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1. Introduction 
The Commonwealth Department of Family and Community Services 
(FaCS) was created in October 1998 to put in place significant new 
directions for social policy. 

The formation of FaCS was a response to the need for social policy to 
be developed in ways that stepped beyond the traditional boundary­
driven solutions of the past. Innovative, creative and systems-wide 
policy thinking was required. 

The task of the new department was supported by the move throughout 
the Commonwealth to a new 'outcome' focus under accrual budgeting, 
which has galvanised public policy thinking towards achieving clear 
social policy goals. This differed from the 'old' focus on outputs 
(specific programs) as ends in themselves. 

FaCS needed to achieve major social policy gains quickly. 

The changing environment meant that a change to the way social policy 
had been developed was required. In this environment, the new 
department had to ensure that its strategic planning, budget 
development, and business and workforce planning processes were 
working in consistent directions. Substantial gains were made in this 
respect through: 

., the way strategic policy thinking was used to underpin the annual 
budget development process; 

.. the way work unit business planning and the internal allocation of 
resources were organised to help ensure the relevant work could be 
done; and 

.. more currently, the way workforce planning is being integrated into 
the broader strategic planning processes. 
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different set of capabilities from the expert production of policy advice 
alone. 

Organisational capabilities relate to the capacity of the organisation as a 
whole to respond to social policy challenges and the development of 
possible solutions. It relates therefore to such issues as organisational 
culture, shared understanding among staff of issues and social policy 
challenges, business processes and the way work is organised, as well 
as to the individual capabilities of the staff who work in FaCS. 

The contribution staff make to organisational capability is likely to 
become more important given that social policy development will 
increasingly involve the management of a wider range of stakeholders 
than previously. It will therefore become increasingly important for staff 
to appreciate the importance of their contribution to organisational 
capability while ensuring they have high levels of technical capability. 
The distinction is characterised in Table 4 which is intended to illustrate 
the importance of staff recognising that they must to contribute to both 
capabilities. 

Table 4: The importance of organisational capability 

CASE A 

Technical capability high (eg expert 
policy advice, contract management, 
research) 

Contribution to organisational 
capability high (engages stakeholders, 
acts across boundaries, focuses on 
outcomes, focuses on co-production) 

Result: Likely to produce good social 
policy outcomes 

CASE B 

Technical capability high (expert policy 
advice, contract management, research) 

Weaker contribution to organisational 
capability (may not fully engage with 
stakeholders, may act within boundaries, 
focus on programs not outcomes and 
may overlook potential for co-production) 

Result: Likely to produce results, but 
these may not be effective in achieving 
desirable social outcomes 

A clear organisational capability framework helps identify the ways in 
which all staff and managers can contribute to the ability of FaCS to 
meet its current and future goals and outcomes, by building overall 
capability to be strategic, being outcomes and future focused and 
building effective relationships,as well as being accountable and 
influential. 
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7. An example-the Stronger Families and 
Communities Strategy 

An example of how social policy has been developed under the 
approaches described in this paper is the Stronger Families and 
Communities Strategy that was announced in the context of the 2000-01 
Budget. 

(a) The initial strategic planning process-1998 to early 1999 

In the former DSS, strategic planning discussions had identified the 
emergence of major social policy issues associated with families and 
communities and the fact that the traditional social security payment 
solutions alone were not adequate. 

These discussions were accelerated with the formation of FaCS. Initially, 
there were two separate strategies-a National Families Strategy (which 
was developed by the Family Capabilities Cluster) and a Stronger 
Communities Strategy (which was developed by the Community and 
Locational Cluster)' 

(b) Lead-up to the 2000-01 Budget the Strategic Policy Planning Day 

At the Planning Day, the key social policy challenges and opportunities 
facing FaCS were discussed. The results of earlier research into ways of 
strengthening families and communities were presented and discussed. 
There was agreement that solutions to these issues needed to be very 
innovative, evidence-based, driven by local communities and developed 
qUickly. 

The Planning Day resulted in these issues, previously considered at the 
broad strategic planning level, being channelled into the budget 
development process. 

(c) The Budget Policy Committee process 

The Committee (the members of which had attended the Planning Day) 
managed the development of policy papers on the National Families 
Strategy and the Stronger Communities Strategy with a view to having 
final proposals ready in time for consideration in the 2000-01 Budget. 

Policy proposals were developed within the Family Capabilities Cluster 
and the Community and Locational Cluster. Development of these 
strategies became core business for the line areas concerned and 
resources were allocated to ensure the work could be done. 

Both strategies shared common core elements. Both recognised that 
local community driven solutions were required to meet the diverse 
needs of families and communities. Accordingly, towards the final stages 
of the policy development process both strategies were joined into the 
Stronger Families and Communities Strategy. 

25 



26 

Australian Soc a I Pol cy • 2000/2 

(d) Lifting organisational capability-the importance of workforce 
planning links 

Policy development for the strategies required innovative approaches 
that were driven by the results of the earlier strategic planning. 

• These policies were developed from 'ground-up' principles, that is, 
to identify where things were not working at the local level. 

• This required line areas to consult widely with local groups and with 
people specialised in local community capacity building. 
Consultations with a range of parties (such as community 'think 
tanks') were convened in efforts to generate a sharing of ideas and 
solutions. 

Organisational capacity grew as staff learned to engage stakeholders in 
new ways, which contributed innovative ideas to the process. Staff 
needed to engage other agencies within government to garner their 
support for the proposals being developed. 

Without staff working in new ways, it is unlikely that the strategy could 
have been developed within the timeframe. Staff needed to understand 
FaCS' new goals, strategic priorities, and clear messages on budget 
process. 

(e) The results-a significant step forward 

The Stronger Families and Communities Strategy represents a major 
innovative approach to social policy that has been developed within a 
year and one which involved a wide range of stakeholders outside the 
organisation. 

Funding priorities will driven by local communities and so will require 
new approaches to program administration which in turn will require 
new ways of working. The Strategy comprises nine elements: 

• a stronger families fund; 

• an early intervention, parenting and family relationship support 
initiative; 

• greater flexibility and choice in childcare; 

• a longitudinal study of Australian children; 

• a potential leadership in local communities initiative; 

• a national skills development program for volunteers initiative; 

• a local solutions to local problems initiative; 

• a 'Can Do Community' initiative; and 

• a national communication campaign. 
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Many of these elements are linked to form the basis of flexible and 
responsive community driven projects. Progressing these has required 
staff in FaCS, particularly at the State and Territory office level, to work 
in new ways with stakeholders at the local community level. 
Implementation is currently under way and the Minister for Family and 
Community Services has already announced the funding of a wide 
range of locally driven projects under this strategy. 

(f) Summary 

FaCS faced a difficult task in getting these new measures developed 
quickly. The way the strategic planning drove the budget development 
process and the way business planning reinforced these steps helped 
ensure this innovative policy could be developed within a short period 
of time. 

8. Future opportunities and challenges 
Over the past two years, FaCS has taken major steps towards building 
an integrated strategic planning, policy development and business 
planning process. An immediate challenge is to review that progress 
and make further improvements. 

At the same time, the social policy agenda is continually evolving. 

FaCS will need to have flexible strategic planning and policy 
development processes that enable it to respond to these pressures 
while building in improvements learned from the past. It needs to 
ensure that strategic planning processes are able to identify changes at 
an early stage so that FaCS is able to meet new challenges effectively. 

Business planning will need to respond so that it can support new 
policy development priorities. Staff across the organisation will need to 
respond to new priorities. Performance reporting will need to help drive 
improvements in the way FaCS undertakes its business. 

While the links already drawn between business and strategic planning 
have to date helped ensure work units contribute to key outcomes, 
those links need to be further strengthened. There are major 
opportunities to make further gains through a forthcoming Strategic 
Management Plan and to make full use of the potential offered by the 
integration of performance reporting, performance management and 
workforce planning to drive and strengthen high-level cross-portfolio 
strategic thinking. 
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9. Conclusions 
There have been some clear messages from the FaCS experience. 
FaCS has managed to quickly lift its capability to meet a new more 
demanding yet richer social policy agenda. It has done this partly by 
aiming to link its strategic planning processes to the budget 
development process and with business and people planning. 

It has also taken advantage of the opportunities offered by the new 
accrual accounting environment to bring into effect new high-level 
social policy outcomes and a sharpened performance reporting 
framework. At the same time it has had to maintain a strong focus on 
program management. To achieve this progress required some key 
management drivers: 

• a preparedness to be flexible, to learn from past experience and to 
take advantage of new opportunities; 

• a focus on outcomes from the highest levels down; 

• making those accountable for outcomes responsible for bringing 
forward policy and ensuring they are engaged in the strategic policy 
planning processes; 

• high-level commitment to a disciplined budget process; 

• focus on staff involvement and 'ownership'; 

• active recognition and engagement of stakeholders; and 

• a preparedness to make the necessary investments to build the 
organisation's capability. 

These are not messages that would come as a surprise to any reader. 
But they reinforce the point that relatively simple steps can help an 
organisation improve its core business. 

There is no guarantee that taking these steps means that FaCS will 
'succeed' at every turn. Social policy development will always be a 
particularly complex process and a wide range of factors can come into 
play to upset the apple cart. But the experience of FaCS has been that 
the task over the past two years would have been a lot harder and 
problematic if these steps had not been taken. 
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Section 2 of this paper provides an overview of recent changes in the 
labour market that may have affected the demand for income support. 
The following section examines recent data on trends in income support 
receipt and patterns of participation in employment and education 
among income support recipients. 

2 Patterns and distribution of employment 
A larger proportion of the population is now in employment than was 
the case 20 years ago. However, fewer people are employed full-time 
and much part-time work is casual (Romeyn 1992) and/or low-paid 
(Dunlop 2000).2 Moreover, because the net employment growth of the 
past two decades has not been distributed equitably across the 
population, it has been accompanied by an increase in the proportion 
of the population receiving income support. This phenomenon has 
been identified as a key indicator of the need to reform the welfare 
system (Reference Group on Welfare Reform 2000). 

2.1 labour force trends among men and women 
When considering labour force trends among the working-age 
population over the past twenty years,3 it is important to look at men 
and women separately, as the aggregate experience of the two groups 
has been quite different. This is illustrated in Figure 2.1, which shows 
that between 1979 and 1999 the full-time employment rate of working­
age men fell by around 10 percentage points and this was only partially 
offset by an increase of 5 percentage points in part-time employment. 
By contrast, there was a small increase (3 percentage points) in the 
female full-time employment rate, and the proportion of women 
employed part-time increased from 16 to 26 per cent. 

figure 2.1: labour force status of men and women aged 15to 64, as 
ratios of popUlation, 1979 to 1999 

Men 
100% ,-------------------------, 
90% 
80% 
70% 
60% 
50% 
40% 
30% 
20% 
10% 
0% 

o Not in the labour force CJ Unemployed I!llI Part-time employed 

Source: ASS, Labour Force Australia (Cat. Nos. 6203.0 & 6204.0), 1979 to 1999. 

Women 

iii Full-time employed 
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In aggregate, the male labour force participation rate fell from 86 per cent 
in 1979 to 82 per cent in 1999,4 while the female labour force 
participation rate increased from 50 per cent to 64 per cent. As a result, 
the gender gap in labour force participation is now half what it was 
20 years ago. 

Figure 2.1 also shows a difference in the way that recent economic cycles 
affected men and women. Among men, falls in full-time employment and 
increases in unemployment were clearly related to economic downturns, 
while for women the cyclical effects were more muted. 

Some of the increase in part-time employment over this period reflects 
increased underemployment. Around one in three men and one in five 
women working part-time in 1997 wanted to work longer hours, 
compared with 23 per cent and 15 per cent, respectively, in 1985. 

While the proportion of the working-age population that was 
unemployed was only a little higher in 1999 than in 1979 C7 per cent 
compared with 6 per cent), average durations of unemployment had 
increased significantly. Over this period, the average duration of 
unemployment more than doubled from 25 weeks to 59 weeks for men 
and increased from 27 weeks to 44 weeks for women. 

Figure 2.2 illustrates trends in employment-to-population ratios for 
working-age men and women by family status. Employment rates of 
partnered men (both with and without children) followed similar 
downward trajectories, but remained conSistently higher for those with 
children. For both groups, most of the decline occurred in the recessions 
of the early 1980s and 1990s. There was little overall change in the 
employment rate of single men without children, although this group was 
clearly affected by changes in the economic cycle. Among men, the 
experience of male lone parents stands out-their employment rate fell 
by 15 percentage points from 79 per cent in 1979 to 64 per cent in 1999. 

Figure 2.2: Employment to population ratios of men and women aged 
15 to 64, by family status, 1979 to 1999. 

Men Women 
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----+- Partnered with ---0- Partnered no --Ie- Lone parent ------b- Single person 
children children 

Source: ABS, Labour Force Status and other Characteristics of Families, (Cat. No. 6224.0),1979 to 1999. 
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Among partnered women, both with and without children, employment 
rates were very similar throughout the period, increasing most rapidly 
during the 1980s. Female lone parents also showed rapid employment 
growth during the latter half of the 1980s, but relatively little change 
during the 1990s. The employment rate of single women without 
children increased less than for the other groups, with some upward 
movement during the 1980s and relative stability since. The 
employment-to-population ratio for this group is now only slightly 
above the ratios for partnered women. 

2.2 impacts on families and children 

The impact of these trends on the distribution of employment among 
family income units is summarised in Figure 2.3. This shows that the 
number of couples with no paid work has increased alongside the 
significant increase in the number of couples with two incomes (Miller 
1997). This is largely a consequence of increased joblessness among 
men and the tendency of their wives also to be jobless (Bradbury 1995). 

Figure 2.3: Change in number of family income units aged 15 to 64, by 
number of employed adults, 1982 to 1996-97 
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couples with children couples no children lone parents 

Source: ABS, Income Distribution, Australia (Unit Record Data), 1982 and 1996-97. 

The proportion of working-age couple families with one earner fell from 
45 per cent in 1982 to 31 per cent in 1996-97, the proportion with two 
earners increased from 45 per cent to 57 per cent over the same period, 
and the proportion with neither partner in employment increased from 
about 10.6 per cent to 12.2 per cent. Consistent with the trends in 
partnered women's employment that we discussed earlier, the 
proportion of two-earner couples grew rapidly during the 1980s and 
changed little during the 1990s. Similarly, most of the decline in the 
proportion of single-earner couples occurred in the 1980s. 
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Figure 2.3 also shows a large increase in the number of jobless 
lone-parent families, alongside a smaller increase in the number of lone 
parents in paid work. These changes in the distribution of employment 
have meant that more children now live in families with two parents 
working, and in jobless families (Gregory 1999). 

Table 2.1 shows that in June 1999 more than two in every five 
Australian children were living with two employed parents, while more 
than one in six were living in jobless families. International comparisons 
show that joblessness affects a larger proportion of families with 
children in Australia than in most other industrial nations, although 
this is not the case for single people and couples without children 
(Oxley, et al. 1999). 

Table 2.1: Dependent children by family type and parents' employment 
status, June 1999 

Family type and No. of dependent* children % of all dependent children 
employment status 

Two-earner couple 2204500 

One-earner couple 1451 900 

Jobless couple 339000 

Employed lone parent 417900 

Jobless lone parent 518500 

All families 4931 700 

Jobless families 857500 

* Children aged under 15 and full-time students aged 15-24, living in the same household as their parent(s). 
Source: ABS, Labour Force Experience (Cat. No. 6206.0), February 1999 

2.3 Dynamics of labour force experience 

44.7 

29.4 

6.9 

8.5 

10.5 

100.0 

17.4 

Point-in-time estimates of the number of people who are employed, 
jobless or unemployed do not, however, capture the full picture of 
people's attachment to the labour force. Data on labour force 
experience over a whole year prOVide a broader perspective. Table 2.2 
compares people's labour force status in February 1999 with the 
proportions of the population who had experienced that same status 
for the whole of the previous year and at some time during the 
previous year. 
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Table 2,2: labour force status of 15-69 year olds, February 1999 and year 
to February 1999 

Labour force status 
(% of population) 

Employed 

Unemployed 

Not in the labour force 

In February 1999 

65.4 

6.0 

28.6 

Source: ABS, Labour Force Experience (Cat. No. 6206.0), February 1999 

During the year to February 1999 

Whole year 

48.1 

2.0 

22.8 

At some time 

72.2 

13.6 

44.6 

Fewer than half the population had been employed for the whole of the 
previous year, but almost three in four had been employed at some time 
during the year. Whole-year unemployment was uncommon, but about 
one in seven people had been looking for work at some time during 
the year. Moreover, almost 45 per cent had been outside the labour 
force (that is, neither in paid work nor looking for work) at some time. 
These data show that over time unemployment and joblessness affect 
far greater proportions of the population than is indicated by the point­
in-time unemployment rate, They also suggest considerable labour force 
turnover and diversity of labour force experience, 

Table 2.3: labour force experience of 15-69 year olds over previo!.!s year, 
February 1989 to february 1999 

Labour force experience, Proportion of population (%) 
year to February 

1989 1991 1993 1995 1997 1999 

Men 

Worked whole year 60.6 59.5 55.9 56.5 56.7 57.4 

Worked part year 21.4 22.4 22.7 24.0 23.5 22.9 

Worked none of year, 
looked for work some of year 3.9 4.3 6.8 5.5 5.1 4.8 

Not in labour force any time 
during year 14.2 13.7 14.6 13.9 14.7 14.9 

Women 

Worked whole year 35.8 37.1 36.9 36.9 38.8 38.8 

Worked part year 24.6 25.5 23.6 26.0 25.3 25.2 

Worked none of year, 
looked for work some of year 4.9 4.7 6.5 6.0 5.6 5.3 

Not in labour force any time 
during year 34.8 32.7 33.0 31.1 30.4 30.7 

Source: ASS, Labour Force Experience (Cat. No. 6206.0), February 1999 
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Table 2.3 shows how annual labour force experience has varied over 
the past decade for men and for women. Consistent with the data 
presented in Table 2.2, it shows a decline in the proportion of men with 
full-year employment, while the proportion of women in this situation 
has increased. Conversely, the proportion of men who are not in the 
labour force for the whole year has increased slightly, whereas the 
proportion of women in this situation has declined. The figures also 
show the impact of the economic cycle on the proportions of men and 
women able to gain employment for only part of the year, as well as in 
the numbers who move in and out of the labour force in response to 
labour market conditions. 

Even from month to month, significant numbers of Australians change 
their labour force status. Table 2.4 shows that between July and August 
1999 about 4 per cent of people who had been employed lost or left 
their jobs and over 5 per cent of people who had been jobless gained 
employment. There were significant movements of people from 
unemployment to employment (most often to part-time work) and from 
part-time to full-time work. 

Table 2.4: Changes in labour force status between July 1999 and August 
1999, matched sample of population aged 15 and over 

Labour force status, 
July 1999 

Employed full-time 

Employed part-time 

Employed 

Unemployed 

Not in the labour force 

Jobless 

Labour force status, August 1999 (%) 

Employed Employed Unemployed Not in the Total 
full-time part-time labour force 

93.7 4.1 0.7 1.4 100 

10.1 79.5 2.3 8.1 100 

95.7 4.3 100 

7.5 11.3 60.6 20.6 100 

1.2 2.8 3.1 93.0 100 

5.5 94.5 100 

Source: ASS, Labour Force Australia, Cat. No. 6203.0, August 1999 

The level of dynamism in the Australian labour market is high in 
international terms, and affects low skill occupations more than others. 
Australia is among the group of OECD countries that have the shortest 
average job tenure with the same employer (OECD 1997, Ch. 5). 
Figure 2.4 shows that job turnover is highest in lower-skilled white and 
blue-collar occupations (Le & Miller 1999). 
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Figure 2.4: Job turnover by occupation (percentage per annum) 
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Compared with 20 years ago, a higher proportion of the Australian 
working-age population is employed and a similar proportion is 
unemployed. Net employment growth has however been distributed 
unevenly across families and the decline in male full-time employment 
has contributed to increased family joblessness. Increases in part-time 
employment reflect both increased numbers of dual-income families and 
higher levels of underemployment. 

Moreover, taking a dynamic view of the labour market shows that larger 
numbers experience both employment and unemployment over the 
course of a year than are shown at any single point in time, and that 
many people change their labour force status in the course of a year. 
Taken as a whole, these data suggest that the labour market has become 
a much more uncertain and changeable place for many people. 

3 Income supportredpients 

3.1 Trends in recipient numbers 

People who receive income support payments can be divided into four 
main groups: unemployed people; lone parents; partners/carers/parents; 
and people with illness or disability.s Figure 3.1 shows how the 
proportion of working-age people receiving these forms of income 
support almost doubled between 1980 and 1998. Recipient numbers 
increased in each of these major groups over the 1980s and 1990s, with 
the largest overall increase occurring among people receiving 
unemployment payments. 
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Figure 3.1: Main groups of working-age income support recipients as 
proportions of the working-age population, 1980 to 1998 

25% 
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5% 

0% 

D Unemployed Lone parents Partners, carers, parents • Disabled, sick 

Note: As partners of recipients only received payments in their own right from September 1994, the earlier data are 
adjusted to include partners of recipients in the Partners/Carers/Parents category. 

Source: Department of Family and Community Services (formerly Department of Social Security) Annual Reports. 

Unemployment payments 

The main unemployment payments currently are Newstart Allowance 
for people aged from 21 to Age Pension age and Youth Allowance for 
people under the age of 21. Not everyone who would be classified by 
the Australian Bureau of Statistics CABS) as unemployed receives an 
unemployment payment, while many people receiving unemployment 
payments would not be classified as unemployed by the ABS. The 
former group includes unemployed people, such as lone parents, who 
qualify for another payment and people (mainly partnered women) who 
are precluded from income support because of their partner's income. 
The latter group includes people who have part-time or casual 
employment, who are temporarily incapacitated for work because of 
illness and probably some of the 'hidden unemployed,.6 

The proportion of the working-age population receiving unemployment 
payments increased from 3.4 per cent in 1980 to 7.3 per cent in 1998. 
Three main factors have contributed to this: increases in aggregate 
unemployment during recent economic downturns; growth in part-time 
and casual work and underemployment; and changes to income 
support provisions. The increased availability of part-time and casual 
work and changes to income tests that allow recipients to keep more of 
their earnings have acted to substantially increase the proportion of 
unemployment payment recipients who declare earnings from 
employment. Changes to activity test provisions have increased the 
proportion of recipients undertaking activities other than job search 
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(such as short-term training) and eligibility has been broadened to 
include large numbers of people who are temporarily unable to look for 
work because of illness. From time to time, eligibility for other 
payments has also been reduced, resulting in further shifts of the 
income support population into the unemployment payment category.7 

As a result of these trends and changes, people who are not strictly 
speaking unemployed now comprise a significant proportion of the 
people receiving unemployment payments. Table 3.1 shows that fewer 
than two-thirds of people receiving these payments in May 2000 were 
unemployed in the technical sense that they were not employed and 
were seeking work. 

Table 3.1: Composition of the population receiving unemployment 
payments, May 2000 

Customer sub-group No % of total 

Had earnings from employment 

Did not receive a payment because of casual income 

Other activities 

Incapacitated 

Other temporary exemption from activity test 

Unemployed (ie not employed and seeking work) 

Total 

84800 

36700 

34600 

71 000 

14400 

441 000 

682500 

Source: Centrelink, Labour Market and Related Payments Monthly Profile, May 2000 

Lone parents 

Most lone parents on income support receive Parenting Payment 
'~~'Uh.~/ [PPSl. The factor behind the significant increase in 
lone parent recipients (from 1,7 per cent of the 

12.4 

5.4 

5.1 

10.4 

2.1 

64.6 
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in 1980 to 3.1 per cent in has been the increased incidence of 
lone in the general 13 per cent of families 
with children in 1980 to 21 per cent of families with children in 1998). 
This in lone has been a contributor to the 

in discussed earlier. 

partners and parents 

The third group consists of people receiving 
caring and/or financial 
current or former partner, Relevant include Wife 
Partner Carer 
Widow B Pension and v'Vidow Allowance. These payments are primarily 
U~':H""l1".U for and received WOfnen and, with the of 

and Carer most are aimed in 
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older age groups. Most people in these payment categories receive 
payment because of their relationship to people in other payment groups 
(for example, wives and carers of people with disabilities and partners of 
unemployed people).B As those groups have grown in size, so has this 
one. The proportion of working-age people receiving these forms of 
payment increased from 2.4 per cent in 1980 to 3.9 per cent in 1998. 

People with disabilities and illness 

The primary payment now in this category is Disability Support Pension 
(DSP). The number of people receiving this payment rose steadily 
throughout the 1980s and 1990s. It is generally accepted that one factor 
behind the steady increase in DSP receipt during the 1980s was the 
overall increase in unemployment during that period and its selective 
impact on groups such as middle-aged and older men from blue-collar 
occupations. Recent increases appear to be primarily due to the 
combined impact of government policies and population ageing. 

The relationship between unemployment and DSP receipt is not direct. 
The increase in long-term unemployment and subsequent 
discouragement from job search may well have acted to increase levels 
of ill-health in the unemployed population. In addition, some 
unemployed people may seek to claim DSP rather than Newstart 
Allowance because of its higher payment rate, more lenient income test 
and lack of activity requirements. 

Another important factor is the declining availability of alternative 
payments for people aged 50 and over, who make up the bulk of DSP 
recipients. Access to Veterans' Affairs pensions has declined Significantly 
as the cohort of World War II veterans has passed Age Pension age. The 
Age Pension age for women is being progressively raised from 60 to 65 
and other payments for older women (for example, Widow B and Wife 
Pensions) are being phased out. These developments have increased 
the demand for DSP among the older age group, at the same time that 
numbers in that age group are also increasing due to the ageing of the 
baby boomer cohort. 

3.2 Patterns of income support receipt 

Longitudinal administrative data suggest that there are a number of 
distinct patterns of income support receipt (FaCS 2000, Appendix 3). 
These tend to vary considerably both within and between payment 
categories. Of the four main recipient categories discussed above, the 
most stable population is people receiving disability payments. People 
who come on to DSP tend to stay on that payment until they reach 
Age Pension or die. Very few ever leave payment for employment. 

At the other extreme, there is considerable turnover in the population 
receiving unemployment payments. Many people receive this payment 
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only for short periods of time, but many also alternate periods of 
employment with periods of income support receipt. As previously 
shown in Table 3.1, about one in six 07.8 per cent) reports income 
from employment at any point in time. The long-term unemployed 
person who is entirely dependent on payment for many years is a rare 
individual. 

People who receive lone parent payments are likely to stay on payment 
for at least two years, and net population turnover is relatively low. 
Some leave payment because of re-partnering, others for employment 
and a substantial group simply moves onto another payment when their 
eligibility for Parenting Payment (Single) expires. This payment group is 
the most likely to combine employment and income support on an 
ongoing basis. 

The last of the four main recipient groups-carers, partners and 
parents-is the most diverse. Some of the payments in this group 
(Wife Pension, widow payments) show patterns of receipt similar to 
those of DSP, others (Carer Payment, Partner Allowance) are more like 
Parenting Payment (single), while Parenting Payment (partnered) is 
most like the unemployment payments. 

This increasing diversity of income support receipt parallels the 
increasing diversity of labour market experience that we outlined in the 
first part of this paper. The increased availability of part-time 
employment has provided more opportunities for people to supplement 
their income support with earnings. On the other hand, widespread 
underemployment and casualisation have meant that many people who 
in previous times might have been independent of the income support 
system have had to rely on it to top up their inadequate earnings. In the 
next part of this paper, we examine this interaction in more detail. 

3.3 Participation in employment and education 

Administrative data show that the proportion of income support 
recipients receiving a part-rate payment because of other income has 
increased significantly. At the beginning of the 1980s very few working­
age income support recipients were on a part-rate payment. By June 
1998 around 18 per cent of recipients received a part-rate payment. In 
the great majority of cases, people receive a part-rate payment because 
of income from employment. 9 
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Figure 3.2: Proportions of working-age income support recipients in 
employment, by gender and family status, 1982, 1986, 1990 & 
1994-96 

Men Women 
40,---------------------------, 

30+-------------------------~ 

O+-----~----_.------._----~ 

1982 1986 1990 1994-96 1982 1986 1990 1994-96 

--+- Partnered with -0-- Partnered no -----A-- Lone parent --!'r- Single person 
children children 

Source: ASS, Income Distribution, Australia (Unit Record Data), 1982, 1986, 1990 and 1994-96 

Because there is no reliable time series of administrative data on the 
employment of income support recipients, we have used data from ABS 
income distribution surveys to examine trends over the 1980s and 1990s.10 

Figure 3.2 shows significant increases between the 1982 survey and the 
1994-96 surveys in employment among people receiving income support. 
Consistent with administrative data, lone parents had the highest 
employment rates at each point in time. Employment rates of women 
with children increased strongly in the late 1980s, whereas employment 
rates have increased more strongly for men during the 1990s. 

Comparing these trends with those identified earlier for the population 
as a whole (Figure 2.2) suggests that quite different processes were 
operating in the male and female income support populations. Among 
women, employment of income support recipients increased alongside 
the general increase in female employment, while the employment of 
male income support recipients increased as male employment was 
falling. The slower increase for female recipients in the 1990s is also 
matched by slower overall employment growth for women in the 1990s. 11 

This suggests that the increased employment of female income support 
recipients represents an increase in aggregate labour supply, whereas 
for men it represents a decrease in aggregate labour supply (that is, a 
net movement from full-time to part-time employment), of which at 
least part is underemployment. 

Figure 3.3 summarises the trends in employment within each of the 
main payment groups discussed earlier. It shows consistent increases in 
employment for people receiving unemployment payments between 
1982 and 1994-96, steady growth since 1986 for disability payments, 
and a steep increase for lone parents during the late 1980s followed by 
little change in the 1990s. 
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