 December 1975, the
Department of Environment was abolished and its functions were
transferred to newly created Department éf EnVi;onment, Housing and
Community Development. The staff of the Déparﬁment of Environment was
distributed to various Divisions and Branches of this new Department.
EHCD suffered.thfoﬁghout its existence dﬁe to successive severe
staffing cuts and an-ongoing process of reorganisation. It is,
therefore, not possible to identify the exact number of the staff performing
environment and conservation functions during this period. On the abolition
of EHCD on 5 December 1978, the environment and conservation function
aﬁd the associated staff were transferred to the Depértmgnt of
Science and the Environment. On'3 November 1980, a further change
took place when the environment and conservation functions and
associated staff were transferred to thé renaﬁed Department of Home
Affairs and Environment. The staffing figu;es»for the period up to
«June 1978 are not available. The Environment Division of the
Department of Home Affairs and ﬁnvironment, however, proﬁided staffing

figures from June 1979 onwards. These figures exclude the number of



staff responsible for providing management services, like
establishment and personnel matters, typing, finance, etc. Table 6.6

below gives the staffing details from July 1979 to March 1983.

TABLE 6.6

.STAFFING LEVELS - ENVIRONMENT DIVISION

Year ' : . Full-time Total Staff

July 1979 (a) 74

June 1980 (a) 66

June 1981 (b) 105

June 1982 105

March 1983 (c¢) 88

(a) Excludes the staff of Environment Policy Branch which located
in another Division. :

(b) Includes the staff of Environment Policy Branch transferred to
the Environment Division during 1980-81.

(c) Bureau of Flora and Fauna with associated staff transferred out
’ " of the Environment Division during 1982-83.

Source: Information provided by Environment Division, Department of
Home Affairs and Environment.

It is obvious from Table 6.6 that the number of staff

 performing environment and conservation functions has remained static

since 1979. The information provided by the Environment Division also
indicates that there has not been any significant variation in-the
divisional composition of the staff since 1979. It has suffé;ed,
however, in common areas such as management services, support staff, -etc.
Whenever there has been reallocation, the"recipient departments have
seldom got ceiling cover for all the staff Qho were involved in these

v
activities in the previous department.

248
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MANAGEMENT PRACTICES

The Department of Home Affairs and Environment begins the staff
estimating process after it receives FSE (Forward Staff Estimates)
memorandum from the Public Service Board. The Coordination and
Management Services Branch which is responsible for establishment and
staffing matters asks the various Divisions including the Environment
Division to supbly the necesary information and their staffing
estimates as required by the Public Service Board memorandum. The
Department does not issue any internal guidelines in this regard. The
Environment Division prepares its staffing bid in the light of its
six-month work program. In the form of this six-month Qork—program,
the Environment Division arranges its internal priorities, estimates
man-hours required to complete various projects to be undertaken
and the time-table to complete them. These work programs
are prepared in consultation with Branch Heads. The consolidated
six-monthly plan is then submifted to the Permanent Head for his
approval, who normally approves these programs by himself in the light
of his discussions with the Minister, or general policy guidelines by
the Minister. According to the concerned officers in the Environment
Division, the Management and Services Branch generally supports the
Environment Division's estimates. The consolidated bid of the
Department, after getting endorsement of the Minister is eventually
submitted to the Public Service Board. There is no committee in the
Department to decide about priorities at the Departmental level. The
Permanent Head himself decides abouf the final departmental bid
keeping in view the submissions of the Division Heads. During the

process of consultations with the Public Service Board, the Public
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Service Board officers have direct discussions with the concerned
officers in the Environment Division if they require further details
or clarifications in respect of its staffing needs. The six-month
work programs are not formally submitted to the Public Service Board,
but these generally are seen by its officers during the consultation
process. The Public Service Board communicates to the Department its
aggregate staff ceiling. The Permanent Head allocates sub-ceiling to
various Divisions and Branches in the light of their submissions and
his own decision about work priorities. In the past few years, the
Environment Division's staffing levels in real terms have remained
static, and generally it has managed to obtain what it bid. This

has been mainly possible, according to the officers of this
Division,due to realistic and well-prepared staffing bids by this

Division.
CAPACITY TO DELIVER

The Environment Division of the Department of Home Affairs and
Environment provides the focus for Commonwealth responsibilities for
environment and conservation. Under the Constitution, the States and
Territories have primary responsibility for environment protection.
The Commonwealth generally responds to the issues which are national
in character and 'these responses are developed collaboratively with
the States and Territories, through ﬁinisterial Councils and through
working relationships between the relevant government agencies'.%3
The policy of the L-NCP Government throughout 1975-82 period has been
to leave most of the matters to be dealt with by the State and

Territories Governments. This view has also been supported by most of



249

the States. According to the departmental sources, this has resulted
almost zero growth in the Department proper in terms of staffing and
workloads. The staff have not experienced any significant increases
in workloads, although rearrangement of priorities and redeployment
of staff have been taking place very frequently. There has also been
not much need for any excessive level of overtime. Some programs or
projects might have been delayed, but generally the targets have been
met. The occasional delays in completion of certain projects occurred
only when as a result of some crisis situations, like Uranium mining,
some staff had to be withdrawn from various projects to attend to
urgent mattefs. The staffing restraints, however, have affected

adversely certain activities like policy research and development.

The Environment Division has suffered as a result of shortages
in other areas like management services etc. The level of services in
the personnel and related areas has deteriorated over the years.

There has not been any internal audit in the Environment Division
since 1977. Training of the staff has been severely restricted due to
staffing restraints. Those restraints have also restricted the
induction of new blood into the organisation. Recruitment of new
personnel in the Environment Division average 2-3 officers per annum
for the last 4 years. The Division generally operates at its approved
staff ceiling level, leaving no room for new recruitﬁent. This has
also resulted a significant increase in the number of officers on
acting on higher duties posts. According to the information provided
by the Environment Division, in March 1983 some 25 percent of the
staff was actingkon higher duties, and this percentage was much higher

when the environment function was located in EHCD.



MORALE AND INDUSTRIAL RELATIONS

There have been some short term morale problems in the

Environment Division at various times. The staff is influenced by the

general situation in the Department. The morale was very low during

the EHCD period when there was constant uncertainty about that

Department's future. The Permanent Head of EHCD, Landsdown, once

-pointed out in his letter to the Acting Chairman of the Public Service

Board that:

I realise the reductions which have already occurred
and which may occur in the future reflect government
priorities. So now do most of the staff. Nobody wants
to work for a dying institution. Morale is at rock
bottom. Many have been sustained by the hope that
things cannot get worse. They have got worse and the

~staff now expect them to worsen further.

.The 1981-82 Annual Report of the Department of Home Affairs and

Environment states in respect of morale of the staff that:

The unavoidable movement of staff within the
Department had particular implications for staff
morale, particularlyin those areas which were still
expected to carry out their functions and
responsibilities with less staff than before .45

The general organizational'climate within the Departments to

which the environment function has been transferred from time to time

has impacted the staff adversely.‘ The factors like on-going process

of reorganisation and frequent shifting from department to department,

have been a constant factor for the general demoralisation of the

~staff in recent years. The present situation, however, is not that

250
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depressing. There is also no industrial relations problem in the

Environment Division.

AUSTRALIAN DEVELOPMENT ASSISTANCE BUREAU (ADAB), DEPARTMENT OF FOREIGN

AFFAIRS

The institutional and organisational arrangements for the
administration of Australia's overseas aid program have had a
turbulent history. The administration of aid program has been handled
by seven different Government departments (pre—-1973), by an Interim
Office of an Aid Agency (1974), by a Statutory Australian Development
Aid Agency (1974), by a semi-autonomous Bureau of the Department of
Foreign Affairs (1976), and by a more‘integrated Bureau within the
Department of Foreign Affairs (1981). Each subsequent aid
organisation has been formed by re—organising and re—structuring the
elements of its predecessor. The aid program has been subjected to
some further reviews to stream line its operations and redeploy staff
in the face of successive staffing cuts. There have been 12 major

reviews conducted over the past 10 year period.46

The establishment of an integrated aid administration
commenced in Australia on 1 December 1973 when an interim Office of
Auétralian Development Assistance Agency was created in the Department
of Foreign Affairs by bringing together the various aid activities
formerly carried out by the Departments bf Foreign Affairs, External
Territories, Education, Labour and Immigration and Treasury. The
Australian Development Assistance Agency (ADAA) was formally

established on 9 December 1974 headed by a Director with Permanent
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Head status when the Australian Development Assistance Act was

approved.47

The L-NCP Coalition Government came into power in December 1975.
In line with its view to bring the administration of Australia's
overseas development assistance and foreign policy together, and its
general policy to minimise the number of commissions and statutory
authorities, the Fraser Government decided to abolish the Australian
Development Assistance Agency and transfer its functions to a Bureau
within the Department of Foreign Affairs. The Australian Development
Assistance Bureau (ADAB) commenced its operations in July 1976,
although the legislation repealing the Australian Development
Assistance Agency Act was not passed until February 1977.48 The
Bureau operates under a Director with direct access to the Minister
for Foreign Affairs, and has substantial degree of autonomﬁ in
relation to financial management of the development assistance
programs. Other administration and organisational matters like
staffing, organisation structure, classifications etc. are subject
to an over—all control by the Permanent Head of the Department of
Foreign Affairs. The level of the Director of the Bureau (Level 5) is
organisationally third in the Department of Foreign Affairs; one level

below the other Deputy Secretaries of the Department.

FUNCTIONS

ADAB is responsible for:



formulation of overall policy guidelines and

operational objectives consistent with the Government's

aid policy objectives;

development, administration and evaluation (in

conjunction with recipients) of aid programs for

individual recipient countries;

development and administration of training programs in

Australia and overseas for students sponsored by the

Governments of developing countries;

formulation of policy in relation to, and

administration of, support for multi-lateral aid

organisations;

development and administration of support for the

overseas aid activities of Australian voluntary aid

organisations;

informin§ the Australian public about the aid

program.49

The Official Development Assistance to developing countries is

provided in the form of (a) project aid, (b) technical assistance,
(c) staffing assistance, (d) finance for current imports, (e) general
support for current expenditure, and (f) disaster relief. At present,
the aid is delivered by fifteen methods, including Technical
Assistance Projects, Development Bank Support, Training, Staffing
Assistance Scheme, Food Aid, Budget Support, Emergency Aid etc. The
financial size of the aid program has gradually increased from $328.1
million in 1974-75 to $666.3 million in 1981-82. Although in real
terms, after taking inflation into account (by measuring rises in the
program against rises in the Australian Consumer Price Index),
'current expenditure on the aid program is virtually at the same level
as in 1974-75'.90 However, the aid program has undergone certain
structural changes and has become relatively more complex. Between

1976-77 and 1981-82, the amounts of project aid, technical assistance

and food aid have gradually increased. The share of Papua New Guinea



has decreased from 55.8 percent to 38.4 percent and the total number of
recipients has increased from 73 to 84 during 1976-82 period. The
number of bilateral projects increased from 300 in 1976-77 to 354 at
July 1982.9! The administrative costs as percentage of total Overseas
Development Assistance have gradually decreased from 2.40 percent
during 1975-76 to 1.69 percent during 1979-80. This has been possible
due to making iﬁcreasingly more use of such modes of aid delivery as
development imput grants and cash grants thereby transferring
administrative costs to recipient countries, manéging agents, making
more use of joint finance arrangements with international agencies and
reducing its provision of services under the international training

assistance and other programs.52
STAFFING

The staffing resources available to the aid program have been
subject to continued severe reduction and disruption associated with
the various re-organisations and across—the-board staff ceiling cuts.
Table 6.7 below shows staff numbers since June 1975. It is obvious
from this table that a decline in staff resources of 44.46 percent has
occurred between June 1975 and May 1983. ADAB maintains that about
one—-quarter of the decline is directly attributable to the
streamlining of the program. A further loss of 62 staff occurred by
the implementation of the RCF decision that the Bureau should be
integrated into the Department of Foreign Affairs to the maximum
extent possible which resulted in the integration of the Bureau's
personnel, typing, registry, office services, library and information

areas into other divisions of the Department of Foreign Affairs.



TABLE 6.7

AUSTRALIAN DEVELOPMENT ASSISTANCE BUREAU
STAFFING LEVELS, JUNE 1974 - MAY 1983

(FULL-TIME STAFF ONLY)

255

| Year at Operative Inoperative Total Variation in
© 30 June Staff Staff Staff Total staff
: No. %

1974 450

1975 N.A. N.A. 704 +254 +56 .44
1976 566 22 588 -116 ~16.48
1977 465 27 492 - 96 -16.33
1978 471 16 ‘ 487 - 5 - 1.02
1979 442 28 470 - 17 - 3.49
1980 486 23 509 + 39 + 8.30
1981 477 20 497 - 12 - 2.36
1982 406 29 435 - 62 -12.47
May 1983 378 13 391 - 44 -10.11
N.A. Not Available
Sources:

(1) Information provided by ADAB.

(ii) ©Public Service Board Annual Report, 1975, p.181.

(1ii1) Public Service Board, Annual Report 1974, p.155.
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The remaining decline in staffing resources is the result of
across—-the-board staff cuts which have reduced Bureau's capacity to

administer the aid program effectively.53

The'ALditor-General's report on an Efficiency Audit in 1981
pointed out a number of deficiencies in the administration of
Australia'é biiateral aid program and s;ated that 'the recommendations
made in this report could 1éad to requirements for more rather than fewer
staff in the bilateral projects area'.’% A review conducted by the
‘Organization for Economic Cooperation and Development GﬁECD) of
Australia's development assistance program in 1982 concluded that
'there has been, in no other country belonging to the Development
Assistance Comﬁittee of the OECD, such a severe and sudden cut back
in staff during a time of rising ODA [Overseas Development Assistance]
program and it 1s to be hoped that any adverse effects can be avoided
in fhe interests of the efficient management of Australian Aid'.55‘
The 201st report of the Joint Committee on Public Accounts also stated
£hat: 'The overwhelming body of evidence available to the Committee
indicates that administration of bilateral overseas aid would be made

more effective if addi;ional-staff were made available'.5®
MANAGEMENT .PRACTICES

ADAB has existed since its establishment in 1976 as part of the
Department of Foreign Affairs while being separate from-it, The
Bureau cannot, for instance, have direct ccmmunication with the Public
.Service Board, while internally it is handed down a separate (generally

‘arbitrary) staff ceiling. If the whole Department were to reduce



its staff by, say, 100, the Bureau could be told that its share was 50.
Its officers believe that the Bureau could get a better deal in
staffing matters if it were allowed to have a direct contact with the
Public Service Board. They assert that it has none of the

advantages of being an independent separate entity and all the
problems of being involved with a department. This situation has
caused 'significant disputes about staffing and establishment in
Australia and overseas'.27 However, during 1982-83, some change
occurred in the process of administering the staff ceilings in the
Bureau, as its officers were allowed to negotiate staffing

estimates with the Public Service Board officers directly. Until
1981-82, the Public Service Board had declined to have such direct
negotiations. This aevelopment seems to be the first step towards the
implementation of a recommendation of the Joint Committee of Public
Accounts which the officers of the Bureau consider to a useful step
forward. The report states that: 'The Public Service Board treat
ADAB's staff ceiling separately from that of Foreign Affairs to

emphasise ADAB's role as a separate organisation within the Department

of Foreign Affairs'.>8

Under the existing arangements, the Finance and Services Branch
of the Management of Fofeign Service Division of the Department of
Foreign Affairs are responsible for manpower planning activities,
including staff ceiling and establishment matters of the Bureau. The
Bureau submits its staffing estimates to the Department of Foreign
Affairs which are incorporated in the Department's staffing bids.
These estimates are justified by the Bureau, generally, on the basis
of projected size of aid program, the application of recent government

initiatives, and the increasing complexity of project administration.
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The staffing restraints have forced the Bureau to constantly
review its priorities and improve its systems and procedures. The
introduction of Word Processors and an increased use of ADP has
contributed to increased efficiency and achieved staff savings. The
officers of the Bureau recognise that some of the initial cuts in
staffing have had beneficial results in streamlining the operations,
and shedding some fat. Re-organisation of Training Areas of ADAB to
improve overseas students program in January 1978 alone made it
possible to save more than 100 positions. Although it had been
intended by the Bureau to redeploy them to other more pressing areas
of the program, most were lost to the Bureau. The Bureau, however,
ran out of capacity to redeploy staff and absorb continued severe
staffing cuts after initial productivity gains were achieved
which affected the Bureau's operations adversely. Increasingly
more use of consultants has resulted over the years. Contracting out
of projects has considerably increased; number of contracts increased
from 9 amounting $3,229,901 in 1976-77 to 149 amounting $41,544,677 in
1981-82.99 Such consultants are a change against the aid program and
are not subject to Government measures designed to reduce
administrative expenditure. The Repbrt of the Joint Committee on
Public Accounts, however, states that 'the introduction of consultants
to the aid program may have developed more rapidly than is
desirable'.60 The staffing restraints have made it increasingly
difficult for ADAB to develop the expertise that is necessary to talk
to the consultants, as since 1975 there has been no capacity to
recruit experienced and well-qualified staff although several have

left. The Joint Committee of Public Accounts was convinced that the



'turnover of staff within ADAB, partiéularly junior and better
qualified staff, appears higher than desirable'.6l The Auditor-
General's report on Efficiency Audit made several criticisms of the
use of consultants,.particularly in respect of their reports -on

projects, the training and expertise of their staff, and inadequate

adherence to tendering procedures.62

Training facilities in ADAB to train its own staff as well as
Vcontract pgrsonnel have been depleted over the years, particularly since
1981 after the implementation of RCF decision of integrating the
Bureau within'the Foreign Affairs Department.®3 Training is
considered inadequate, but the officers cannot be spared for long
enough to undertake adequate training. Nor is it possible to rotate
officers within the Bureau because of the specialization of many of
these positions and the limiged expertise available. This state of
affairé has also caused an increase in the workload of the senior

officers, particﬁlarly those of branch heads and section heads.
CAPACITY TO DELIVER

It has been demonstrated in the préceding ﬁages that the
capacity of ADAB to'déliver aid program:has been affeéted adversely
due to successive staffing cut backs applied to'thé Bu%eau sincé‘1975.'
An Efficiency Audit of Austrélia'é bilateral overseés }roject areas by
tHe‘Auditor-General,(1981), Report:of the JoihtLCommittee of Public
Accounts (1982), an OECD review of Australia's development assig;anqe

program (1982), the Senate Sﬁanding Committee on Foreign Affairs and

‘Defence (1979), -Administrative and Clerical Officers Association, and



Development Assistance Officers Association, all have come to the same
conclusion, ie. ADAB is understaffed. The Joint Committee of Public
Accounts stated in its report on the Efficiency Audit by the Auditor-

General that 'it has the firm impression that ADAB is currently

understaffed to an extent which jeopardises the efficient

administration of the Bilateral Aid Program'.64

The Auditqr-General'é report on an Efficiency Audit pointed out
a number of slippages and deficiencies in the administration of
Australia's bilateral overseas aid program. The Joint Committee of
Public Accounts also supported almost all the‘findings and
recommendations made in thig report. In respect of ADAB's development

and implementation of policy, the report stated that:

Although large quantities of information on overseas
practices, outlooks and results of development
assistance are collected by the Policy Branch, it has
not been able to devote resources to adequately analyse
and disseminate this material. This has implications
for the sound planning of Australia's aid.b

The report further stated that:

ADAB does not appear to have undertaken major
comparative reviews of the efficiency and effectiveness
of its dévelopment assistance policies, instruments,
and administrative arrangements and comparable donor
‘countries .... There is some evidence that
new policy proposals have been generated without

" sufficient consideration as to the likely
administrative consequences and without adequate
preparation of detailed accompanying guidelines for

" their implementations.® o

In respect of planning, management and review of the aid

program, the report stated that:

2E0



ADAB has introduced a number of changes in the
elements of the bilateral aid program over recent
years, many of which have reduced the direct
administrative workload on its staff. However, this
has been against the background of an increasing
program of techmnical assistance and project aid which
requires substantial ADAB management and ADAB has
increasingly contracted out the project management to
consultants and public sector managing agents. Audit
considers these various innovations have in some cases
not been sufficiently assessed for their impact on
Australian policy interests or on the effectiveness of
aid for recipient countries.®7

In respect of food aid program, the audit noted:

It is considered that ADAB has not done enough to
ensure that its food aid policies do not have untoward
consequences on the internal agricultural policies of
its recipients. At international fora, Australia has
supported the development of national food sector
stretegies for developing countries and the efforts of
the World Food Council to promote such stretegies and
to place food aid programs in the proper developmental
context are supported. It is important to recognise
"however, that such a task would be beyond the
administrative capacity of the present Food Aid Unit of
three officers ....68

In respect of selection of aid projects, the report stated

that:

ADAB's overseas staff have been less involved in
project identification than the representatives of
other major donor countries. Staffing constraints have
worked against such involvement .... There have been
deficiencies in the information that overseas posts
were able to provide and as a result ADAB's Central
Office had not, in general, been able to select
projects from an adequately described set of

options.

In respect of ADAB's own administration, the Audit report

stated that:



few internal audits relating to bilateral aid projects
have been conducted;

staff utilisation review was inadequate;

audit noted a number of sources of complaint about
excessive workload in overseas posts;

continuing requirements to relocate surplus officers
combined with the corresponding halt to recruitment
and promotion is the result of the policy of reducing
staff by wastage. This has limited the opportunities
for effective career planning for individuals and has
constrained the most effective assignment of
abilities.”0

The report of the Joint Committee of Public Accounts stated

that:

An inspection of ADAB offices in August (1982)
confirmed a number of administrative inefficiencies
brought about by shortage of support staff. Following
the integration of ADAB's Management Services functions
with those of the Department of Foreign Affairs the
Committee was informed that ADAB has been required to
cut its library staff from seven to two, plus one
part—-time officers; reduced its public relations and
office services areas; amalgamated its training area
with that of DFA (Department of Foreign Affairs) with
no increase in overall staff numbers; reduced its
typing services and lost all its telex operators. This
later reduction is a particularly clear example of the
inefficiencies which can be brought about by a staff
ceilings policy, in that, despite ADAB's need for
regular overseas and interstate telex communication and
its continued ownership of telex machines, ADAB no
longer has immediate access to a telex operator.7l

MORALE

Morale in ADAB is considered to be low. Various factors
including the staff ceilings policy have contributed to this state of
affairs. The ACOA in its evidence to the Joint Committee of Public

Accounts stated that:



The combination of heavy workload increases, an
inadequate technological support base and severely
reduced levels of administrative support services, has
caused severe strain on ADAB officers. During the
period 1974-82 ADAB officers have been subject to
continued aggravation and uncertainty, resulting from:
lack of security in the positions they occupy; the need
to place surplus officers, made redundant by
organisational changes; ''temporary" freezes on
promotions for periods of up to twelve months;
frustration in career planning and obtaining promotion;
constant changes in 'temporary" accommodation which
fails to meet minimum standards; reduced opportunities
for interface with aid projects overseas, caused by
reduced travel funds.’2
A letter signed by 128 ADAB officers published in the Canberra
Times on 31 May 1982 also stated that organisational climate in ADAB
was 'decidedly unhealthy'.”’3 The Joint Committee on Public Accounts

also agreed with the staff associations' assertions that the morale

was low.’4

. INDUSTRIAL RELATIONS

The continued staffing cuts and uncertainty created by
an on-going process of reviews and reorganisations affected industrial
relations in ADAB. Although the industrial relations never
-deteriorated to the extent to force the staff to go on strike,
there is ample evidence to indicate general tension amongst
them. The suggestion by the Public Service Board to the Lynch
Committee to completely merge the Bureau with the Department of
Foreign Affairs distressed the staff associations and they launched an
effective campaign against this suggestion. A long letter signed by
Paul Munro (National Secretary, ACOA) and Brian McMullen (Federal

Secretary, APSA) published on 11 February 1981 in the Australian

Financial Review concluded with the following remarks:



... we make the strongest protest against the
Board's proposal to the Federal Government's Lynch
Committee to abolish the Australian Development
Assistance Bureau. We urge like-minded individuals and
organisations to write to the Prime Minister (Fraser)
- and Sir Phillip Lynch to register their concern.75
The Administrative and Clerical Officers Association (ACOA) and
Development Assistance Officers Association both have also made a
number of representations to various Committees appointed by the
Government to look into ADAB affairs during 1975-82 period. In fact,

they did everything to protest against the staffing cuts short of

resorting to taking strike action.

SUMMARY

The impact of staff ceilings on four organizations has been

discussed in the preceding pages. Each one of them has been affected

in a different way owing to the variation in circumstances surrounding

them, and the degree of staffing restraints experienced.

The Australian Taxation Office and ADAB have experienced
relétively more stringent staffing restraints comparedbto the
Deparment of Capital Territory (DCTS and the Environment Division.
ADAB lost about 44.46 percent of its staff during 1975-82 pefiod. fhe
Australian Taxation Office experienced growth dﬁr?nng yearsvout<6f'
the .7-year pefiod between 1975 and 1982. On the other hand; the
D@paftment of Capital Territory has been gaining small increases in its
staff, in real terms, during thgisame period. The staff nﬁmbérs

associated with environment and conservation functions., working in
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various Commonwealth Departments proper have remained almost at the
same level during 1975-82 period, although successive Departments in®
which the environment functions have been combined from time to time
suffered as ‘the receiving departments generally did not get full

coverage for staff engaged in the management sérvices area.

The government did not abandon aﬁy functions performed by these
departments during 1971-82 period. The functions of ADAB, Australian
Taxation‘office and those of the Environment Division have remained
almost the same over this period. The DCT, however, has been
experiencing various changes in its functions due to transferring in
‘and out of some functions, along with the associated staff. 1In real
terms, the workload of the DCT has remained static due to;a‘slower rate
of growth of anberra city and a much reduced level of total expenditure
in successive years during 1975-82 period. The Australian Taxation
Offige, on the other haﬁd, got significant increaées in its work
VOlumés dufing ghe same periéd. Tﬁe tendenéy in society to evade
'and avoid tax and an ever increasing number of objections lodged by
taxpayers caused the wquldad of tﬁe Taxation‘office to increase manyfold.
Although, .the functions of ADAB remained the same over the years,-the
admiﬁistration,of aid program has become more complex. Therelhas not
been aﬁy significant change in the‘enQironmeﬁt functions of thé

Environment -Division since 1975.

Each organigation has responded in a different way to the
staffing restraints. However, an increase in the level of review and
reorganization activitiesiduring these years is common to all of them.

All organizations resorted to various types of reviews and

.



reorganisations, partly to improve their systems and procedures and
partly to justify their staffing bids. The later is particularly true
for the Department of Capital Territory which has been subjected to an
exceptionally high level of review activity: 1301 reviews, including 27
major reorganisations were conducted in the DCT during 1975-82 period.
The Environment Division has been subject to frequent reorganisations
because of changes in administrative arrangements, whereas ADAB has
suffered due to variation in institutional arrangements affecting its

autonomy during 1973~-82 period.

Out of the four organisations studied, only the Department of
Capital Territory had a formalised organisational arrangement to decide
prioritiés through the mechanism of Board of Management. The
Australian Taxation Office holds a manpower conference annually in
which relevant issues are highlighted and provides input for the
Management Services people to finalise staffing bid to be submitted to
the Public Service Board. Environment Division makes use of its
six-monthly program already approved by the Permanent Head to estimate
its staffing needs. ADAB estimates its staffing requirements on the
basis of its aid program already submitted to and approved by the
Cabinet. The priorities are decided by the Permanent Heads of the
Departments only for internal use and are seldom communicated to the
Public Service Board. The Board too does not insist, at present, on

priority rating of programs.

The impact of staff ceilings on each organisation varies which
is mainly affected by the degree of stringency of the staffing

restraints and the capacity of the organisation to control its work
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volumes and redeploy staff. The Australian Taxation Office has been

the most affected organisation. The nature of work of the Taxation
Office is such that it cannot control its work volumes. It has to
perform the work received in the office in time. Organi;ationally, its
‘work is diviéed into two distinct areas; tax processing, and tax
enforcement. The work in the tax processing area cannot be left undone.’
The work in the enforcement aréa, however, can be postponed, delayed or
even left undone depending upon the resources made available.

Initially, the Taxation Office responded>to staffing restraints by
affecting improvements in its systems and procedures, and after
exhausting all possibilities in this respéct, it resorted to withdrawing
staff from the enforcement area. The enforceﬁent activities qf the
Taxation Office reduced considerably and the loss of revenue to the
nation in the form of tax evasion and tax avoidance which might ﬁave
been recovered if sufficient staff were made available amounted to
ﬁillions of dollars. The mushréoﬁ growth of tax avoidance schemes which
caused a severe blow to the confidence of the public in the Australian
Taxation System can be attributed, at least partly, to the staff
shortages. The successive Cémmissioners of Taxation continued to.
présent the.Pafliamentutrue picture of what was happening. This put a
tremendous pressure on the Fraser Government which was forced to allow
hefty increases in staff ceilings of Australian Tagation Office towards
the end of 1981-82 and during 1982-83. = The story in the ADAB

is somewhat different. ADAB dpes not have much political’leveréég to

be uséd.. So in tﬁe face of.conéistent staff cut backs and frequent
organisational cﬁﬁngés, it continued its efforts to look for wéys and
means to administer the aid program which remained almost the same in

magnitude over 1975-82 period, although became relatively more complex,



with less and less staff. After gffecfing improvements in its systems
and procedures and shedding extra fat, it had no option but to
contract-out‘the management -of aid prqjects to consuitants and managing
agents, divert increasingly more aid through international agencies,
and introducé modes of aid -delivery requiring less édministfative
involvement. Efforts in various areas like internal audit, étaff
utiliégtion‘reviews; selection and evalugtion of aid>projects,
supervision of consultants and managing agents, formulation of aid
policy, training of s;aff,retc. had to be downgraded. Also it
continued to press the Goverﬁmenﬁ for more staff, with littie success.
Consequently the capacity of ADAB to deliver aid program was affected

adversely.

Tﬁe Department of Capital Territorf somehow was able to protect
its staff numbers during 1975-82 period. It was able to obtain small
increases in real terms in its staff numbers during this period. The
department, however, resorted:to an exceptionally high level of review
activity to juétify its staffing estimatesland retention of its
existing staff during all this 1975-82 period. It also occasionally
used political pressure on the Fraser Government to get moré staff,
particularly iﬁ thg Motor Registry area. Whenever the Department faced
some staffing problem, it would withdraw staff from Motor Registry area,
causiﬁg inconveniencé‘to the public,énd the government would eyentﬁally
ailow mbfe staff. The workload of the Department also remained'alﬁost
constant due to vslo&ér growth raﬁe of Canberra city during the 1975-82
period. Although,>the Depaftment experienced variation in its
functions due to tfanéferring in andjbutbéome funétions, the main

operations of the Department remained somewhat the same. The Fraser
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Government announced it would discontinue some of the Department's functions

as a part of its efforts to contain 'big government' (RCF decisions)

but all of those decisions having staffing implications were subsequently
reverted..Aithough’Department did not face many problems due to staff shortages,
it responded'to some staffing restraints in certain areés by allowing slippages,

delays, lowering the level of service and also resorting to excessive

overtime and contracting out some of its activities.

The Environment Division experienced zero growth in its staffing
resources during 1975-82 period.. Being a policy organi;ation, it can
control its operations. It downgraded efforts in various areas in
accordance with the availability of resources. Some of\its functions
were transferred to statutory environmental authorities. Tﬁe slippages
allowed inclﬁded internal audit, training, long term planning and

research.

Unlike the Department of Sécial Security, none of the four
organizations stu@iedzin this chapter faced any significant industrial
relations problems leadiﬂg to Striké action by the staff. The‘morale
of.the employees in all the drganisations was, however, generally low,

which was partly affected by the application of staff ceilings.
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CHAPTER VII
CONCLUSIONS

This study has attempted to assess the impact of staff ceilings
on the Australian Public Service. The study begins by presenting an
overview of the Service by discussing prominent staFistical changes
that have taken place during 1970-82 period (Chapter II). The
subsequent chapters discuss the methods and the effectiveness with
which the successive Governments since February 1971 have implemented
this policy (Chapters III and IV), and finally the impact of staff
ceilings on five organisations: the Department of Social Security
(Chapter V); and the Department of Capital Territory, Australian
Taxation Office, Environment Division of the Department of Home Affairs
and Environment, and Australian Development Assistance Bureau (Chapter VI).
Six general areas, namely, functions, staffing, management practices,
capacity to deliver, morale, and industrial relations have been
examined in respect of these organisations. Each chapter contains the
;ummary of its findings, so it is not intended to repeat them here.
Some general conclusions derived from the findings of this research

study are, however, presented in the following pages.

THE RATIONALE OF STAFF CEILINGS

The staff ceilings were first introduced in February 1971 by
Prime Minister Gorton in an effort to control public sector expenditure
to check inflation. It was a political decision taken in the context

of economic climate prevalent at that time. The efficiency and
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effectiveness of the Service was not the main objective, although the
Public Service Board contended that it would be beneficial for the
general health of the Service.

The Whitlém Labor Governmént also implemented the staff ceilings
policy‘to have some control on the Public Service growth so as to curtail
public sector expenditure to contain inflation. To control or to aéhie?e
reducgion in staff numbers was the main consideration. It was believed that

this would lead to consequential economies in the public_seétor expenditure.

The Fraser Government implemeﬁted the staff ceilings policy
between December 1975 to March 1983 with an ideological commitment to
'small government'. It believed that puﬁlic sector was inherently
unproductive and inflationary. It attempted to implemeqt the 'small
gerrnment' philosophy by reducing the size of the.PgblicAService, and
consequently -trimmingthe 'big government' and enabling the private.sector to
expand. The departments and authorities were told that the gofernment
was prepared to allow slippages and even dropping out functions (although
no significant funétion was officially abandoned), lowering the level of
serVice, delaying or postponing lower priority activities,'coptracting
out work to private sector, introduéing such systems and procedurés_
réquiring minimum labdr'resources, etc. to achieve its objective of
reduciﬁg-thé Public Service numbers. The maiﬁ emphasis was on achieving
numerical reductiohé, and efficiency was again not a guiding force.
The cash savings were.also not the main objective; and the departments
and authorities were not requiredoko submit alternate staffing plans
which would indicate financial implications. This is not to say that

efficiency did not improve or cash savings were not achieved as .a
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result of implementation of staff ceilings. The organisations carried
out various types of reviews and reorganisations to «ffect improvements
in the systeﬁs and procedures with positive results. The introduction
of various procedﬁres to implement staff ceilings, like redeployment of
gtaff from lbwer priority areas to higher priority areas, allocation of
staff‘to varioﬁs programs, assigning priorities to these programs,
analysis and review of department operations, developmept of workload
indicalors, did hélp to incréase - efficiency of the Service. But with
coﬁsistent lowering of staff ceilings and the realisation on the part

of the departments and authorities that the cuts were arbitrary, these
efficiency measures became counter-productive. The later practice by
the government particularly offered no incentive to them to do their

job properly. 1In some ééses, honesty and efficiency did -cost the
departments dearly. ADAB reviewed and reorganised its International
Training and Education Branch and was able ﬁo save more than 100
positions whichbwefe intended to be redeployed to more pressing areas

of the aids program. But most of‘fhem were lost to the Bureau. The
departmental officers felt tHat savings were‘forfeited and the- same
cits wefe applied. 1If there were no internal savings deciared ‘to the
P;blic Service Board, the cutsrwere iess biting. Tﬁe'rationale of stéff
ceilingsiwas, therefore, counter-productive. The implementation of

staff ceilings was, mainly, guided By the external pplitico - eCénomic
 considerations of curtailing inflation or ideological commitmeﬁt of a
conservative government and:nof.by tbe éspects of admihisérative
reforms. Any efforts.ghided by léter considerations were only

consequential and also short lived.
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IMPLEMENTATION PROCESS

The Public Service Board has played a central role in the
implementation of staff ceilings throughout 1971-83 period, except
during 1975-79 when an IDC on staff ceilings was involved to recommend
staff ceilings to the Prime Minister for the individual organisationms.
The systems and procedures to implement staff ceilings have been
developed over the last twelve years by gradually tuning the
machanisms for overcoming evident problems. Generally, the Departments
and authorities have resisted the introduction of new procedures which
would give the Public Service Board and the Government clearer picture
of their real staffing needs. Theyrhave been busy finding loopholes in
the procedures, and the Public Service Board comsequently trying to
plug them. The information requirements and the control machanisms of

the Public Service Board changed accordingly (Chapter 1IV).

The application of staff ceilings to various categories have
varied (Table 4.3). Presently, they apply to full-time and part-time
operative staff under the Public Service Act, and a small proportion of
similar categories of staff under other Acts. The coverage of
non-Public Service Act staff has varied; it was highest at 30 June 1979
when about 82 percent of the total Commonwealth staff (including Public
Service Act and non-Public Service Act staffing areas) was subject to
ceilings control. By March 1983, the coverage had decreased to 45
percent of the total employment. Most of the non-Public Service Act
staff was excluded from the ceilings control. This was done mainly due to
continued resistance from statutory authorities employing non-Public

Service Act staff.
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In 1975, the Public Service Board introdpced the Scheme of
Forward Staff Estimates which aimed at bringing aboﬁt coordination
between staffing, financial and other fesources. Ihe depértments
were requireé to furnish staffing estimates for a triennium, allocating
staff to programs aﬁd activities and assigning a priority level to the
programs for the first year of the triennium. They were required to
get ministerial endorsement of program; and priorities before the
submissiop to the Board was made. The departments resisted conveying
their priorities to the Board, although under pressure they would

lower the level of efforts in some areas and allow slippages. The-
Public Service Board also had to introduce elaborate rules and regulations
for the redeployment of staff from lower priority areas to the higher
priority areas within the Departments as well as within the Public
Service. Public Service Associations played a significant role in the
development of these procedures so as to protect the rights‘of'their
npmbers, A system of 'average monthly staffing levels' had to be
introduced to help departments to meet variations in workloadé

(Chapter IV). The Board had to introduce various measurés to control
establishments and classificafion level, and departmental intake
volumes. The Departments tried to offset the‘staffing restraints on
numbers by increasing their higher level positions and taking or not
taking the recruitment action to resist redeployment of surplus staff
and creatiﬁg‘induStriai relations problems for the Government. Separate
staff ceilings had to be introddced for 'Apbrentices' as the
departments would not recruit any apprenticés. Although the Public
Service Board achieved, at least to some extent, better

coordination between staff and financial estimates in terms of



280

timetabling, program format and salary appropriation, it had to drop its
ambitions in the field of manpower planning és the departments did not
make.any serious efforts to prepare estimates for nyearstwq and three
of the triennium. From 18 November 1982 FSE memorandum, the Board
seeks staffi;g estimates only for one year. The Fraser Government also
tried to reduce.the size of the éublic Service by dropping functions
(RCF, Chapter IV), which reduifed the Board ‘to introduce new
procedures. ﬁost of those measures, apaft from consuming already scarce
staffingr resources and adding to the paper wo:k,gould‘not achieve the desired
results.‘ Due to effective resistance from the Public'SerQice, intereéf
groups and the Public Service unions, almost all the RCF decisions
having staffing implications had to be reverted or delayed or
implemented in such a way that insignificant staff savings were
achieved (Chapter 1IV). Cbnsuitations between the Public Serviée
Board and the departments regarding implementation of staff ceilings
ha?e‘incréased over the years. But the relative political importance
attached by the Govérnment, as the Board would see it,:to the various
Commonwealth functions has played a doﬁinant role in deciding the share
of the organisations. The development of implementafion éystems and
procedures has been affected by the effectiveness with which
suécessive governments wanted to apply fhe'staff'ceilings policy, but
their implementatioﬁ in individual situations. has been mainly
conditioned by the - inertia and 'pblifics of tﬁe
bureaucracy. The departments anﬁhauthorities‘with'léss 'political
power' within the bureaucracy have suffered while the 'powerful' ones
have managed to obtain'sufficient‘increases in their';taff numbers

during the entire period of sfaffing restraints.



POLICY EFFECTIVENESS

The L-NCP coalition Government during 1970-72 implemented the
staff ceilings by fixing modest targets. The ceiling growth allowed to

the Public Service during this period did not produce any ripples in

the Service.

The Whitlam Labor Government implemented the policy of staffing
restraints in a stop/go manner. Ideologically, it was not committed to
curtail the growth of the public sector. After coming into power, it
lifted the ceilings. But reintroduced them as it considered it to be
desirable that some control on the Public Service growth was placed.
However, it allowed a very generous ceiling growth of 5 percent for
full-time Public Sefvice Act operative staff. Compared with growth
rates of the Service in the immediate past it was the highest
percentage growth occurred in the Service on an overall basis. So
the Service was happy. For 1974-75, the Prime Minister (Whitlam)
announced a tight ceiling growth of about 1 percent for full-time
Public Service Act operative staff, and the government faced real
difficulties in the implementation of staff ceilings. Even some of the
ministers opposed the strict application of staff ceilings and a few of
them took the matter to the Cabinet (Chapter III), and were able to
exclude some functions from the ceilings control. The ceilings were
eventually lifted by ghe Cabinet when the Prime Minister Whitlam was
out of the country. This Government again imposed tight ceiling
for 1975-76. The Whitlam Government tried to implement staff ceilings
during its 1972-75 period of Government, but failed to pursue the
policy persistently in the face of strong opposition from the Public

Service as well as from some ministers.
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The Fraser Government endeavoured to implement staff ceilings
efféctively, and guided by their ideological commitment to 'small
government'. Prime Minister Fraser concentrated all matters relating
to staff ceilings in his own hands. The fixing of staff ceilings and
subsequent variations if required were the matters between the Public
Service Board and the Prime Minister. The Cabinet had no power in this
regard. It was also in line with the L~-NCP coalition policy of 'small
government' of trimming the public sector and expanding the private
sector. The Government was prepared to allow slippages and dropping of
functions, lowering the level of service, or postponing some
operations. Prime Minister Fraser, therefore, did not encounter
opposition from his ministerial colleagues. He was, rather, criticised
by some of the Liberal Party backbenchers for not having achieved more
reductions in the public sector. This Government also tried to trim
the public sector by announcing some 350 decisions taken in the context
of Review of Commonwealth Functions. These decisions reiated to the
transfer of certain Commonwealth functions to the States and private
sector, regulation and assistance schemes, taxation concessions,
further steps for expenditure restraints particularly in respect of
capital works, abolition and restructuring certain Commonwealth functions,
curtailing expenditure on research activity, selling of Commonwealth
assets, and discontinuing or reducing the frequency or review of the
various types of statistical collections. It was envisaged that these
decisions would have a major impact on the size of the Commonwealth
bureaucracy. The full implementation of these decisions was expected
to lead to a total reduction in staffing of the order of 16,000 to 17,000

(Chapter IV). The measures taken by the Fraser Government suggest that
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it tried to implement tight staff ceilings in conjunction with other
measures in the light of its commitment to reduce the size of the

public sector and consequently the size of the bureéucracy, although

it could not abandon any significant functions of the Commonwealth.

The inabilit; of tﬁé Fraser Government to fully implement the decisionms

of the Review of Commonwealfh Functions affected its capacity to

achieve further staffing.reductions in ;hé Public Service. Towards the
end of 1981-82, ig adopted a low key stance in £his regard. The 1982-83
Budget, contrary to past practice, did not mention staff ceilings.

The staff ceilings allowed by the Fraser Government for 30 June 1983
before the usual February Review, represehted an increase of 6935 or

4 .82 percent over the staff ceiling allowed for 30 June 1982 for the
full-time Public Servi;e Act operativg staff (Chapter IV).'A number of statutory
authorities employingbnon—Public Service Act staff were‘also excluded from
the staff ceilings control during 1981-82 which reduced the proportion

of the Commonwealth staff subject to céilings control from 82 percenf |

during 1978-79 to 45 percent during 1982-83 (Chapter IV).

TYPOLOGY OF ORGANISATIONAL RESPONSES TO STAFF -CEILINGS

The response of the departments and authorities to the
implementation of staff ceilings policy varied in the light of the
stringency'of the restraints,laﬁd the options available to them. The
L-NCP Government during 1970-72 imposed moderate staff ceilings gnd
allowed ceilings growth of 3.4 percent,"3.L percent; and 3 percenf
during 1970-71 and 1971-72, 1972-73 respectively. Yhe actual growth in
.the Service dqring 1970-71 and 1971-72 was much less than allowed

ceilings. The departments did not face any staffing problems; many of
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them remained under ceilings. The government, therefore, did not

encounter any resistance from the Public Service.

The Whitlam Labor Government, after coming into power in December 1972,
lifted the ceilings, so there was no ceiling for 30 June 1973.
Staff ceilings were reintroduced in July 1973, but the Government
allowed a very generous ceiling'growth of 5 percent. "The actual growth
in the Public Service was again below ceilings. The staff ceilings
did not produce aﬁy ripples in the Service. The staff ceilings began
to worry the depaftments and authori;ies from June 1974 when Prime
Minister Whitlam aﬂnounced a tight ceiling gfowth of about 1 percent
for full-time Public Service Act operative staff. The departments and
authorities lodged strong represéntations against their approved
ceilings. Some of them with the support of their Ministers were able
to exclude themselves from the ceilings control or were able to obtain
increases iﬁ fheir staff ceilings. Eventually, the ceilings were
lifted in January 1975, andvthe departments and‘authoripies made up for
all deficiencies and Public Service Act fﬁll—time staff increased by
4.01 percent. 1Initial. response to the imposition of a ceiliné gro@th of
1.5 percent for 30 June 1976 by the Whitlam Government was again
negative. In the meantime the L-NCP Government headed bvarime
Minister Fraser came into pb%er in December 1975 which, by fréézing the
Public Service numbers at the 1eve1.of 30 November 1975;géve ; shock
treatment to the Public Service. Subseqﬁently the ceilingsiwére
consisteﬂtly lowered during the year'and the full—time Public Service '
Act staff decreased in real terms by 4;2Apercent._ The Fraser

Government implemented tight staff ceilings during the 1975-82 period,.

and encountered persistent resistance from the Public Service. There
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is also ample evidence to show that many departments and authorities
presented to the Board inflated staffing estimates accompanied by

lengthy justifications (Appendix D). They also resisted the demand that
they indicate program priorities and the areas where the cuts could be made
(Chapter 1IV). Specifically, the responses of the organisations studied

(Chapter V and VI), can be classified into various categories.1

(1) RATIONAL ARGUMENTATION

This strategy involves an effort to end staffing cuts by
providing maximum 'rational' argumentation and data to the Public
Service Board and the government to show the harm staffing cuts could
cause., All the organisations studied tried their best to convince the
Government that they needed more staff on the basis of staffing
estimates arrived at by using workload indicators (Chapters V and VI).
They also pointed out repeatedly the harms the staffing restraints were

doing to their operations.

(ii) RATIONAL PRIORITY PLANNING

This involves the examination of organistional functions and
programs in terms of their value in contributing towards the
achievement of organisation's main objectives and apply cuts to lower
priority areas, or drop functions not contributing for the achievement
of organisational objectives. The Public Service Board in the initial
years of the introduction of the Scheme of FSE required the departments
and authorities to assign priorities to their programs. Although most

of them resisted communicating to the Board the priorities in respect



of their respective programs, they arranged their internal priorities
and generally redeployed staff from lower priority areas to higher

priority areas.

(iii) IMPROVE PRODUCTIVITY

The organisations tried to improve productivity by reviewing the
systems and procedures. Each organisation has conducted a number of
reviews by its own staff, in collaboration with the Public Service

Board, and by the outside consultants. In the face of successive
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severe and arbitrary cuts, these reviews, however, became counter productive

and also the organisations liberally used these reviews to justify their
claims. Automation and introduction of new technology has also taken
place in the organisations at a faster rate so as to save staffing
resources. The introduction of Word-processors, and further

computerisation has also improved productivity.
(iv) EXTERNALLY ORIENTED POLITICAL CUTS

This involves withdrawing staff from those programs which will
produce the most pressure on the government to increase staff ceilings.
The Department of Capital Territory applied severe cuts to the Motor
Vehicle Registry Branch which caused inconvience to the public and the
government had to allow more staff. Similarly, the Taxation Office
withdrew staff from enforcement activities resulting downgrading of
activities in this area, and mushroom growth of tax avoidance schemes.
This caused the government to suffer revenue losses and strong

criticism from the public and opposition. Eventually, the Government
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had to allow hefty increases in staff (Chapter VI). The departments and
authorities increasingly mentioned the adverse effects the staff shortages
were causipg in their annual repofts presented to the Parliament. They
also pointed out their difficulties to the Auditor-General's Department
whose reports are also presénted to the Parliament. In this way they

tried to mobilise public opinion and get support from the

Parliamentarians against the staffing cuts.
(v) INTERNALLY ORIENTED POLITICAL CUTS

This involves the withdrawal of staff from ﬁhose units of the
organisation which have less political power although they are
important in terms of their contribution to the operations of the
organisation. As a result of this strategy, the most affected afeas
generally have been training, audit type activities, management
services and support staff, library énd.information services, planning,
research, etc. The intake of apprentices has also suffered due to

staffing restraints.
(vi)  ALTERNATE METHODS TO OFFSET CUTS

This involves resorting to alternate methods such as excessive
overtime, cogtractiﬁg out work, hiring-consultants,Aand employing part-
timé and contract staff (Chapter IV, V and VI). Some departments for
quite some time had made it a practice to employ_fempprary stéff from the
beginning oflphe month up to the day prior to the day on which tﬁe

departments are required to‘report to the Board on their end month

staffing levels (Chapter 1IV).
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(vii)  INCREASED BUREAUCRATIZATION AND EXPANSION AT THE TOP

Successive staffing restraints coupled with the policy to have
reductions by‘natural wastage, ie. resignations, retirements, etc. havev

led the organisations to expand at higher levels. Natural wastage is
generaliy more at lower levels. Highef tuinover of lower level St;ff and
inadequate training of new recruits due to staffing restraints resulted iIn
the pushing up of more and more cases to the supericrs for decisions with thg
consequential strain on the senior staff. This gventually forced the
organisations to increase théir higher level positions. Also, as the

staff ceilings were applied only in terms of numbers without making any

distinction between various classification levels, the departments. tended

to retain higher level positions.

The implement#tién of staff ceilings haw also multiplied the
review activities of the organisations manyfold. To justify their
staffing estimates and retain their existing.staffihg 1e§e1s,1engthy
justifications bécked up by reports, data and graphs were preparéd. fhe
redgployment and reorganisatio?s created lots of paper work and cdnsuﬁed, in

terms of time and effort, considerable amounts of already scarce resources.

The redundancy-situations created by ;earrangement of pridriﬁies
and by the Governmentkdecisions, increasing workloéd‘of'the employeeé,'
sensé of insecurity,'and other related factors increased uniop'aétivity
in tHe drganisations. The resulting represeﬁtatioﬁs, negotiations and

in some cases industrial action incgluding strikes(Department of Social

Security, particularly), all added to the work volumes of' the organisationms.
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In certain cases delays and postponement of functions brought more work
in the form of representations,enquiries, etc. from the public. More
detailed rules and regulations had to be developed in regard to
redundancy situations and other personnel matters. All these

developments eventually resulted in a per capita expansion of

hierarchy, rules, and higher level positions.2

IMPACT OF STAFF CEILINGS

The staff ;eilings have impacted the Australian Public Service
in many ways. At the macro-level, the ceilings have slowed down the
growth of the Service areas subject to the ceilings control since
December 1975. Between June 1975 and Jﬁne 1982, the full-time
Public Service Act and non;Public Service Act subject to ceiiings
control decreased in real terms by 7088. Statistical evidence shows
that whereas the Second and Third Divisions have expanded, the Fourth
Division has décreased. During this period, the number of Second and
' Third Division staff in theAfull—time Public Service Act staff increased by
162 and 4534, whereas the number of the Fourth Division staff decreased by 9764
(Table- 2.7). Similar.tendencies have been found in orgénisatioqs in
other countries where efforts have been made to reduce their size.
'There is anecdotal evidence to suggest that in agencies such as NASA,
which have eiperiencea'an overall reductioﬁ'in size, there was a
proportionél’increase in management positions'.3' The Thatcher
Government initiafed staff cuts in the public.sector in 1979 and as a
first step ;imposed,an embargo on the appointment of new staff at alle
leﬁels:for about‘threé ménfhs «+s» The cuts were most noticeable in

, the middle and lower grades of the civil service'.# 'Such a
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development', asserts Warwick, 'would be doubly ironic in a reform

movement aimed at eliminating administrators'.?

The staffing restraints épplied during 1975-82 period do not
seem to have helped to increase the. proportion of private sector

employment in the country, as the monetarists would predict.

Contrarily, the proportion of the private sector employment has generally '
decreased.from 73.12 percent in 1971 to 70.88 in 1975 and 69.58 in

April 1980, whereas that of total puﬁlic sector employment increased

from 26.16 in 1971 to 29.12 percent in 1975 and 30.42 percent in April

1980. The proportion of the Commonweélth employment (including Public
Service Act staff and non—-Public Service Act staff) has also generally
increased in real terms, if the staff transferred to the Northern

Territory and other States are taken into account (Table 2.14). The

number of public servants per thousand of population has. also increased and
varied between 102.36 per thoﬁsaﬁd and»104;75 per thousand during

1975-82 period (Table 2.15).

At the micro levél, the staff ceilings affected management
practices and the organisations' capacity to deliver in a number of"
ways. The impact varied depending upon the severity of staffing
restraints and the individual organisations' éh&ironment and
circumstances. They endeavoured to.improve efficiency and to some
extent they were able to.effect improvements. The introduc&iqn of new
téchnology ma&e it possible‘for them to effect staff sévings, Revigw .
and reorganisgtién activity generally increased. In some cases the .
shortage of staff prohibited the departments (for example , ADAB) from ﬁnder-

taking such activities at a desirable level. ~There have been
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instances indicated in chapters five and six when the organisations had
to allow slippages, or postponement of various activities. Training and
development of staff generally had to be downgraded. Research and long
term planning activities suffered. Maintenance of systems was generally
downgraded. In some cases, excessive overtime was resorted to offset
staffing restraints., Contracting out and hiring of consultants also
occurred. The Taxation Office had to curtail its activities in the
enforcement area. In the Department of Social Security efforts were
made to maintain the level of on-the-counter services at the cost of
all other areas. In many cases, staff ceilings proved to be false
economies and created inefficiencies. All organisations were affected
adversely due to staffing restraints and responded in various ways as
described in the preceding pages. The details are provided in

chapters five and six.

The reform efforts in the public bureaucracy by decimation are
bound to create inefficiencies in the Government machinery and in the
longer-term are bound to fail. Thacther Government's measﬁre to reduce the
size of Public bureaucracy, although it has also férmally dropped
various functions, has generated similar problems. For example in
Britain, the Inland Revenue staff declined from 85,000 in'April, 1979
to 78,000 in 1980. The effects on the organisational operations were
drastic by 1980: 'one in four assessments for PAYE income tax was
wrong, resulting in sdme taxpayers being overcharged by aﬁou; 18
million pounds and others being undercharged by about 25 million

pounds'.6
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The staff ceilings impacted the morale adversely. Increasing
workloads, inadequate training and career planning, frequent
reorganisations, redundancy situations created by the Government's
decisions.and resulting redeployment activities, ail added to the
frustration ;f the employees. In certain departﬁents, for example
Social Security, industrial relations deteriorated té the extent
thét the members'of ACOA, in some cases also joinéd by APSA, first imposed
-various types of work bans, and then_wentvon strike. The Public
Service Associations 1aun¢hedla cambaign‘against the staff ceilings.
policy. From the very béginning the Public Service Associations
opposed the imposition of staff ceilings and the way they were implemented.
The Public Service Associations also launched a public sector campaign
to mobilise public opinion against '"'Razor-Gang" (RCFj decisions. This
campaign was coordinated by the National Coordinating Committee of the
Australia Council of Trade Unions (ACTU) and the Council‘of Australien
Government Employee Organisations (CAGEO). This was the first occasion
in the history of both the organisations that the ACTU and CAGEO had
joined forées‘on a national scale to mount a major campaign. The ACOA
members. took striké acéion iﬂ December 1981 in the Depa;tment 6f Social
Security and Commonweélth Employment Service, after imposing a numﬁer

of work bans for extended periods since 1977.

The persistené reéistance ffom the Public SetviCe,
the-unions',campaigns aﬁH sgrike action, the repeated criticisms in the
"Auditor-General's successive reports against the department's
deficiencies due to staff shortages, high unemployment and rising
’ inflation, andAfinélly perhabs the election needs of‘the‘L—NCP

coalition detracted the Fraser Government from its policy of 'small,



government'. The ceiling growth allowed by that Government for 30 June
1983 even before the February Review represented an increase of 6935
over the ceiling allowed for 30 June 1982.

The Hawke Labor Government which came into power in March 1983,

although conscious of '

evef—growing Government bureaucracy 'has committed
itself to 'introduce manpower budgeting.érrangements' and also to
introduce a system of consultation with Public Service Unions in

respect of staffing levels. At the time of writing of this section,

the new systems and procedures are still being evolved and it is,

therefore, not possible to offer any comments.
SUMMARY

The present study demonstrates how difficult it is to contain
the growth of the Public bureaucracy, particularly when the stimulation
is from outside. Successive Governments in Australia since 1971 have
endeavored to regulate the size of the Australian Public Service by
pursuing the policy of staff ceilings. The Whitlam Labor Government
"implemented staff ceilings in a stop/go manner while the L-NCP :
Coalitién Governments, particularly Fraser Government, implemented this
policy with an ideological commitment to 'small government'. The
Publié Service in general presented a strdng resistance by resorting to
-a number‘éf,tactics; the powerful organisations within the Public
Ser&iée, like Taxation Office, Department of Social Security,resisted
-thgse restraint measures with positive results. The less powerful ones

resisted by lowering the level of efforts in various areas, in many cases

quite justifiably. The systems and procedures introduced by the



Government to implement staff ceilingé have been developed gradually in
response to various departmental tactics to offset the staffing

restraints. The Public Service Board, the organisafion which has been

mainly responsible for implementing staff céilings throughout 1971—83,-has been
trying t; plug the breaches in the system 'which the deparﬁméntS’haye been

exploiting.

The strategy aéopted by various Governments to implement

ceilings has been to fix overall limits and to ieave'the details to be
worked out by the individual departmeﬂts and authorities, which proved to

be 'generally éounterfproductiée. The decisions'regarding priorities,
dropping of functions and lowering of level of service, which ought to

be taken at the political level, were left to the public servants.
Obvioﬁsly it was difficult for them to take such decisions. It was

also not politically beneficial for the Government to announce the lbwering
of services, dropping of functions etc.; oﬁe'such effort (RCF) by the

Fraser Government proved to be a failure. Any such effort‘is likely to meet
a ’éimilar fate if the public bureaucracy does not lend ' genuine support.
Ihe success of any policies aimed aﬁ introducing and effecting change,

and more imﬁortantly,aimed at reducing the_size of the Public Service,

cannot be achieved without cooperation between the Government and the

higher echelons. of the public bureaucracy.



NOTES

Jick and Murray developed typologies of internal and external
decision responses to the funding cutbacks in the public sector
organisations, after reviewing the existing literature and
studies on organisational decline. The terms, 'Rational
Argumentation', 'Rational Priority Planning', Externally
Oriented Political Cuts', 'Internally Oriented Political Cuts'
used in this typology have been adopted from their typologies
after redefining them in the context of staffing cuts.

For details see, Jick and Murray, op.cit., pp.l41-169.

Theoretically, organisations can adopt one more response
strategy, ie. 'Across—-the-Board Cuts' which involves applying
equal cuts to all organisational units. However, mno one of the
organisations examined in this study adopted this strategy.

D.P. Warwick, A Theory of Public Bureaucracy (Massachusetts:
Harvard University Press, 1975), p.208.

Richard A. Chapman, "Reducing the Public Sector: The Thatcher
Government's Approach'", Policy Studies Journal, Vol.9, No.8,
Special 4, 1980-81, p.1154.

Warwick, op.cit., p.208.

Chapman, op.cit., p.l161.
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APPENDIX A

2396

MACHINERY OF GOVERNMENT CHANGES FROM JUNE 1970 TO JUNE 1982

ABOLISHED

CREATED

NAME CHANGED

6 November 1970

External Affairs to Foreign
Affairs

12 March 1971

Prime Minister's .
. Cabinet Office .

Prime Minister and Cabinet

Vice-President of the
Executive Council

31 May 1971

Vice-President of the
Executive Council to
Environment, Aboriginals
and the Arts

19 December 1972

. Education and Science .

. Environment, Abori- .
ginals and the Arts

. Interior .

. National Development
. Social Services .
. Trade and Industry .

.

Aboriginal Affairs
Capital Territory
Education
Environment and
Conservation
Media
Minerals
Northern
Northern
Overseas
Science
Secondary Industry
Services and Property
Social Security

Special Minister of State
Tourism and Recreation
Urban and Regional
Development

and Energy
Development
Territory
Trade

Labour and National Service
to Labour

Shipping and Transport to
Transport

30 November 1973

. Alr
. Army
. Civil Aviation

Works to Housing and
Construction
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ABOLISHED

CREATED

NAME CHANGED

. External Territories
. Housing
. Navy

12 June 1974

. Immigration
. Secondary Industry
Supply :

Manufacturing Industry

Labour to Labor and
Immigration

Primary Industry to
Agriculture
Repatriation to Repatria-
tion and Compensation

27 March 1975

Customs and Exercise to
Police and Customs

21 April 1975

Environment and Conser-
vation to Environment

6 June 1975

. Northern Territory
Northern Development

Northern Australia

Science to Science and
Consumer Affairs

7 October 1975

Services and Property to
Administrative Services

22 December 1975

. Administrative Services

. Environment

. Housing and Construc-
tion .

. Labor and Immigration

. Media
Northern Australia

. Police and Customs

. Special Minister of
State

Administrative Services
Business and Consumer
Affairs

Construction

Employment and Industrial

Relations

Environment, Housing and
Community Development
Immigration and Ethnic
Affairs

Agriculture to Primary
Industry

Manufacturing Industry to
Industry and Commerce
Minerals and Energy to
National Resources
Postmaster-General's to
Postal & Telecommunications
Repatriation and Compensa-
tion to Repatriation
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ABOLISHED -

CREATED

NAME CHANGED

Tourism and Recreation .

Urban and Regional
Development

Northern Territory

Science and Consumer
Affairs to Science

October 1976

Repatriction to Veterans'
Affairs

8 November 1976
Productivity

7 December 1976
. Treasury . Treasury

. Finance
17 July 1977

. Special Trade Negotiator
20 December 1977
. Overseas Trade . Home Affairs Special Trade Negotiator
. National Resources . Trade and Resources to Special Trade

National Development

Representative

28

September 1978

Northern Territory

December 1978

Employment & Indus- .
trial Relations : T
Environment, Housing

and Community Development

Industrial Relations
Employment and Youth
Affairs

Science to Science and the
Environment

Construction to Housing
and Construction

December 1979

National Development to
National Development and
Energy
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ABOLTISHED

CREATED

NAME CHANGED

3 November 1980

Productivity

. Special Trade Representatives

Home Afairs to Home Affairs
and Environment

Postal and Telecommunica-
tions to Communications
Science and the Environment
to Science and Technology

7 May 1982

. Business and Consumer
Affairs

. Employment and Youth
Affairs ‘

. Housing and Construc-
tion

. Industrial Relations

. Industry and Commerce

. Transport

Aviation

Defence Support

Employment and Industrial
Relations

Industry and Commerce
Transport and Construction
Vice-President of the
Executive Council

Source:

(a) Australia, Public
1981-82.

(b) Australia, Commonwealth Government Directory (Canberra:

Government Publishing Service, 1978), p.l47.

Service Board Annual Reports for the years 1970 to

Australian
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APPENDIX B

* PUBLIC SERVICE BOARD, STAFF CEILINGS 1982/83 - MEMORANDUM

OFFICE OF THE PUBLIC SERVICE BOARD
Wil Y€ - MCLACHLAN OFFICES

Reterence' .

82/6300 : 18 November 1982

Departments and Authorities
Staffed under the Public Service Act

STAFF CEILINGS 1982/83
FORWARD STAFF ESTIMATES 1983/84

This memorandum seeks information from departments and authorities on the
deployment of existing staff and on estimated staff requirements for the
remainder of 1982/83 and for 1983/84. The information will be used for:

. a report to Governnent on the allocation of staff ~ceilings for
30 June 1983; and

N .consideration of the ceilings which will apply for 30 June 1984.

It also sets out some new arrangements for the preparation and processing
of forward staff estimates. Forward staff estimates, endorsed by the
Minister responsible, should be submiited To fhe‘BoafH’s‘UfTﬁce by

21 January 1983.

2. References in this memorandun to departmeﬁts should be read to
include statutory authorities staffed under the Public Service Act.

ESTIMATES GUIDELINES

3. Ceilings approved by the Government for 30 June 1983 are intended
to meet departments' needs for the remainder of the financial year. Some
adjustments may be possible in February 1983 when the Board will
undertake a general review of the distribution of current ceilings and
report to Government. However, given the Government's policy of staffing
and financial restraints, changing needs should continue to be

accomodated within approved ceilings by reallocation of staffing
priorities.

4, Approved staff ceilings for 30.June 1983 include, where
appropriate, staffing assessments for RCF Decisions. In some cases, as a
result of other Government decisions, the outcome of reviews, etc, there
will need to be some further assessments of savings. These will be taken
into account in the February review where necessary.

5. Departments were advised recently of the Government's decisions on
staffing resources for FOI. The Government s decisions were taken
against the background of "middle-order" estimates of resources required

to 1mp1enent the FOI legislation, provided by departments in response to
the Chairman's letter of 28 January 1982. It is recognised that the

staffing requirements for FOI will remain uncertain for some tinme after
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the legislation comes into effect. While separate ceilings have not been
set for FOI, the Board has advised the Government that it intends to keep
a separate record of all ceiling allowances made for FOI and to keep them
under review in the light of operating experience. To facilitate this,
the FSE forms attached to this memorandum provide for separate details on
FOI staff resources (see 'Information Requirements' below).

6. Board's memorandum 81/5221 of 24 December 1981 noted that some
departments had in the past made it a practice to employ temporary steff
from the beginning of the month up to the day prior to the day on which
departments are required to report to the Board on their end month
staffing levels. The Board, while recognising that there are legitimate
needs for short-term temporary staff e.g. for relief purposes, continues
to be concerned about the above practice and is seeking information on
‘intra-month' temporary staff usage and requirements. The Board intends
that the level of short-term temporary staffing capacity required be
considered as a component of total staffing requirements and be the
subject of specific approval. This is a new requirement. Form FSE]
provides for this information to be identified in aggregate and where
practicable by program. Any department that sees difficulty providing
the information should discuss this with its Departmental Structures
Division liaison officer. (A list of contact officers and their
telephone numbers is at Attachment A.)

INFORMATION REQUIREMENTS

7. In making recommendations to Government on staff ceilings the Board
takes into account the cases made by individual departments for staffing
resources. At the same time, the Board is required to balance the claims
of individual departments against overall staffing priorities and
Government decisions on the overall level of resources available. It is
envisaged that tight control of staffing levels by the Government will
continue for the remainder of 1982/83 and during 1983/84. In these
circumstances departments must continue with efforts to optimise their
use of staff and, if seeking more staff, need to be able to show that
essential work cannot be done within present staffing levels.

8. A number of changes have been made to the Forward Staff Estimates
this year to streamline the processes. Briefly, the changes are:

the number of forms has been reduced from seven to three and a
summary statement.

information is not required for 1984/85 or 1985/86

the FSE 1 is a summary of full-time and part-time staff, FOI staff
to be identified separately - it includes details on apprentices
and short-term temporary ('intra-month') staff

the ?SE 2 is a summary that separates out the overseas component.of
overall staffing estimates

. the FSE 3 is the individual program form that is the detailed basis
for departments' bids for staffing - details of full-time and
part-time staff, FOI staff, apprentices, other categories of staff,
overtime worked and consultants, are requested



The attached instructions give details for completing the forms.
SEASONAL AND OTHER VARIATIONS IN STAFFING REQUIREMENTS

9. . In order to assist departments in managing their staff numbers, an
.average staffing level may be approved. In practice this means that
end-of-month staffing levels may fluctuate above or below the 30 June
ceiling within the following guidelines: '

the average of the twelve end-of-month staffing levels is not to
exceed the approved average

staff numbers at 30 June are nbt to exceed the staff ceiling
approved by the Government - the end-of-year ceiling is the primary
control over staffing levels

every effort should be made to limit staff numbers to essential
needs and to make staffing economies where possible.

10. A number of departments already make use of averaging

arrangements. These arrangements may be extended to other departments on
the basis of demonstrated need. The Board encourages all departments
that have found a recurring need to seek approval for short-term
temporary staffing increases over and above approved maximum staffing
levels, or foresee a need for such approvals for the remainder of 1982/83
and for 1983/84, to consider whether foreseeable needs could be met in
advance through averaging arrangements. As far as possible the February
review should be used to identify all known and foreseeable staffing
requirements (apart from those associated with Budget initiatives) and
therefore minimising the number of ad hoc bids for short-term temporary
staffing increases. Requests for average staffing levels will be
considered in the February review and in this regard departments should
include in their estimates information on any temporary or seasonal
fluctuations in staffing levels to provide the basis for the calculation

of an appropriate average staffing level - see instructions on completing
form FSE 3.

PROGRAM FORMATS

11.  Where possible, departments should use the same program format as
in last year's estimates to allow comparisons with previous FSE's.
Changes should be effected only:

to reflect new programs or changes to existing functional programs;
or ,

*

to reflect changes in administrative arrangements; or

to-facilitate comparison of financial and staffing estimates (see
paragraph 12 below); and

after consultation with the Board's Office.
12. Departments should ensure that the program formats adopted a!]ow
ready comparison with financial estimates and the associated functional
classification system. In this respect:

no single program should refer to staff associated with more than
one salary appropriation;
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. in many cases, it will be desirable to have several programs which
collectively cover the staff associated with a particular salary
appropriation;

. ‘the relevant financial appropriation code for each program is fo be

: included on Form FSE 3;

. the same'principles apply in those cases where salaries and wages
are paid through one-line financial appropriations and Trust
Accounts;

as set out in the Department of Finance's forward estimates
circular 1983/1 of 25 October 1982, the financial appropriation
sought for staffing from the Department of Finance is to be
consistent with the ceilings approved by the Government and with
information provided in the forward staff estimates - in order to
provide an indication for three years ahead, of the prospective
budgetary situation based on approved ongoing programs and
activities only, the Department of Finance is seeking information
in the forward financial estimates on total estimated staff numbers
at 30 June 1985 and 1986 as well as 1983 and 1984.

13. The FSE 3 asks for staff at 31 December. 1982 to be shown. These

staff should be shown against the program even if it is to be terminated
after 31 December 1982 and before 30 June 1983. The date of termination
should be noted on the program form. : «

14. Experience suggests that the above requirements will present few
problems. However, if any difficulties arise in their implementation,
departments should consult with Departmental Structures Division officers
in the first instance.

AUTHORISATION OF ESTIMATES

15. It is emphasised that endorsement of the estimates by the Minister
responsible for the department is required. Departments are urged to
seek as much involvement of their Minister as is practicable in
formulation of the estimates, particularly in the authorisation of
objectives, time scales and priorities proposed for individual programs.

DEPARTMENTAL INTAKE PLANS

16. Board's memorandum 81/2305 of 24 May 1982 gives details of planning
of Public Service Act departmental staffing through recruitment intake
plans for 1982/83; similar arrangements are expected to apply for
1983/84. The memorandum advised that further modifications have been
introduced to the Intake Planning and Control System to help departments
meet staff.ceilings. Given adequate consultation between Board and
departmental officers about projected staffing variations in departmental
programs for the remainder of 1982/83 and for 1983/84, departments should
be in a position to develop staffing plans taking full account of their
staff wastage patterns and workload and the recruitment market.




SUBMISSION OF ESTIMATES

17. It is emphasised that 21 January 1983 is the deadline for
submission of the estimates to the Board's Office. Late submission will
reduce -the opportunity for consultation with departments and for full
analysis of estimates before the Board reports to the Government.
Provision of adequate supporting information is crucial to consideration
of departments' needs.

18.  Submissions should comprise three copies of each of the following:

FSE SUMMARY STATEMENT

FSE 1 Summary of total full-time and part-time requirements by
program for 1982/83 and 1983/84

. FSE 2 Summary of overseas staff requirements
. FSE 3 Supporting information sheet for each program

NOTE: Within each set, a Form FSE 3 is required for each program.
Forms FSE 1 and 2 and the FSE summary statement are summary
forms and only one of each form is necessary for each set.

Copies of the completed forms should be marked for the attention of the

Assistant Commissioner, Development Branch, Departmental Structures
Division.

19. When submitting estimates, departments and authorities should
provide advice of endorsement by Ministers. If the estimates have not
been endorsed, the Departmental Structures Division should be advised -
separately in writing once the endorsement has been obtained.

20. Departmental Structures Division (Carmen Zanetti on (062) 717559 or
Greg Harper on (062) 717558) should be advised as soon as possible of a
contact officer responsible for your submission. Any queries should be
directed in the first instance to your liaison officer in the
Departmental Structures Division or in the case of overseas staffing to
Peter Lush on (062) 717589.

B4 Mot

B.R. Hamilton
Secretary

(8N}
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Ministerial Portfolio/Area

of Responsibility

Aboriginal Affairs
Administrative Services
\Attdrney-Genera]fs

Aviation

Capital Territory
Communications

Defence

Defence Support

Education

Employment and Industrial Relations
Finance

Foreign Affairs and ONA
Health

'Home Affairs and Environment
Immigration and Ethnic Affairs
Industry and Commerce

National Development and Energy
.Overseas Staff

Primary Industry

Prime Minister and Cabinet
(excl. ONA)

Science and Technology
" Social Security |

Trade and Resources (excl. Trade
Commissioner Service)

Trade Commissioner Service
Transport and Construction
Treasury

Veterans' Affairs

Vice-President of the Executive
Council

PSB Contact Officer

-

Mr
Mr
Mr
Mr
Mr
Mr
Mr
Mr
Ms
Mr
Mr
Mr
Mr
Ms
Mr
Mr

Miss M. Horgan -

Firth
McGovern

Evans

. Green

Evans

Douglas

Duthie -

Hilliams

. Geddes

Grimmond
Chivers
Lush
Firth
Bennett
Walker

. Chivers

Mr P. Lush

Miss M. Horgan

Mr E. Williams

Mr
Mr

Mr
Mr
Mr
Mr

Ms

Mr

E.

Douglas

Elmes

Halker

. Lush

Lyon

. Mills
. Geddes

Williams

ATTACHMENT A
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Phone

Number
717705
717587
717664
717665
717664
717706
717593
717588
717656
717701
717667
717589
717705
717704
717556
717567
717702
717589
717702
717588

717706
717684

717556
717589
717657
717703
717656

717588



INSTRUCTIONS FOR COMPLETING FORWARD STAFF ESTIMATES

FSE SUMMARY STATEMENT

Please provide a specific commentary on the following points:

- procedures used within the organisation for allocating
priorities and for reviewing staff deployment against
approved ceilings;

- what decisions have been taken to postpone or discontinue

activities, to reduce standards of service, or to redeploy
staff; and

- what further scope exists for deferring or discontinuing

lTower priority activities, revising standards of service and
SO on.

FORM FSE 1

This form is a .summary of full-time and part-time staff ceiling and
intra-month staffing requirements for the rema1nder of 1982/83 and
for 1983/84.

Intra-month staffing requirements should be shown as a total, and
by program where practicable.

Departments are asked to identify separately in this form FOI
requirements and apprentice requirements.

The information should be consistent with that provided in Form FSE
3.

Exclude staff funded from Commonwealth work experience and training
programs, eg GOY Training, Special Assistance program, from all
forms.

FORM FSE 2

This form is a summary that separatés out requirements for overseas
staff from the overall staff estimates provided in FSE 1 and FSE 3.

The form should include details of Australia-based staff on
long-term postings (ie a posting involving duty for a period of
over six months). Staff on visits overseas authorised under OVC
quotas should not be included in this form.

Details of locally engaged staff requirements will be included in

the return of the employing department (Department of Foreign
Affairs or Department of Trade and Resources).

Any variations to A-based and LES staff overseas should be
supported by information provided in the FSE 3.

In cases where Australia-based or locally engaged staff perform
duties across a range of programs, the staff concerned should be
counted against the program which takes up most of their time.
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. As there are at present no part-time A-based staff overseas, a i
separate cotumn has not been included in the form. If departments
have a part-time requirement this should be identified in an

~attachment to this form, in the same format as for full-time .
staff. As above, variations should be supported by information in

the FSE 3.
FORM FSE 3
A separate FSE 3 should be submitted for each program.

Set out below are guidelines for filling in this form:

PROGRAM DESCRIPTION/&ESULT T0 BE ACHIEVED

- a brief description of the program, with some indication of
the level at which the program should be performed such as
standards of service, time scales etc;

- ' indicate'any variations in these objectives since the FSE's
for 1982/83 were submitted;

OTHER CATEGORIES OF STAFF

- include in this category all staff, whether funded from the
Budget or other sources, that are not included elsewhere on
this form. Please indicate on the form details of the

- categories of staff employed and the source of funding;

EXPLANATION

- the supporting information should clearly distinguish
between proposed staffing variations due to inescapable
changes in workloads, those due to changed standards and
those due to new activities:

(i) new or expanded activities (if any): dindicate
whether this program includes any new or expanded
activities (excluding any new policy proposals that
might be included in the Budget ~ these will be
examined in the post Budget review) for which ceiling
has not been provided in 1982/83 and indicate what
specific Government endorsement, if any, has been
‘given. Please show the number of staff included for
any new or expanded activities, with detailed
justification;

(ii) staffing economies: indicate what reductions in
staffing are possible by improving methods, deferring
activities, varying specific targets and standards;

(iii) continuing activities: provide justification for the
staffing tevel sought. Indicate what changes are
proposed or expected in workloads and standards of
performance. Outline the estimated effects on
objectives, standards of service etc if proposed
staffing levels are not approved;




(iv)

(v)

(vi)

seasonal variations: 1f seasonal or other workload

variations are expected during the year and you wish
to seek an average staffing level different from your
30 June ceiling, please attach a statement outlining
the reasons for variations and showing estimated
staffing levels for each month of 1982/83. As far as
possible foreseeable needs for short-term temporary
staffing increases should be accommodated within an
averaging process rather than requests for temporary
ceiling adjustments;

recent review activity: provide details of the most

recent review of staff allocations and indicate what
action, if any, has been taken since .the review;

workload indicators: provide comments on available

workToad 1ndicators for the program and the use made
of these in preparing the estimates.
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FSE 3

DEPARTMENT /AUTHORITY:
PROGRAM TITLE:

311

PROGRAM NUMBER:
APPROPRIATION CODE:

PROGRAM DESCRIPTION/RESULT TO BE ACHIEVED

OPERATIVE STAFF

31.12.82

30.6.83

30.6.84

FULL-TIME (excluding apprentices, FOI)

30.6.82

APPRENTICES

FOI

 PART-TIME (excluding FOI)

FOI PART-TIME

OTHER CATEGORIES OF STAFF

1981/82
Actual

1982/83

1983/84

. OVERTIME (HOURS PAID)

" CONSULTANTS (MANDAYS)

EXPLANATION (See attached instructions)




APPENDIX C ‘ : 312
PUBLIC SERVICE BOARD, STAFF CEILINGS 1981/82 MEMORANDUM

OFFICE OF THE PUBLIC SERVICE BOARD
MC'LACHLAN OFFlCESCT 2600 Teleph 72 3977

Reference:  81/7360
30 October 1981

Departments and Authorities Staffed
Under the Public Service Act

STAFF CEILINGS 1981/82
FORWARD STAFF ESTIMATES 1982/1985

This memorandum seeks information from departments and authorities on the
deployment of existing staff and on estimated staff requirements for the
remainder of 1981/82 and for 1982/1985. The information will be used for:

. a report to Government on the allocation of staff under ceilings
set for 30 June 1982; and

. consideration of the ceilings which will apply at 30 June 1983.

It also sets out the arrangements for the preparation and processing of
forward staff estimates and outlines the role these estimates play in the
annual cycle of staff and establishment management (Attachment A).
Forward staff estimates, endorsed by the Minister responsible, should be
submitted to the Board's Office by 15 January 1982. ’

ESTIMATES GUIDELINES

2. The Prime Minister announced on 30 April 1981 that the Government
had decided that it should work at achieving an objective of a two per
cent reduction, over and above reductions resulting from specific
decisions of the Review of Commonwealth Functions, in the number of
Commonwealth Government employees in the area subject to staff ceilings
over the next two years. Departments and authorities should prepare
forward staff estimates with that constraint in mind. While this will
necessitate assessing minimum staffing requirements for established
activities, redeploying resources away from lower priority work and
improving productivity, attention should continue to be given to the
longer-term health of the Service through provision for staff development
and training, internal audit etc.

REVIEW OF COMMONWEALTH FUNCTIONS (RCF)

3. The provisional staff ceilings decided by the Government for

30 June 1982 took into account as far as possible the staffing
implications of decisions arising from the RCF. There remain, however, a
number of RCF decisions where staffing assessments have not yet been
made., In some cases the results of reviews etc will require further
adjustments to staff ceilings and these will be picked up at an
appropriate stage of the ceilings cycle.
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FREEDOM OF INFORMATION (FOI) R

4. The FOI legislation, when enacted, will have both staffing and
establishment implications for the Service. When the Tikely timing of
enactment and coming into effect of the legislation is sufficiently clear
the Board will be separately consulting with departments and authorities
staffed under the Public Service Act on these aspects. Where necessary
the Board will be putting forward for consideration by the Government
staff ceiling adjustments consistent with the staff resources required
for compliance with the legislation. As it will be impracticable to
"assess in advance the full resource costs of FOI, it is envisaged that
staffing arrangements will be developed through an iterative process in
which adjustments to staffing levels are made in the light of experience.

INFORMATION REQUIREMENTS

5. The Board is not seeking a detailed breakdown of staff estimates
for two and three years hence. Accordingly estimates for 30 June 1984
and 30 June 1985 need only indicate full-time operative staff (excluding
apprentices), apprentices and part-time operative staff (Form FSE 2).

6. A detailed breakdown by program is, however, required for the
1982/83 estimates. In order to assess adequately Service-wide staffing
needs for 1982/83, the Board must have available comprehensive estimates
and a knowledge of decisions already taken by organisations in terms of
standards of service, priorities, workloads etc as a means of achieving
the approved ceilings for 30 June 1982. Information is therefore
required on procedures used for allocating priorities and reviewing staff
deployment against approved ceilings, measures that have been taken to
achieve ceilings, and the scope for making further economies.

7. The detailed information required in support of the estimated
staffing needs for each program is indicated in Form FSE 5. The need for
adequate workload indicators is again emphasised. Explanations covering
such matters as objectives, time scales, seasonal variations, priorities
and standards of service should be provided together with the estimated
effects on them if the staff levels sought are not realised. The
supporting information should clearly distinguish between proposed
staffing variations due to inescapable changes in workloads, those due to
changed standards and those due to new activities. Staffing estimates
should be confined to currently approved activities or those to which a
firm commitment has been made. Instructions on completing Form FSE & are
provided with the Form.

8. The use of consultants and overtime will be monitored as for last
year. Information is again being sought from all organisations on any
categories of staff not included elsewhere in the estimates. All staff,
whether funded from the Budget or from other sources, should be included
either in the main 'subject to ceilings' tables or in the 'not included
elsewhere' category of Form FSE 3.

APPRENTICES

9. Departments and authorities with apprentice requirements should
provide the necessary information by completing Form FSE 4. The
information should be consistent with that submitted to the Board's
Office for recruitment planning purposes.



OVERSEAS STAFF

10. Separate information is sought on overseas staffing requirements.
Forms FSE 6 and FSE 7 should be completed by those departments and
authorities which have Australia-based staff on long-term postings
overseas ie a posting usually involving duty for a period of over six

months overseas. Staff on visits overseas authorised under OVC quotas
should not be included.

11. Overseas staffing requirements should be included in the estimates
shown on Forms FSE 2 and FSE 5. The purpose of Forms FSE 6 and FSE 7 is
to separate out the overseas component of overall estimates.

12. Estimates for locally engaged staff are to be provided by the

employing department (in most cases the Departments of Foreign Affairs or
Trade and Resources). '

13. In cases where Australia-based or locally engaged staff perform
duties across a range of programs, the staff concerned should be counted
against the program which takes up most of their time.

14, Any queries on overseas staffing and completion of Forms FSE 6 and

FSE 7 should be directed to Graham Beer (717590).
SEASONAL AND OTHER VARIATIONS IN STAFFING REQUIREMENTS

15. In the light of the outcome of the Review of Commonwealth
Functions, the system of approved average monthly staffing levels which
had been operating prior to June 1981 was replaced for 1981/82 by the
provision of either indicative end-month staffing plans or separately
identified 'man-year' allocations for organisations with seasonal
requirements. While it is not clear at this stage what arrangements for
matching staff to changing workloads will need to apply in 1982/83,
details of predicted fluctuations in staffing requirements for 1982/83
should be included on Form FSE 5.

PROGRAM FORMATS

16. Where possible, departments and authorities should use the same

program format as in last year's estimates. Changes should be effected
only: _

. to reflect new programs or changes to existing functional programs;
or

. to reflect changes in administrative arrangements; or

. to facilitate comparison of financial and staffing estimates (see

paragraph 17 below); and
. only after consultation with the Board's Office.
17. Organisations should ensure that the program formats adopted allow

ready comparison with financial estimates and the associated functional
classification system. In this respect:
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. no single program should refer to staff associated with more than
one salary appropriation;

. in many cases, it will be desirable to have eeveral programs which
collectively cover the staff associated with a particular salary
appropriation;

. the relevant financial appropriation code for each program is to be
included on Form FSE 5;

. the same principles apply in those cases where salaries and wages
are paid through one-line financial appropr1at1ons and Trust
Accounts;

. the financial appropriation sought for staffing from the Department

of Finance is to be consistent with the provisional ceilings
approved by the Government and with information provided in the
forward staff estimates (Department of Finance forward estimates
circular 1982/1 of 2 October 1981 refers).

18. Where a program is to be terminated after 31 December 1981, the
staff held against that program should still be shown on Forms FSE 2. A

Form FSE 5 and, if appropriate, FSE 7 should be submitted in respect of
such programs. -

19. Experience suggests that the above requirements will present few
problems. However, if any difficulties arise in their 1mp1ementat1on,
organisations shou]d consult with the Board s officers in the first
instance.

AUTHORISATION OF ESTIMATES

20. It is emphasised that Ministerial endorsement of the estimates is
required. Departments and authorities are urged to seek as much
~involvement of their Minister as is practicable in formulation of the
estimates, particularly in the authorisation of ob3ect1ves, time scales
and priorities proposed for individual programs.

CONSULTATION WITH DEPARTMENTS AND AUTHORITIES

21. The proposed timetable for staffing and establishment control for
1982/83 is at Attachment A. Given adequate consultation, organisations
should be in a position to develop staffing plans taking full account of
their staff wastage, workload patterns and the recruitment market. PSB
memorandum 81/2305 of 16 June 1981 outlined the recruitment planning
arrangements which .apply during 1981/82; similar arrangements are
expected to apply for 1982/83. ‘ '

SUBMISSION OF ESTIMATES

22. It is emphasised that 15 January 1982 is the deadline for
submission to the Board's Office. Late submission will reduce the
opportunity for consultation with departments and authorities .and for
full analysis of estimates before the Board reports to the Government.

‘Provision of adequate supporting information is cruc1a1 to consideration
of organisations' needs.
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23,  Submissions should comprise three copies of each of the following
forms :

. FSE 1 Summary statement for the organisation
. FSE 2 Summary of total full-time and part-time staff requirements

by program for 1982/83 together with estimates of aggregate
operative statf requirements for 1983/84 and 1984/85

. FSE 3 Summary of total overtime, consultants and 'other staff'
requirements for 1982/83

. FSE 4 Information on apprentices

. FSE 5 Supporting information sheet for each program

. FSE 6 Summary of full-time and part-time overseas staff

requirements

. FSE 7 Supporting information sheet for each program involving
overseas staff requirements.

NOTE: Within each set, a Form FSE 5 is required for each program and a
Form FSE 7 for each program involving overseas staff requirements.
Forms FSE 1, 2, 3, 4 and 6 are summary forms and only one of each
form is necessary for each set.

Copies of the completed forms should be marked for the attention of the
Assistant Commissioner, Development Branch, Departmental Structures
Division, Office of the Public Service Board

24. When submitting estimates, departments and authorities should
provide advice of Ministerial endorsement. If the estimates have not
been endorsed, the Board's Office should be advised separately in writing
once the endorsement has been obtained.

25. The Board's Office (Allan Hawke on (062) 717559 or Norm Grimmond on
(062) 717558) should be advised as soon as possible of a contact officer
responsible for your submission. Any queries should be directed in the
first instance to your liaison officer in the Departmental Structures

Division of the Board's Office or in the case of overseas staffing to
Graham Beer on 717590.

A N Y

B.R. Hamilton
Secretary
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ATTACHMENT A

STAFF AND ESTABLISHMENT MANAGEMENT - ANNUAL CYCLE FOR 1982/83 ESTIMATES

November/December 1981

15 January 1982

January/February 1982

February 1982

March 1982
(or as agreed with
the Board's 0ffice)

March/April 1982

April/May 1982

June 1982

As necessary, consultation between
departments and the Board's Office to
revise program structures; clarification
of the distribution of current ceilings
across programs.

Departments submit their recruitment
forecasts for the March quarter of 1982.

Departments lodge forward staff estimates
for 1982/83.

Discussion between Board and departmental
officers to clarify and ‘assess staff
estimates submissions on a program by
program basis.

Board to undertake a general review and
report to Government on the allocation of
staff under ceilings set for 30 June 1982.

Board reports to Government on overall
staffing outlook for 1982/83.

Departments submit proposals (if
necessary) for supplementary adjustment of
establishment for 1981/82 against existing
staffing and financial provisions (PSB
Memorandum 80/1592 of 9 September 1981
refers).

Departments submit recruitment forecasts
for the June quarter of 1982.

Board reports to Government on provisional
ceilings.

Departments submit forecasts for AROs and
CSOs for 1982/83.

Issue of guidelines on staff levels
(provisional ceilings) to departments to
be used in financial 'first bids', and
discussion between departments and the
Board's Office on the basis of the
provisional ceilings.

Departments submit to the Board's Office
their recruitment forecasts for the
September quarter of 1982 in accordance
with an overall staffing plan based on
provisional ceilings and expected wastage
rates.



August/September 1982

As soon as possible
after the ceiling
outcome is known,
or as agreed with
the Board's Office

October/November 1982

December 1982

February 1983

March 1983

(@3]

Board reports to Government on variations
to provisional ceilings in the light of
budget decisions.

Approved staffing levels for 1982/83
advised to departments.

Departments revise overall staffing plan
in the 1ight of approved ceilings.

Departments submit final establishment
proposals to cover the approved staffing
levels for 1982/83.

Departments submit recruitment forecasts
for the December quarter of 1982 and
forecasts for apprentice and trainee
intakes for 1982/83.

Establishment approvals finalised.

Departments submit recruitment forecasts
for the March quarter of 1983.

Board undertakes a general review and
reports to Government on the allocation of
staff under ceilings set for 30 June 1983.

Departments submit recruitment forecasts
for the June quarter of 1983.

(ne]



wl
—
)

FSE 1

FSE SUMMARY STATEMENT

Please provide a specific commentary on the following points:

procedures used within the organisation for allocating priorities
and for reviewing staff deployment against approved ceilings;

what decisions have been taken to postpone or discontinue

activities, to reduce standards of service, or to redeploy staff;
and ' '

what further scope exists for deferring or discontinuing lower
priority activities, revising standards of service and so on.
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GUIDELINES FOR COMPLETION OF FORM FSE 5

Please provide the information indicated below under the headings used on
Form FSE 5.

RESULT TO BE ACHIEVED

(1)

(i)

List standards of service, time scales etc relevant to the output
of this program;

highlight any variations in these objectives since 1981/82 ceilings
were set,

STAFFING VARIATIONS SOUGHT

(1)

(i1)

(i)

New or expanded activities (if any): 1indicate whether this program
includes any new or expanded activities for which staff have not
been provided in 1981/82 and indicate what specific endorsement (eg
Cabinet Decision number, statement by Minister), if any, has been
given by the Government. Please show clearly the number of staff
included for any new or expanded activities, with detailed
justification;

staffing economies: indicate what reductions in staffing are
possible by improving methods, deferring activities, varying
specific targets and standards;

continuing activities: provide detailed justification for the
staffing level sought. Indicate what changes are proposed or
expected in workloads and standards of performance. Outline the
estimated effects on objectives, standards of service etc of
proposed staffing levels not being realised;

seasonal variations: if seasonal or other workload variations are
expected during the year, please attach a statement outlining the

reasons for variations and showing estimated staffing levels for

each month of 1982/83.

MOST RECENT REVIEW ACTIVITY

(i)
(i1)

Provide details of the most recent review of staff allocations;
indicate what action if any has been taken since the review.

Unless exceptional circumstances exist, departments and authorities
should not estimate a level of full-time operative staffing,
including seasonal staff, at 30 June 1982 which could not be
achieved within the approved ceiling for that date.




DEPARTMENT /AUTHORITY : | FSE 5 (See Attached Instructions)
PROGRAM TITLE: . PROGRAM NUMBER:
APPROPRIAT [ON CODE :
L
PROGRAM DESCRIPTION/RESULT TO BE ACHIZVED ‘
OPERAT IVE STAFF ) 30.6.81 - 31.12.81 l 35.6.82 30.5.83
FULL-TIME (excluding apprentices)
APPRENTICES (excluding NEAT, GOYS apprentices)
PART-TIME
WORKLOAD INDICATORS (senorote atlachmest if vecessary) 1980/81 P/://i;/// 1981/82| 1982/83
b,
v
L ) //
r / ///

STAFFING ¥ARIATIONS SOUGHT (See Attached Instructions):

MOST RECENT REVIEW ACTBVITY:




JEPARTMENT/AUTHORITY:

ESTIMATED FULL-TIM AND PART-TIME STAFF REQUIRED OVERSEAS

A - BASED STAFF Ot LONGTERM POSTINGS AND LOCALLY ENGAGED STAFF

SUMMARY SHEET (A)
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PROGRAM

NO.  TITLE

——— ——— — ———

FULL-TIME OPERATIVE
STAFF OVERSEAS (B)

PART-TIM OPERATIVE
STAFF OVERSEAS (B)

311281 |30/6/ 82
Actual

30/6/83

30/6/85

31/12/ 81
Actual

30/6/82 130/6,83 {30/6/84

30/6/ 85

A-based

LES(C)

A-based

LES(C)

A-based

LES{C)

A-cased

LES(C)

" | A-based

JLES(C)

A-based

LES(C)

A-based

LES(C)

A-based

_LES(C)

TOTAL CPERATIVE

CTAFF

-~ i

A)  This sheet summarizes overseas staff already included in the total staff requirements summarized in FSE2

B) Does not include A-based staff o7 visits overseas authorised under OVC quotas,

C) LESemployed by the Departments of Foreign Affairs or Trade and Resources will be included in the return of the
employing Department.

D) Totals (only) required for 1984 and 1985.



GUIDELINES FOR COMPLET1ON OF FORM FSE 7

A separate form should be completed for each program which has A-based or
Tocally engaged staff overseas. Locally engaged staff will be included

in forms submitted by the employing Departments (ie Department of Foreign
Affairs or Department of Trade and Resources).

Figures in this form are also to be included in the total fiqure. for each
program (ie in Form FSE 5). '

If the entry under heading 'Workload Indicators', 'Staffing Variations
Sought' and 'Most Recent Review Activity' will be the same as that
recorded on the Form FSE 5, annotate the Form FSE 7 accordingly.

See also general instructions for completion of Form FSE 5.



DEPARTHENT/AUTHORITY

PROGRAM TITLE:

ESTIFATED FULL-TIME AND PARI-TiME STAFF GVERSEAS

PROGRAM NUMBER:

APPROPRIATION COOE :

327

DESCRI'PTHI\J/RESULT TO BE ACHIEVED:

OPERATIVE STIAFF OVERSLAS 30/6/ 81 31112/ 81 30/6/ 82 30/6, 83
Full-Time A-based
LES
Part-Time A-based
LES
(:::fr:f:[);\’ifz:s:;?fsif Necessary) 1860/ 5// 1981/82 | 1982/83
: /7 ;
7
/

SIAFFING VARIATIONS SOUGHT
{3ee Attached Instructions)

SIAFFING VARIATIONS SOUGHT (See Atlached Instructions)



DEPARTMENT OF SOCIAL SECURITY,

APPENDIX D

STAFF CEILING VARIATIONS
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Variation Variation New
Date Sought Date . Approved Ceiling Remarks
June 1971 4550 Includes Full-time,
Part—-time and
inoperatives
July 1971 +140 4690
October 1971 -15 4675
July 1972 +304 4929 Full-time operative
staff
December 1972 No Ceiling Ceiling lifted
12-6-73 +1300 31-8-73 +786 6967 Full-time operative
staff
6-2-74 +423 | 1-5-74 No figures " 6967 Can exceed ceilings
24-6-T4 +808 2-8-74 +273 7240
23-8-74 Sought review 9-7-74 0 7240
No figures
mentioned
5-11-74 Sought review 9-12-74 +287 7527
No figures
mentioned
9.12.74 44 Functions
transferred out
15-1-75 No ceiling Ceiling lifted
18-7-75 - 9117 Ceiling reimposed
for full—timeA
operative staff
24-7-75 Upward review 4-8-75 0 9117
sought ~ no
figure
l 19-8-75 ~-10 9107 Functions trans-
ferred out -
19-9-75 +200
’ 7-11-75 +295 9402
28-11-75 +520 15-12-75 +202 9604
24-12-75 +206 9810
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Variation Variation New
Date Sought Date Approved Ceiling Remarks
13-2-76 -285 9525 Government's direc-
tive to achieve
reductions, ceiling
includes inopera-
tives
29-3-76 +6 5-4-76 -75 9450
28-5-76 +534 15-6-76 +60 9510
7-6-76 +518 29-6-76 0 9510
18-8-76 -673 8837 Functions trans-
ferred out
26-8-76 +312 29-8-76 +35 8892
10-9~-76 +190 12-10-76 +150 9022 Also refer 7-6-76
25-10-76 +128 29-11-76 0 9022 |
23-11-76 +65 11-1-77 +52 9074 Temporary penetra-
. tion '
1-12-76 +224 11-1-77 +210 9284
7-2-77 +360 7-3-77 0 9284
20-4-77 -32 9252
27-4-77 +218 9470 refer 7-2-77
-60 9410 Approval of
12-10-76 reduced
13-5-77 +478 31-5-77 +285 9675 Temporary Approval
1-7-77 +100 9775 Ceiling revised
' refer 7-2-77
-15 9760 Fﬁnction trans—
ferred out
28-7-717 +235 19-10-77 +150 9910
27-10-77 -400 9510 Inoperatives
‘ excluded from the
ceiling
8-11-77 +757 25-11-77 +403 9913 Joint Advisory

Committee recommen-

dations
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Variation Variation New
Date Sought Date Approved Ceiling Remarks
16-2-78 -210 16-2-78 -210 9703 Functions trans-—
) . ferred out
7-3-78 +500 4-4-78 +297 10,000 '
8-4-78 s1174 2-6-78 +400 10,400
12-5-78 +326 7-6-78 0 10,400 Bid rejected
19-7-78 +1160 4-8-78 +400 10,800
31-8-78 -+545 '
22-9-78 +400 10-10-78 +200 11,000
13-10-78 +545
14-12-78 +1011 21-12-78 +400 11,400
6-3-79 -6 11,394
14-2-79 +349 3-5-79 +156 11,550
15-6-79 +309 ,
10-10-79 +707 26-10-79 0 11,550
24-1-80 +227 6-3-80 0 11,550
16-4-80 +130 11,680 Ceiling for June
‘ 1981. - .Ceiling
sought was +573
4-6-80 +201- 23-7-80 +62 Average 11,680 No thange in
; ceiling
- 22-8~-80 +154 |
26-9-80 +4 9-10-80 -0 11,680
21-10-80 +2 "7-11-80 -186 11,494 RCF freeze
~1-81 +870 16-4-81 -244 11,250
22-5-81 +151 11,401 Function gained
19-8-81 +245° 11,646 RCF 2% cut
. exemption .
"26-8-81 -+51 29-9-81 +8 11,654
| 10-3-82 +45 11,699
\
o
Source: Information provided by the Départment of Social Security, Commonwealth of

Australia. .



331

SELECT BIBLIOGRAPHY

GOVERNMENT PUBLICATIONS

COMMONWEALTH OF AUSTRALIA

Commonwealth Government Directory. Canberra: Australian Government
Publishing Service, 1978.

Gazette, No.131, 20 December, 1972.

Report of the Royal Commission on Australian Government Administration.
Canberra: Australian Government Publishing Service, 1976.

Review of Commonwealth Functions: Ministerial Statement [by Prime
Minister Fraser on 30 April, 1981]. Canberra: Australian
Government Publishing Service, 1981.

Report of Review of Commonwealth Administration. Canberra: Australian
Govermment Publishing Service, 1983.

- Report of the Auditor-General. Canberra: Australian Government
Publishing Service, 1977.

Report of the Auditor-General. Canberra: Australian Government
Publishing Service, 1980.

Report of the Auditor-General. Canberra: Australian Government
Publishing Service, March, 1981.

Report of the Auditor-General on an Efficiency Audit: Administration
of Australia's Bilateral Overseas Aid Program by the Australian
Development Assistance Bureau. Canberra: Australian Government
Publishing Service, 1981.

Report of the Auditor-General. Canberra: Australian Govermnment
Publishing Service, March, 1982,

Report of the Auditor-Genmeral. Canberra: Australian Government
Publishing Service, September, 1982.

Report of the Auditor-Genmeral. Canberra: Australian Government
Publishing Service, May, 1983.

Department of the Capital Territory, Annual Report, 1975-76. Canberra:
Australian Government Publishing Service, 1976.

Depar tment of the Capital Territory, Annual Report, 1976-77. Canberra:
Australian Government Publishing Service, 1977.

Department of the Capital Territory, Annual Report, 1979-80. Canberra:
Australian Government Publishing Service, 1980,

Department of the Capital Territory, Annual Report, 1980-81. Canberra:
Australian Government Publishing Service, 1981.




(93}
[&N}
N

Department of the Capital Territory, Annual Report, 1981-82. Canberra:
Australian Government Publishing Service, 1982.

Department of Environment, Housing and Community Development, Annual Report,
1977. Canberra: Australian Government Publishing Service, 1977.

Department of Environment, Annual Report, July 1974 to June, 1975.
Canberra: Australian Government Publishing Service, 1975.

Department of Home Affairs and Environment, Annual Report, 1980-81.
Canberra: Australian Government Publishing Service, 1981.

Department of Home Affairs and Environment, Annual Report, 1981-82.
Canberra: Publishing and Printing Co., 1982.

Parliamentary Debates, House of Representatives, 1971 to 1982,

The Parliament of the Commonwealth of Australia, Joint Committee of Public

Accounts, Report 201. Canberra: Australian Government Publishing
Service, 1981.

The Parliament of the Commonwealth of Australia, Fifty-Fourth Report of
the Commissioner of Taxation, 1974~75, Parliamentary Paper
No. 162/1975.

The Parliament of the Commonwealth of Australia, Fifty-Fifth Report of

the Commissioner of Taxation, 1975-76, Parliamentary Paper
No. 170/1976.

The Parliament of the Commonwealth of Australia, "Eifty-Sixth Report of

the Commissioner of Taxation, 1976-77, Parliamentary Paper
No. 129/1977.

The Parliament of the Commonwealth of Australia, Fifty-Seventh Report of
the Commissioner of Taxation, 1977-78, Parliamentary Paper
No. 1/1978.

The Parliament of the Commonwealth of Australia, Fifty-Ninth Report of
the Commissioner of Taxation, 1979-80, Parliamentary Paper
No. 131/1980.

The Parliament of the Commonwealth of Australia, Sixtieth Report of the
Commissioner of Taxation, 1980-81, Parliamentary Paper No. 100/1981.

The Parliament of the Commonwealth of Australia, Sixty-First Report of
the Commissioner of Taxation, 1981-~82, Parliamentary Paper
No. 147/1982.

Public Service Board, Annual Reports, 1966 and 1970 to 1981-82. Canberra:
Australian Government Publishing Service.

Public Service Board, Personnel Management Manual (Vol.7): The CE(RR)
Act Handbook, Canberra: Australian Government Publishing
Service, 1982.

Department of Social Security, Annual Report, 1973. Canberra: The
Govermment Printer of Australia, 1973,

Department of Social Security, Annual Report, 1980-81, Canberra:
Australian Government Publishing Service, 1981.




N
N
(O3]

Department of Social Security, Annual Report, 1981-82, Canberra:
Australian Government Publishing Service, 1982.

Commonwealth Bureau of Census and Statistics, Year Book of the Commonwealth
of Australia, No. 57, 1971.

Commonwealth Bureau of Census and Statistics, Employment and Unemployment,
Reference No. 6.4, 1970 to 1974.

Australian Bureau of Statistics, Employment and Unemployment. Reference
No. 6.4, 1975 to 1977.

Australian Bureau of Statistics, Employment and Unemployment, Catalogue
No. 6213.0, 1978.

Australian Bureau of Statlstlcs, Civilian Employees, Catalogue No. 6213.0,
1979.

Commonwealth Bureau of Census and Statistics, Employment and Unemployment,
Catalogue No. 6214.0, June 1966 to June 1979.

Australian Bureau of Statistics, Civilian Employees Australia, Catalogue
No. 6213.0, April 1980.

Australian Bureau of Statistics, The Labour Force Australia, Catalogue
No. 6203.0, June 1980.

Australian Bureau of Statistics, Estimated Resident Population by Sex
and Age: States and Territories of Australia, June 1971 to
June 1981, Catalogue No. 3201.0, 23 August, 1982.

Australian Bureau of Statistics, Australlan Demographic Statlstlcs Quarterly,
Catalogue No. 3101.0, June, 1982.

Australian Bureau of Statistics, The Labour Force Australia, Catalogue
No. 6203.0, June 1981 to September, 1982.

BOOKS

Arrow, K.J., The Limits of Organization. New York: Norton, 1974.

Bacharach, Samuel B., and Lawler, Edward J., Power and Politics in
Organizations. San Francisco: .Jossey-Bass., 1980.

Caiden, Gerald E., The Commonwealth Bureaucracy. Melbourne: Melbourne
University Press, 1967. '

Caiden, Gerald E., Administrative Reform. London: Allan Lane, The
Penguin Press, 1970

Chapman, Richard A. and Greenaway, J.R., The Dynamics of Administrative
Reform. London: Croom Helm, 1980.

Downs, Anthony, Inside Bureaucracy. Boston: Little, Brown and Company,
1967.

Drucker, Peter, The Age of Discontinuity. New York: Harper & Row, 1968.




Galbraith, Jay, Organizational Design. New York: Addison-Wesley, 1977,

Hazelhurst, C. and Nethercote, J.R. (eds.), Reforming Australian Government.
Canberra: The Royal Institute of Public Administration in
Association with Australian National University Press, 1977.

Hood, C.C., The Limits of Administration. New York: John Wiley & -Sons,
1976. -

Johns, E.A., The Sociology of Organizational Change. Sydney: Pergamon
Press, 1973.

Kaufman, Herbert, The Limits of Organizational Change. University,
Alabama: University of Alabama Press, 1971.

Kaufman, Herbert, Are Government Agencies Immortal? Washington, D.C.:
The Brookings Institution, 1976.

Leemans, A.F. (ed.), The Management of Change in Government. The Hague:
Martinus Nighoff, 1976.

Liberal Party of Australia, The Official Platform of the Liberal Party
of Australia, 1960.

Liberal Party of Australia, The Official Platform of the Liberal Party
of Australia, 1971.

Liberal Party of Australia, The Official Platform of the Liberal Party
of Australia, October, 1974.

Lloyd, C.J. and Troy, P.N., Innovation and Reaction: The life and death
of the Federal Department of Urban and Regional Development.
Sydney: George Allen & Unwin, 1981.

Painter, Martin, and Carey, Bernard, Politics Between Departments.
St. Lucia: University of Queensland Press, 1979.

Perrow, Charles, Organizational Analysis: A Sociological View. Belmont,
Calif.: Wadsworth Publishing Company, 1970.

Peters, B. Guy, The Politics of Bureaucracy: A Comparative Perspective.
New York: Longman Inc., 1978.

Richardson, J.J., The Policy-making Process. London: Routledge & Kegan
Paul, 1969.

Rourke, Frances E., Bﬁreaucracy, Politics and Public Policy (second editien).
Boston: Little, Brown and Company, 1976,

Scarow, Howard A., The Higher Public Service of the Commonwealth of
Australia. Durham, N.C.: Duke University Press, 1957.

Self, Peter, Administrative Theories and Politics. London: George Allen
& Unwin Ltd., 1977.

Siman, Herbert A., Smithburg, D.W. and Thompson, V.A., Public Administration.
New York: Knapf, 1950.




335

Smith, R.F.I. and Weller, Patrick (eds.), Public Service Inquiries in

Australia. St. Lucia, Qld.: University of Queensland Press,
1978.

Spann, R.N. and Curnow, G.R., (eds.), Public Policy and Administration

in Australia: A Reader. Sydney: John Wiley and Sons Australia
Pty. Ltd., 1975.

The Australian Labor Party, Platform, Constitution and Rules, Perth, 1977.

The Australian Labor Party, Platform, Constitution and Rules, 1983.

Tiver, P.G., The Liberal Party: Principles and Performance. Milton:
The JACARANDA Press, 1978.

Warwick, D.P., A Theory of Public Bureaucracy. Massachusetts: Harvard
University Press, 1975.

Wildavsky, Aaron, The Politics of the Budgetary Process (second edition).
Boston: Little, Brown and Company, 1974.

PUBLISHED PAPERS

Anonymous, "Ceilings and Retrenchments', ACOA Journal, Vol.56, No.2,
March, 1976.

Behn, Robert D., "Closing a Government Facility', Public Administration
Review, Vol.38, No.4, July/August, 1978, pp.332-338.

Biller, Robert P., '"On Tolerating Policy and Organizational Termination:
Some Design Considerations", Policy Sciences, Vol.7, No.2,
June, 1976.

Boulding, Kenneth E., '"The Management of Decline", Change, June, 1975.

Caiden, Gerald, "The Challenge to the Administrative State', Policy Studies
Journal, Vol.9, No.8, Special 4, 1980-81, pp.1142-1152.

Chapman, Richard A., "Reducing the Public Sector: The Thatcher Government's
Approach', Policy Studies Journal, Vol.9, No.8, Special 4,
1980-81, pp.1152-1163.

Glassberg, Andrew, "Cfganizational Responses to Municipal Budget Decreases',
Public Administration Review, Vol.38, No.4, July/August, 1978,
pp.325-332,

Govermment of Japan, The Administrative Management Agency, 'Staff Number

Control in Japan', International Review of Administrative Sciences,
2, 1982, pp.154-165.

Groenwegen, P.D., "Reflections on 'Razor Gang', Thatcherism and Reaganomics:
A Critical Evaluation of the Contemporary Sport of Public Sector
Bashing', Journal of Australian Political Economy, No.12/13,

June, 1982, pp.4-19.

Jick, T.D., Murray, V.V., "The Management of Hard Time: Budget Cutbacks

in Public Sector Organizations', Organization Studies, 3, Issue 2,
1982, pp.l141-169.




Leon Peres, "Principle or Interest? Changing Roles Within Australian
Government', Melbourne Journal of Politics, 3, 1970, pp.26-33.

Levine, Charles, '"Organizational Decline and-Cutback Management",
Public Administration Review, Vol.38, No.4, July/August, 1978,
pp.316-325.

Macy, J.W., and Campbell, A.K., "Reflections on Reforms", Civil Service
Journal, Vol.19, April/June, 1979, pp.31-37. ‘

March, James G. and Olsen, Johan P., "A Garbage Can Model of Organizational
Choice'", Administrative Science Quarterly, March, 1972, pp.1-25.

Mitnick, Barry M., "Deregulation as a Process of Organizational Reduction",
Public Administration Review, Vol.38, No.4, July/August, 1978,
pp.350-357.

Nicholson, I.F., "Administrative Reforms: Minding the Machinery'", Public
Administration (Sydney), Vol.34, No.4, 1975, pp.304-314,

Sawer, Marian, '"Political Manifestations of Libertarianism', Sawer, Marion
(ed.). Australia and the New Right. Sydney: Allen and Unwin,
1982,

Schick, Allen, "Zero-base Budgeting and Sunset: Redundancy or Symbiosis?"
The Bureaucrat, Spring, 1977, pp.12-32.

Schick, Allen, "The Road from ZB'", Public Administration Review, Vol.38,
No.2, March/April, 1978, pp.177-180.

Sott, William G., '"Organization Theory: A Reassessment', Academy of
Management Journal, June, 1974, pp.242-253.

Vanmeter, D.S. and Vanhorn, C.E. "The Policy implementation Process:
A Conceptual Framework', Administration and Society, Vol.6, No.4,
February, 1975, pp.445-488.

Vaupel, James W., '"Muddling Through Analytically", Hawley, W.D. and
Rogers, D. (eds.), Improving Urban Management, Beverly Hills,
Calif.: Sage Publications, 1976.

Waterford, Jack, "Health and Welfare Departments: Rationalizations May
Not Mean Efficiency After Review", The Canberra Times, 9 January,
1983.

Whetten, David A., "Organizational Decline: A Neglected Topic in
Organizational Science", Kimberley, John R., et al. (eds.),
The Organizational Life Cycle, San Francisco: Jossey-Bass, 1980.

Wiltshire, Kenneth, "Staff Ceilings', Report of Royal Commission on
Australian Government Administration, Appendix Volume One.
Canberra: Australian Govermment Publishing Service, 1976.

Young, John D., "Implementation: Key to Reform", The Bureaucrat, Vol.12,
No.l, Spring, 1983, pp.35-40,




NEWSPAPERS, PERIODICALS, BULLETINS

The Age (Melbourne).

The Australian (Melbourne).

The Australian Financial Review (Melbourne).

The Canberra Times.

The Sydney Morning Herald.

ACOA [Administrative and Clerical Officers Association] Bulletins.

ACOA Journal.

UNPUBLISHED MATERIALS

Administrative and Clerical Officers Association (ACOA), Department of
Social Security Section Committee (Victoria Branch), Diary of

a Dispute, Department of Social Security, [Chronology of Events],
n.d.

Commonwealth of Australia, Cabinet Handbook. Canberra: December, 1980.

Australia, Department of Environment, Housing and Community Development,
The Reorganization of the Department of Environment, Housing
and Community Development (December 1975 to June 1977).

Australia, Public Service Board, Planning Research and Information
Branch, Review of Major Service Staffing Trends, 1981.
Canberra: July, 1982.

Australia, Public Service Board, Planning and Statistical Services Section,
Review of Major Service Staffing Trends. Canberra: 1981.

Australia, Review of Commonwealth Administration Secretariat, Staff
Ceilings: Discussion Paper on Options, Paper No.23, 19 October,
1982.

Australia, Department of Social Security, Report on Relief Staffing
Arrangements in the Department of Social Security ( A Joint
Departmental/ACOA Review), 11 July, 1980.

Australia, Department of Social Security, Report on the Regional Office
Staffing Review. Coopers & Lybrand Services, June, 1982.

Cole, R.W. (Chairman, Public Service Board), Changing Emphasis in Public
Service Management. Address to the Royal Institute of Public
Administration (NSW Group), 1 November, 1979.

Weller, P.M., Forward Staffing Estimates: Part I, Background and
Implication. Public Service Board Research Section Project
Papers, No.75, September, 1978.

Weller, P.M., and Georges, A.M., Forward Staffing Estimates: Part II,
Performance and Prospects. Public Service Board Research Section
Project Papers, 1978.




338

Wiltshire, Kenneth, Report on Staff Ceilings for Royal Commission on
Australian Government Administration, July, 1975.






