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ABSTRACT

One of the most important programs for Indigenous community and economic development is the

CommunityDevelopmentEmploymentProjects (CDEP) scheme.CDEPemploysaround35,000 Indigenous

Australians and accounts for over one-quarter of total Indigenous employment. This paper reviews the

evidenceonthesocialandeconomicimpactsofthescheme.Theavailableevidencedemonstratesthatthe

schemehaspositiveeconomicandcommunitydevelopmentimpactsandthatitiscosteffectiveinachieving

theseoutcomes.ThepaperarguesthattheCDEPprogramshouldcontinuetobesupportedandresourced

andoutlinesoptionsforfuturepolicydirectionsinregardtoIndigenouseconomicdevelopmentandtherole

oftheCDEPscheme.
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EXECUTIVESUMMARY

T here is concern in Australia about the gradual increase in recent decades in the proportion of the

Australian population in receipt of a government income support payment, many of whom are

economically disadvantaged. Indigenous Australians, as a group, experience particularly high levels of

economicdisadvantage,withlowemploymentratesandheavyrelianceonincomesupportpayments.Themost

recentreviewofthesocialsecuritysystem(McClure2000)emphasisedtheimportanceofpaidemployment.

UnderlyingthewelfarereformagendaarticulatedintheMcClureReportisthenotionof‘mutualobligation’.

Thereisnowapolicyfocusonmutualobligationpolicies;however,someIndigenousAustralianshave,for

20yearsormore,beenengagedinamutualobligationtypeprogram,workingfortheequivalentofwelfare

paymentsthroughtheCommunityDevelopmentEmploymentProjects(CDEP)scheme.

Undertheschemefunding isallocatedtoCDEPorganisationsforwagesforCDEPparticipantsata level

similaroralittlehigherthanincomesupportpayments,enhancedwithadministrativeandcapitalsupport.

Itisusedasameanstoprovideemployment,trainingandenterprisesupporttoIndigenousparticipants.The

schemecurrentlyaimstoachievetwobroadoutcomes:buildingandmaintainingastrong,functional,and

sustainablesocio-culturalandeconomicbasefor individualsandcommunities;and increasing individual

accessto,andparticipationin,themainstreamlabourmarket.

Thispaperreviewstheevidenceonthesocialandeconomicimpactsoftheschemeandcanvassesoptions

forfuturepolicydirectionsinregardtoIndigenouseconomicdevelopmentandtheroleoftheCDEPscheme.

Whilst themain focusof thepaper is on theoperationof the scheme in regional and remote areasof

Australia inwhichthemajority(73%)ofCDEPparticipants live,there issomediscussionoftheroleand

futureoftheschemeinmajorcities.

The 2004/05 budget allocation for the scheme is $570 million, to fund places for 39,055 participants

workinginover240CDEPschemes.Approximately76percentofthisbudgetisexpenditurethatwouldbe

incurredintheformofdirectsocialsecuritypaymentsintheabsenceofthescheme.Inthislightthescheme

isrelativelycheap.

THESHAPEOFINDIGENOUSUNEMPLOYMENTINTHEABSENCEOFCDEP

In2002,theCDEPschemeaccountedforoverone-quarterofthetotalemploymentofIndigenousAustralians

and13percentoftheIndigenousworking-agepopulationwereemployedinthescheme. Usingtheofficial

definitionofunemployment,theunemploymentrateforIndigenousAustraliansis23percent.Classifying

CDEPparticipantsasbeingunemployedincreasestherateto43percent. Inremoteareas,classifyingCDEP

asunemploymentwouldincreasetheunemploymentratefrom17.2percentto46.0percentandinvery

remoteareastheincreasewouldbefrom7.0percentto75.7percent.Theverylowmainstreamemployment

ratesofIndigenouspeopleinveryremoteareas,andinremoteareastoalesserdegree,highlightthereal

limitstomainstreamemploymentopportunitiesintheseareas.
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PROFILEOFCDEPPARTICIPANTS

AnumberofkeypointsaboutthecharacteristicsofCDEPparticipantscanbemade:

• Themajorityofparticipants(62%)wereinveryremoteareas.11percentwereinremoteareas,11per

centinouterregionalareas,9percentinmajorcitiesand7percentininnerregionalareas.

• ThelengthoftimethatparticipantsspendontheCDEPschemevariesacrossregions.Inveryremote

areas,40.6percentofparticipantshadbeenonCDEPforfiveyearsormoreand21.8percenthad

beenontheCDEPschemeforlessthanoneyear.Similarly,inremoteareas,manyparticipantshad

beenontheschemeforanumberofyears,buttheaveragedurationwasshorter.Innon-remoteareas

onlyaminority(15.2%)ofparticipantshadbeenontheschemeforfiveyearsormoreand38.0per

centhadbeenontheschemeforlessthanoneyear.

• CDEP participants are more likely to speak an Indigenous language than are the Indigenous

mainstreamemployed(hereaftertermed‘mainstreamemployed’).

• CDEPparticipantshavecharacteristicswhichcanmakeitdifficultforthemtofindemployment.For

example,theyaremuchmorelikelytohavebeenarrestedinthelastfiveyears(24.9%)thanarethe

mainstreamemployed(8.5%).Theunemployed,however,arethemostlikelytohavebeenarrested.

ECONOMIC,SOCIALANDCOMMUNITYDEVELOPMENTIMPACTSOFTHECDEPSCHEME

ThereisevidencethatCDEPparticipantshavehigheraverageincomesthandotheunemployedandthosenot

inthelabourforce,andthattherearesomepositiveemploymentandtrainingoutcomes.Therehavebeen

anumberofcasestudiesofCDEPorganisationsindifferentareasofAustraliaatdifferenttimes,ofwhich

almostallhavecometotheconclusionthattheprogramhaspositiveeffectson individualparticipants’

wellbeingandoncommunitydevelopment.Anumberofgovernmentreviewshavealsoconcludedthatthe

schemehaspositivesocialoutcomes.

The CDEP employed are more likely to participate in customary (non-market) activities than are the

mainstreamemployed.Forexample, in remoteareas,28.2percentof theCDEPemployedhadattended

funerals,ceremoniesorfestivalsinthepreviousthreemonthswhereasonly5.5percentofthemainstream

employedreportedattendingthesekindsofevents.TheCDEPemployedarealsomorelikelytohavebeen

fishing or hunting in a group in remote and very remote areas than are the mainstream employed. An

attractionoftheCDEPschemeisthatitallowsacombinationofparticipationincustomaryactivitiesand

paidwork.

TheCDEPschemegenerallyrepresentsanintermediatezonebetweenwelfareandmainstreamemployment

forparticipants.InsomesituationsparticipationintheCDEPschemeislittledifferentfromjustreceiving

income support payments while engaging in customary activities; in other cases it is most similar

to mainstream part-time employment and in others again it is most similar to mainstream full-time



CENTREFORABORIGINALECONOMICPOLICYRESEARCH

DISCUSSIONPAPERN0.271 ix

employment. The scheme’s policy objectives have remained flexible, focusing variously on employment,

enterprise development, training, community development or social and cultural development, or some

combinationthereof.Availableevidencesuggeststhattheoutcomesfromtheschemearehighlyvariable,

beingdependentondevelopmentofworkplansandrecruitmentofskilledsupervisoryandadministrative

staff.ItisnotunusualforsuccessfulCDEPorganisationstogrowrapidlyandtotakeonanever-growing

rangeoffunctionsintheabsenceofotherviableorganisationsinthecommunityorregion.

POLICYRECOMMENDATIONS

SeveralrecommendationsastowaysinwhichtheCDEPschemecouldbefurtherdevelopedareoutlined.Itis

importanttoemphasisethatinourview,theCDEPschemeshouldcontinuetobesupportedandresourced.

TheCDEPscheme isacost-effectiveprogramwithevidenceofpositivesocialandeconomic impactsfor

individualparticipantsandtheircommunities.

Recommendation1

Both the community development and mainstream employment objectives of the program should

be maintained in all areas, although the relative emphasis should differ according to labour market

opportunities.

Recommendation2

In areas with very limited labour market opportunities, additional funding should be made available to

increasethenumberofCDEPplacestoprovideproductiveworkwhileallowingthemaintenanceofcultural

practices and participation in the customary economy. This would also reduce competition with social

securityandmakeimplementationoftheno-workno-payruleeasiertoadminister.

Recommendation3

The links between CDEP organisations and recognised training organisations should be formalised and

recognised. Qualifications should be accredited wherever possible. In remote areas where there are few

mainstreamemploymentopportunities,trainingshoulddevelop‘practicalskills’whichareofdirectuseto

thelocalcommunities.

ItisimportanttoencourageyoungpeopletostayineducationratherthanseeingtheCDEPschemeasa

desirablealternativewhichresultsinahigherincomeintheshortterm.

Recommendation4

TheattractivenessoftheCDEPschemetoyoungpeopleascomparedtoparticipationineducationshould

bereducedbyensuringthatpaymenttoyouthparticipantsisnohigherthantheincometheywouldreceive

fromAbstudyorAustudy.
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Recommendation5

Institutional strengthening should be facilitated through governance training for CDEP Boards and

recruitmentandretentionofexpertstaffwhocanmaintainorganisationalintegrityandviability.

Recommendation6

CDEPschemesthatareperformingwellshouldberewardedwithfunding,possiblybywayofprofit-related

loans.

Recommendation7

Thelevelofcapitalandon-costsupportshouldbeincreasedtomorerealisticlevels.

Recommendation8

Individual CDEPorganisations should continue to haveflexibility as towhat type ofwork they provide

participants,andastothewayinwhichtheyoperate,withanemphasisonactivityandparticipationrather

thanjustmainstreamemployment.
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1.INTRODUCTION

T here is currently a great deal of concern about the high levels of economic disadvantage among

IndigenousAustralians,with lowemployment ratesandheavy relianceon incomesupportpayments

(Commonwealth Grants Commission (CGC) 2001; Steering Committee for the Review of Government

ServiceProvision(SCRGSP)2003).ThereisamoregeneralconcerninAustraliaaboutthegrowthinrecent

decadesintheproportionoftheAustralianpopulationthatisinreceiptofagovernmentincomesupport

payment(Saunders2004).Themostrecentreviewofthesocialsecuritysystem(McClure2000)emphasised

theimportanceofpaidemploymentforincreasingincomes,reducingwelfaredependencyandreducingthe

prevalenceofarangeofsocialills.UnderlyingthewelfarereformagendaarticulatedbyMcClureinthat

reportisthenotionof‘mutualobligation’.Inthelightoftherecentfocusonmutualobligationpolicies,

itshouldbenotedthatsomeIndigenousAustralianshavebeeninvolvedfor20yearsormoreinaformof

mutualobligation,workingfortheirwelfarepaymentsthroughtheCommunityDevelopmentEmployment

Projects(CDEP)scheme.

TheCDEPschemewasfirstintroducedinMay1977inasmallnumberofremoteAboriginalcommunities

inresponsetoconcernsthattheintroductionofunemploymentpaymentswouldresultinsocialproblems.

Theschemeprovedimmediatelypopular,whichledtoconcertedpressureforexpansiontootherAboriginal

communities. The scheme has undergone a number of expansionary phases, but remains fundamentally

unchangedwithfundingallocatedtoCDEPorganisationsforwagesforCDEPparticipantsatalevelsimilar

to or a little higher than income support payments, enhanced with administrative and capital support,

andusedasameanstoprovideemployment,training,activity,enterprisesupport,or incomesupportto

Indigenous participants. In some communities the scheme has been in place for over 20 years without

interruption.1

Afewstatisticsillustratethescheme’scriticalimportancetoIndigenouspeopleandIndigenouspublicpolicy.

In2002,overone-quarteroftotalIndigenousemploymentwasaccountedforbytheCDEPschemeand13

percentoftheworking-agepopulationwasemployedbyCDEPorganisations.InveryremoteregionsCDEP

accountsfornearlythree-quartersofIndigenousemployment(AustralianBureauofStatistics(ABS)2004).

IntheabsenceoftheCDEPschemetheofficialunemploymentrateofIndigenousAustralianswouldincrease

from23percentto43percent.2

Theschemehasbeenreviewedanumberoftimesandthesereviewshavegenerallycometotheviewthat

onbalanceCDEPisasuccessfulgovernmentprogramwhichhaspositiveeconomicandsocialoutcomes.3

However,ithasbeencriticisedonanumberofgrounds:thatitdoesnotprovide‘realjobs’,thatnotenough

participantsleavetheschemeforunsubsidisedemployment,thatitallowsparticipantstostaywithintheir

comfortzone,andthatgovernmentscanusetheschemeaswayofcostshifting.

NoelPearson,aprominentIndigenouscommentator,hasarguedthattheCDEPschemehasenjoyedmixed

success,withsomecommunitiesrunningverysuccessfulCDEPprograms,whileotherprogramsarenoteasily
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distinguishablefromthedole.ItisinterestingthatPearsonappearstoarguethattheCDEPschememeets

hisprincipleofreciprocityandisthereforeoutsideofwhathetermsthe‘passivewelfareparadigm’(Pearson

2000).

In this paperwe review the evidenceon the social and economic impacts of the scheme. The available

evidencedemonstratesthattheschemedoeshavepositiveimpactsandthatitiscosteffectiveinachieving

theseoutcomes,particularlyinregionalandremoteareas.Optionsforfuturepolicydirectionswithregard

toIndigenouseconomicdevelopmentandtheroleoftheCDEParecanvassed.Whilstthemainfocusofthis

paperisontheoperationoftheschemeinregionalandremoteareasofAustraliathereissomediscussion

oftheroleandfutureoftheschemeinmajorcities.4ThemajorityofCDEPparticipants(73%)areinremote

areas.

The CDEP scheme has been administered until recently by the Aboriginal and Torres Strait Islander

Commission(ATSIC).On1July2004responsibilityfortheprogramwastransferredtotheDepartmentof

EmploymentandWorkplaceRelations(DEWR).InMarch2004,justpriortothehandovertoDEWR,theATSIC

BoardendorsedanewpolicyinrelationtoCDEP.Theschemecurrentlyaimstoachievetwobroadoutcomes:

buildingandmaintainingastrong,functional,sustainablesocio-culturalandeconomicbaseforindividuals

andcommunities;andincreasingindividualaccesstoandparticipationinthelabourmarketandbroader

economy(ATSIC2004b;ImmigrationandMulticulturalandIndigenousAffairsPortfolioBudgetStatements

2004/05).Therelativeemphasisgiventooneorbothoftheseobjectivesishighlydependentongeographic

location,access to services, labourmarketandothereconomicopportunities,and Indigenousneedsand

aspirations.Theseobjectivesarenotmutuallyexclusiveandcan,andare,deliveredconcurrentlywithinsome

CDEPschemes.AtthetimeofwritingitisuncleariftheshiftoftheschemetoDEWR,adepartmentwitha

focusonmainstreamemploymentratherthancommunitydevelopment,willresultinmajorchangestothe

CDEPscheme.AdiscussionofsomeoftheissuesDEWRfaceswithrespecttoCDEPcanbefoundinSanders

(2004).

The2004/05budgetallocationfortheschemeis$570millionwhichwillfundplacesfor39,055participants

working in over 240 CDEP schemes (Immigration and Multicultural and Indigenous Affairs Portfolio

BudgetStatements2004/05).5Inthefinancialyear2002/03approximately76percentofthisbudgetwas

expenditure that would otherwise be incurred in the form of social security payments (ATSIC 2003). In

2004/05,onaperparticipantbasis,theexpenditureis$14,595,ofwhich$11,092isoffsetagainstsocial

securitypaymentsand$3,803istheadditionalexpenditureperparticipant.6Whiletherehasnotbeena

comprehensiveevaluationofthecostsandbenefitsoftheCDEPscheme,thereareanumberofstudiesof

theschemeallofwhichhavefoundthatitgeneratesarangeofbenefits.Giventherelativelylowcostofthe

schemeitisacost-effectiveprogram.

There have been a number of recent initiatives, such as Indigenous Employment Centres (IECs), the

CDEP Placement Incentive, Indigenous Job Network providers, and Intensive Assistance Support that

overwhelminglyfocusonruralandurbanwelfarerecipientsandCDEPorganisations.However,remoteCDEPs
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arelaggingbehindinfundingandtailoredpolicyconsiderationandsupport,butneedtobeencouragedto

improve,andwhereappropriateexpand,theiroperations.

Theremainderofthispaperisstructuredasfollows.Section2describeshowtheschemeoperates.Section3

outlinestheimportanceoftheCDEPschemeacrosstheregionsofAustraliaandpresentssomeprojections

ofthenumberofjobsthatwillneedtobegeneratedforIndigenouspeopleinthefuture.Section4provides

aprofileoftheCDEPschemeandtheparticipants.Section5summarisestheevidenceontheeconomic

impactsoftheCDEPschemeandsection6summarisestheevidenceonthesocialimpactsoftheprogram

andthe impactoncommunitydevelopment.Section7outlinesfactorsthatcontributetoorganisational

success.Section8discussescriticismsthathavebeenmadeoftheprogram,andthefinalsectionoutlines

somebroadpolicyandprogramframeworkoptionsforchange.

2.HOWTHESCHEMEOPERATES

ParticipantsseektojoinaCDEPorganisationandiftheyaresuccessfulingainingaplacetheyforegotheir

incomesupportpayments.TheyworkinsteadfortheCDEPorganisation,usuallyforlow,butstillaward-level,

wages.CDEPorganisationsreceivefundingforparticipantwagesaccordingtothenumberofparticipants

actuallyworking.7Theparticipantwagefunding isadirectoffsetagainst incomesupportpayments.For

2003/04 this rate was $434 per fortnight for participants in remote areas and $392 per fortnight for

participants innon-remoteareas. Inadditiontoparticipants’wages,CDEPorganisations receive funding

foron-coststhatareprovidedfortherunningcostsassociatedwiththeiractivities.On-costratesfor2003/

04were$3,222perparticipant in remoteareasand$3,000perparticipant innon-remoteareas.8 CDEP

participantscanqualifyforaCDEPParticipantSupplementof$41.60perfortnight.TheCDEPParticipant

Supplementispayableifincomeisbelow$770perfortnightforasinglepersonand$715perfortnightfor

apartneredperson.Forpartneredparticipants,thetotalincomeofbothpartnersmustbeunder$1,430per

fortnight.CDEPparticipantsmayalsoreceivearangeofothergovernmentpaymentsandremaineligible

forconcessioncards.9CDEPparticipantswhoseCDEPwagesare lessthantheir incomesupportpayment

entitlementcontinuetoreceiveapart incomesupportpayment.Theincomesupportpaymentis income

testeddollarfordollaragainstCDEPwages.

ParticipationintheCDEPschemeisincometested.CDEPparticipantscanearnupto$864perfortnightfrom

CDEPwages.Inadditiontheycanearnupto$864perfortnightfromothersources(includingCDEPon-

costs).IftheyearnmorethantheseamountstheycannolongercontinueasaCDEPparticipant.However,

itisunclearwhetheranyonehaseverlostCDEPeligibilityforthisreason.ApersoncannolongerbeaCDEP

participantiftheirnon-participantpartner’sgrossfortnightlyincomeexceeds$1,728.

TheincometestappliedtoCDEPpaymentsismoregenerousthantheincometestappliedtoincomesupport

payments(e.g.NewStart,ParentingPaymentSingle,ParentingPaymentPartnered).Thismeansthatfinancial

incentivesfacedbyCDEPparticipantstoincreaseincomebyworkingadditionalhoursaregreaterthanif

theywere in receiptofan income supportpayment. In technical terms theeffectivemarginal tax rates
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(EMTRs)facedbyCDEPparticipantsarelowerthanthosefacedbyincomesupportrecipients.Theincome

testfortheCDEPschemeoperatesinsuchawaythatifaparticipantearnsonemoredollarthantheincome

limitthentheycompletelyloseeligibilitytobeaCDEPschemeparticipantandhencefaceaveryhighEMTR

atthisincome.

Becausetheincometestdiffersbetweendifferenttypesofincomesupportpayments,theextenttowhich

EMTRsare lowerforCDEPparticipantsthantheEMTRstheywouldhavefacedhadthey insteadbeenin

receiptofanincomesupportpaymentdiffersaccordingtothetypeofpaymenttheyareeligibletoreceive.

Forexample,ParentingPaymentSinglehasoneofthemostgenerousincometests,andNewstartallowance

hasoneoftheleastgenerousincometests(lowfreeareaandhightaperrate).

Ingeneral,IndigenouspersonsareeligibletobeaCDEPparticipantiftheyare16yearsorolderandhave

beenassessedbyCentrelinkasbeingeligibleforanincomesupportpayment.ApersoncannotbeaCDEP

participantifheorsheis15yearsofageandisnotinreceiptofYouthAllowance;orisafull-timesecondary

student;or isonaSicknessAllowance;or isafull-timestudent inreceiptofAbstudyorAustudyLiving

AllowancePayment;orisgrantedYouthAllowanceasafull-timestudent.

InthepastsomeCDEPorganisationscontinuedtopaypeopleregardlessofwhethertheyworkedornot

(Spicer1997).However,aftertheSpicerreviewoftheschemein1997thishasbeenhappeninglessandless

anditisnowthecasethattheno-workno-payruleisgenerallyapplied,althoughitisnotalwaysenforced

orenforceable,especiallyforverylargeCDEPswithlimitedadministrativecapacity.Amongstotherthings,

CDEPparticipantsarecurrentlyinvolvedinavarietyofprojectsincludingcattleoperations,artsandcraft

production,broadcasting,aquaculture,childcare,feralanimalcontrol,recycling,security,landmanagement

and reafforestation, meals on wheels, transport, drug and alcohol rehabilitation, market gardening,

harvestingofwildresources,housingconstruction,andmaintenance.

3.EMPLOYMENTANDUNEMPLOYMENTRATESOFINDIGENOUSPEOPLEINTHE

ABSENCEOFCDEP:NOWANDINTHEFUTURE

The importance of the CDEP scheme has increased over the last 20 years. Between 1981 and 2001 the

proportion of the Indigenous population employed in the CDEP scheme increased from 0.8 to 10.9 per

cent (Hunter2004). In2002theCDEPschemeaccountedforoverone-quarterof thetotalemployment

of IndigenousAustralians,with13percentoftheworking-agepopulationbeingemployed intheCDEP

scheme.Usingtheofficialdefinitionofunemployment,theunemploymentrateforIndigenousAustraliansis

23percent.ClassifyingCDEPparticipantsasbeingunemployedcouldincreasetherateto43percent.10Fig.

1showsthegrowthinthenumberofparticipantsandcommunitieswithCDEPsincetheschemecommenced

operationin1976/77.
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TheimportanceoftheCDEPschemevariesfromregiontoregion.AccordingtothedatacollectedbytheABS

intheNationalAboriginalandTorresStraitIslanderSocialSurvey(NATSISS)(2002),inmajorcitiesjust3.7

percentoftheIndigenousworking-agepopulationwasemployedintheCDEPschemein2002.Ininnerand

outerregionalareastheproportionsworkingintheCDEPschemewere4.6and6.1percentrespectively.In

remoteareas16.9percentwereemployedinthescheme.Inveryremoteareas42.2percentoftheworking-

agepopulationwasemployedinthescheme(Table1).ThustheCDEPschemeismuchmoresignificantin

areasinwhichtherearefewerornomainstreamemploymentopportunities.Inmajorcities,46.8percent

oftheIndigenousworking-agepopulationisinnon-CDEP(hereaftertermed‘mainstreamemployment’);in

remoteareastheproportionis31.7percent,andinveryremoteareasjust14.9percent(Table1).

Fig.1.NumberofcommunitieswithCDEPandnumberofparticipants,1976/77–2002/03

Note:  CDEPsintheTorresStraitarenotincludedinthefiguressince1997/98.TheTorresStraitRegionalAuthorityceasedto
beincludedatthattimeinATSICbudgetandreportingframeworks.

Source: DerivedfromfiguresreportedinSanders(2004).
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Labourforcestatus
Major
cities

Inner
regional

Outer
regional Remote

Very
remote

Total
Australia

CDEPemployment 3.7 4.6 6.1 16.9 42.2 12.7

Mainstreamemployment 46.8 39.0 35.3 31.7 14.9 35.5

Unemploymentrate 25.2 30.0 29.1 17.2 7.0 23.0
Unemploymentrate(CDEP
countedasunemployed) 30.7 37.4 39.6 46.0 75.7 43.3

Totalinthelabourforce 67.5 62.3 58.4 58.7 61.6 62.6

Population(no.) 83,300 52,900 60,100 23,100 49,850 269,250

Table1.Indigenouslabourforcestatusbyregion(%),a2002

Note: (a)TablepopulationisIndigenouspersonsaged15–64years.

Source: NATSISS(2002).

2001 2006 2011

CDEPcountedasemployed 22.5 26.8 30.9

CDEPcountedasunemployed 43.4 47.4 50.4
CDEPcountedasunemployedanddiscouraged
workersincludedinthelabourforce 55.9 58.9 61.3

Table2.Indigenousunemploymentrates(%),2001–2011

Source: AdaptedfromHunterandTaylor(2004:Table4).

ItcanbeseenthatwhileinallareasofAustraliatheunemploymentratewouldbesubstantiallyhigherin

theabsenceofCDEPparticipation,inremoteandveryremoteareastheeffectswouldbemuchgreater.In

remoteareastheunemploymentratewouldincreasefrom17.2percentto46.0percentandinveryremote

areasitwouldincreasefrom7.0percentto75.7percent.Theverylowmainstreamemploymentratesof

Indigenouspeopleinveryremote,andtoalesserdegree,remoteareas,highlightthefactthattherearevery

fewmainstreamemploymentopportunitiesavailableintheseareas.

Hunter and Taylor (2004) provide projections of the Indigenous population to 2011 and estimate the

implicationsofthisforemploymentandunemploymentratesofIndigenousAustralians.Itisprojectedthat

by2011theIndigenousAustralianpopulationwillbeatleast550,000anditisforecasttoapproach750,000

by2021.TheIndigenouspopulationaged15yearsandoverisprojectedtoincreasefrom280,000in2001

to364,000by2011. Inorder tomaintain thestatusquo inemployment ratesanadditional33,903 jobs
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willberequiredbytheyear2011.ThisisanincreaseinIndigenousemploymentofalmostone-thirdofits

presentsize.GiventhatthepastincreasesinIndigenousemploymentareaccountedforbytheexpansionof

theCDEPscheme(Fig.1),unlesstheCDEPschemecontinuestoexpandoremploymentratesofIndigenous

Male Female

Age(years) No. % No. %

15–19 3,053 15.4 2,072 16.1

20–24 3,770 19.0 2,141 16.6

25–34 5,573 28.1 3,360 26.1

35–39 2,307 11.6 1,542 12.0

40–44 1,847 9.3 1,394 10.8

45–49 1,404 7.1 1,081 8.4

50+ 1,876 9.5 1,293 10.0

Population(no.) 19,830 100.0 12,883 100.0

Table3.IndigenousCDEPparticipantsbyagegroupandgender,aJune2004

Note: (a)CDEPparticipantsintheTorresStraitareexcludedfromthistableasarenon-IndigenousCDEPparticipants.

Source: ATSISadministrativedata.

Notes: (a)CDEPparticipantsintheTorresStraitareexcludedfromthistableasarenon-IndigenousCDEPparticipants.(b)For
theagegroup50+theparticipationrateiscalculatedusingthepopulationaged50to64years.

Source: ATSISadministrativedataandestimatedresidentpopulationfromtheABS2001Census.

No.ofparticipants Participationrate(%)
Age(years) Male Female Male Female

15–19 3,031 1,872 12.9 8.1

20–24 3,432 1,951 18.5 10.4

25–34 5,491 3,490 15.9 9.3

35–39 2,135 1,510 14.6 9.4

40–44 1,650 1,229 13.2 9.4

45–49 1,240 895 12.5 8.6

50+b 1,507 974 9.2 5.5

Total 18,486 11,921 14.2 8.7

Table4.NumberofCDEPparticipantsandCDEPemploymentratebygenderandage,a2001
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Australiansincreasemuchfasterthantheyhaveintherecentpast,theIndigenousemploymentratewill

decrease.Theunemploymentrate(ifcountingtheCDEPasunemployed)isprojectedtoincreasefrom43.4

percentin2001to50.4percentin2011 (Table2).

4.PROFILEOFCDEPPARTICIPANTS

ThissectionprovidesanoverviewofthecharacteristicsofCDEPparticipants.Thetwomainsourcesofdata

usedinthissectionaretheNATSISSconductedbytheABSin2002andadministrativedata.Alongwith

thosepublishedinABS(2004)thesearethefirstanalysestobemadeoftherecentlyreleasedNATSISS(2002)

data.TheestimatesaremadefromcustomisedtablesorderedbyCAEPR.TheNATSISSdata includeCDEP

participantsworkingintheTorresStraitwhereastheadministrativedatadoesnot.

According to administrative data released by Aboriginal and Torres Strait Islander Services (ATSIS), in

June2004therewere35,231CDEPparticipants,ofwhom32,713wereIndigenous(93%)and2,518non-

Indigenous(7%)(Table3).Ahigherproportionofparticipantsaremale(60%)thanfemale(40%).Therateof

participationintheCDEPschemeishighestamongstthoseaged20–24years,followedcloselybythoseaged

25–44years(Table4).Theparticipationrateislowestamongstthoseaged50yearsandoverandisrelatively

lowamongstthoseaged15–19years.

Themajorityofparticipants,62percent,areinveryremoteareas,11percentareinremoteareas,11per

centareinouterregionalareas,7percentareininnerregionalareasand9percentareinmajorcities.The

lengthoftimethatparticipantsspendontheCDEPschemevariesacrossregions.Inveryremoteareas,40.6

percentofparticipantshadbeenontheCDEPschemeforfiveyearsormoreand21.8percenthadbeenon

theCDEPschemeforlessthanoneyear(Table5).Similarly,inremoteareas,manyparticipantshadbeenon

Lengthoftimeonscheme Non-remote Remote Veryremote TotalAustralia

Lessthan1year 38.0 29.7 21.8 27.3

1tolessthan2years 17.4 10.8 14.7 15.0

2tolessthan3years 14.1 13.5 12.2 12.9

3tolessthan4years 8.7 10.8 7.1 8.0

4tolessthan5years 6.5 10.8 3.6 5.2

5yearsormore 15.2 24.3 40.6 31.6

Population(no.) 9,200 3,900 21,100 34,200

Table5.DurationonCDEPbyregionofresidence(%),a2002

Note: (a)TablepopulationisIndigenousCDEP participantsaged15–64years.

Source: NATSISS(2002).



CENTREFORABORIGINALECONOMICPOLICYRESEARCH

DISCUSSIONPAPERN0.271 9

Labourforcestatus Non-remote Remote VeryRemote TotalAustralia

Employed

CDEP 17.6 60.0 78.4 63.5

Mainstream 8.7 21.4 58.6 13.5

Unemployed 11.4 41.2 66.7 16.6

NotintheLabourForce 13.5 42.0 81.8 30.9

Total 11.2 38.8 76.3 26.6

Population(no.) 196,300 23,100 49,850 269,250

theschemeforanumberofyearsbuttheaveragedurationwasshorter.Innon-remoteareasonlyaminority

ofparticipants(15.2%)hadbeenontheschemeforfiveyearsormoreand38.0percenthadbeenonthe

schemeforlessthanoneyear.11

CDEPparticipantsaremorelikelytospeakanIndigenouslanguagethanarethemainstreamemployed(Table

6).Inmajorcitiesandregionalareas17.6percentofCDEPparticipantsspeakanIndigenouslanguage,more

thandoublethe8.7percentofmainstreamemployedwhospeakan Indigenous language. Interestingly,

the proportion of CDEP participants speaking an Indigenous language is also higher than among the

unemployedandthosenotinthelabourforce.Inremoteandveryremoteareasamuchhigherproportion

of the Indigenous population speaks an Indigenous language (38.8% and 76.3% respectively). In both

remoteandveryremoteareas,ahigherproportionofCDEPparticipantsspeakanIndigenouslanguagethan

isthecaseforthemainstreamemployed.ThisdemonstratesthatCDEPispopularamongmoretraditionally-

orientedIndigenouspeople. Itmayalsoreflectalackofmainstreamemploymentopportunitiesamongst

IndigenouspeoplewhospeakanIndigenouslanguage.Thedifferenceintheproportionofthepopulation

thatspeaksanIndigenouslanguagebetweenremoteandveryremoteareasreflectsthelatecolonialimpacts

andstrongmaintenanceofcustomarypracticesinveryremoteareas.

CDEPparticipantshavecharacteristicswhichcanmakeitdifficulttofindemployment.Forexample,they

aremuchmorelikelytohavebeenarrestedinthelastfiveyears(24.9%)thanarethemainstreamemployed

(8.5%).However, theunemployedare themost likely tohavebeenarrested (Table7). This is significant

because arrest has been shown to decrease the likelihood of employment for Indigenous Australians

(Borland&Hunter2000)andreduceparticipationineducation(Hunter&Schwab1998).

Table6.PercentageofpopulationspeakinganIndigenouslanguage,bylabourforcestatus

andregion,a2002

Note: (a)TablepopulationisIndigenouspersonsaged15–64years.

Source: NATSISS(2002).
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5.ECONOMICIMPACTSOFTHECDEPSCHEME

TheeffectsoftheCDEPschemeonindividualparticipants,theirfamiliesandthecommunitiesinwhichthey

livecanbecharacterisedaseithereconomicorsocial.Thissectionsummarisestheevidenceontheeconomic

impactsoftheschemeandthefollowingsectionsummarisesitssocialimpacts.

INCOME

The CDEP employed have an average income of $277 per week. Although this is much lower than the

averageincomeofthemainstreamemployed—whichis$609perweek—itissubstantiallyhigherthanthe

averageincomeoftheIndigenousunemployed($162)andthosenotinthelabourforce($193).TheCDEP

employedhavehigherincomethantheunemployedandthosenotinthelabourforceacrossallregionsof

Australia(Table8).ThereislittledifferenceintheaverageincomesoftheCDEPemployedacrossregions,

withtheexceptionofmajorcitieswheretheCDEPemployedhaveanaverageincomeof$291perweekas

comparedtotheaverageof$277.12

ThesefindingsareconsistentwithCDEPschemerulesandprocedures.First,asoutlinedabove,theincometest

appliedtoCDEPparticipantsismoregenerousthanthetestappliedtoincomesupportpayments.Second,

CDEPorganisationshavetheabilitytodevelopenterprisesandwincontractsusingtheCDEPworkforceand

on-costfunding,therebygeneratingadditionalincomewhichcanbeusedtoincreaseparticipants’hours

andprovide ‘topup’wages. Third,CDEPorganisationsmay receive funding, primarily fromgovernment,

tooffertraineeshipsorapprenticeshipstoparticipants,especiallywherethere isStructuredTrainingand

Labourforcestatus MajorCities Regional Remote VeryRemote TotalAustralia

Employed

CDEP 32.3 24.6 23.1 24.2 24.9

Mainstream 7.2 9.1 12.2 8.1 8.5

Unemployed 36.9 33.3 39.1 31.8 34.8

NotintheLabourForce 18.8 15.8 16.8 12.4 16.1

Population(no.) 83,300 113,000 23,100 49,850 269,250

Table7.Percentageofpopulationarrestedinlast5years,bylabourforcestatusand

region,a2002

Note: (a)TablepopulationisIndigenouspersonsaged15–64years.

Source: NATSISS(2002).
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EmploymentProject(STEP)funding.Traineeshipsandapprenticeshipsofteninvolvefull-timeemployment

and consequently a higher income. Finally, CDEP participants are sometimes placed with third party

employers,whocantopuptheirwages.

HOURSWORKED

AlthoughthenotionalCDEPwagescomponentonlyprovidesforpart-timework,asignificantproportionof

CDEPparticipants’usualworkinghoursarelongpart-timehours(25–34hoursperweek)orevenfull-time

hours.Innon-remoteareas,12.8percentofCDEPparticipantsareworkingbetween25and34hoursand

18.9percentareworkingfulltime.Inremoteareas,10.8percentareworking25to34hoursand20.3per

Majorcities Innerregional Outerregional Remote Veryremote

Employed

CDEP 291 279 275 271 276

Mainstream 640 498 576 587 581

Unemployed 161 166 168 168 167

Notinthelabourforce 214 219 220 190 213

Total 405 319 359 283 344

Table8.Averagegrosspersonalweeklyincome($),bylabourforcestatusandregion,a2002

Note: (a)TablepopulationisIndigenousCDEP participants aged15–64years.

Source: NATSISS(2002).

Usualworkhours Non-remote Remote Veryremote

1–15 36.4 15.6 10.4

16–24 31.9 53.3 61.4

25–34 12.8 10.8 9.6

35+ 18.9 20.3 18.0

Population(no.) 9,200 3,900 21,100

Table9.UsualweeklyworkhoursofCDEPparticipantsbyregion(%),a2002

Note: (a)TablepopulationisIndigenouspersonsaged15–64years.

Source: NATSISS(2002).
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centareworkingfulltime.Inveryremoteareas9.6percentareworking25to34hoursand18.0percent

areworkingfulltime(Table9).13Theschemeclearlygeneratesactivity.

MAINSTREAMEMPLOYMENT

The potential of CDEP organisations to assist participants to move from the scheme into unsubsidised

employment is influenced by whether or not there are jobs available in the local area and whether

participantswishtoleavetheCDEPschemeformainstreamemployment.ThereisevidencethatsomeCDEP

organisationshavebeen successful in assistingparticipants tomove from the scheme intounsubsidised

employmentwherejobsareavailable(seee.g.Gray&Thacker2000;OfficeofEvaluationandAudit1997;

Spicer1997).

AsurveyconductedbytheOfficeofEvaluationandAuditofCDEPparticipantswhohadleftanurbanbased

CDEPwithinthetwoyearsprecedingJuly1996revealedthat24percentofex-participantswentintoajob

immediatelyafterleavingCDEP,50percentwereunemployed,and26percentwerenotinthelabourforce

(OfficeofEvaluationandAudit1997:32).

HunterandTaylor(2002)estimatetheeconomiccoststosocietyofunderemploymentintheCDEPscheme

in2001asbeingaround$305million.Althoughthisisasubstantialsum,itismuchlessthanthecostof

Indigenousunemployment,whichforthemostpart—unlikeCDEPemployment—isnotassociatedwiththe

productionofvaluablegoodsandservicesforlocalIndigenouscommunities.Giventhattheoutputproduced

byCDEPparticipantsisworthmanymillionsofdollarswhileonlycostingalittlemorethanwouldthesame

levelsofunemployment(intermsofprogramon-costs)itisalmostcertainlyacost-effectiveprogram.

AnimportantrecentchangetotheCDEPschemeinareasinwhichtherearelabourmarketopportunities

has been the introduction of Indigenous Employment Centres (IECs) from April 2002.14 The IECs have

beenintroduced,inpart,asaresponsetotheconcernsthatIndigenousclientshaddifficultieseffectively

accessingtheJobNetwork,especiallyoutsideurbanareas(DEWR2001).Theseconcernsledtochangestothe

JobNetwork,whichincludedprovidinganumberofspecialistserviceprovidersforIndigenousjobseekers.

WhileDEWR(2001:38–41)presentssomeevidenceabouttheservicesprovidedbyJobNetworkmembersto

Indigenousjobseekers,itremainstobeseenhowsuccessfulrecentinstitutionaldevelopmentshavebeenin

improvingtheaccessofIndigenousjobseekerstojobsearchandemploymentassistance.

By July 2004 IECshadbeen established in33CDEPorganisations located in regions inwhich there are

mainstreamjobs.Fig.2showsthelocationof IECsasofMay2004.TheIECshavemanysimilaritieswith

JobNetworkprovidersandreceivepaymentsforprovidingassistancetojobseekersandpaymentsforIEC

participantswhoaresuccessfulinfindingmainstreamemployment.ThereissomeevidencethatsomeIECs

havebeenquitesuccessfulinassistingCDEPparticipantsmoveintomainstreamemployment(seeSenate

Hansard,Tuesday11May,2004,QuestionNo.2733).AsofJune2004,atotalof3,600IndigenouspeopleHansardHansard

hadcommencedwithanIECandtherehavebeen977placementsintomainstreamemployment(27%ofall

commencements).Ofthesecommencements,547havelastedforatleast13weeks(DEWR2004).15.
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TRAINING

CDEPorganisationsdoprovideasignificantamountofformalandinformaltraining.Thisisimportant,both

intermsofdevelopingcapacitywithinIndigenouscommunitiesandincreasingthechancesofparticipants

findingmainstreamemployment.Justparticipatingintheschemedevelopsworkskillsforparticipantswho

havelittleornopreviousemploymentorwhohavenotbeenemployedforanumberofyears.Misko(2004)

reports that almost all activities undertaken through the schemeprovide someon-the-job training and

experiencebutthattheuptakeofoff-the-jobformaltrainingbyparticipantsislessfrequent.Participants

canalsoundertakeformaltrainingwithinaCDEPorganisationandthistrainingcanresultinarecognised

certificate or accredited qualification. A number of CDEP participants have successfully completed

apprenticeships.

Fig.2.LocationofIndigenousEmploymentCentres,2004

Source: HunterandGray(2004).
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Table10presentsinformationfromNATSISS2002onparticipationinthevocationaleducationandtraining

(VET)sectorbylabourforcestatusandregionintheprevious12months.Therearerelativelyhighratesof

participationinVETinthelast12monthsinallareas,althoughratesinveryremoteareasarehalfthosein

majorcities.TheCDEPemployedoverallhavelowerratesofundertakingVETthanthemainstreamemployed.

Theonlyexceptionisinmajorcitieswhere54.8percentoftheCDEPemployedundertookVET,comparedto

46.9percentofthemainstreamemployed.ThelowerratesofparticipationinVETinveryremoteareasare

largelyaconsequenceoflackoftrainingprovidersandfacilitiesinthoseareas.

CDEP participants in remote and very remote areas have similar rates of participation in VET as the

unemployed, but in major cities and regional areas the CDEP employed have much higher rates of

undertakingVETthandotheunemployed.InallareasofAustraliathosenotinthelabourforcehavevery

lowratesofparticipationinVET.VETisoftenparticularlyimportantforyoungpeople.

WhileCDEPorganisationsdoprovidetraining, it isoftennotaccreditedand isnotwidelyrecognisedby

employers.ThereisaclearneedtoformallylinktrainingwithinCDEPorganisationstorecognisedtraining

organisations.Itisimportantthat,wheneverpossible,trainingresultsinaformalqualification.However,it

isrecognisedthatparticularlyinremoteandveryremoteareasthiswillnotalwaysbepossible.Inremote

areas,inwhichtherearefewmainstreamemploymentopportunities,trainingshoulddevelop‘practicalskills’

thatareofusetothelocalcommunity.

Labourforcestatus Majorcities
Inner

regional
Outer

regional Remote
Very

remote
Total

Australia

Employed

CDEP 54.8 45.8 45.9 30.8 18.0 27.8

Mainstream 46.9 51.7 52.8 57.5 43.2 49.8

Unemployed 27.5 21.2 25.5 26.1 13.6 24.5

NotintheLabourForce 2.8 2.1 7.1 3.7 1.6 3.4

Total(%) 31.0 28.5 30.5 29.0 15.9 27.4

Table10.ParticipationinVETinthelast12months,bylabourforcestatusand

region(%),a2002

Note: (a)TablepopulationisIndigenouspersonsaged15–64years.

Source: NATSISS(2002).
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6.SOCIALIMPACTANDCOMMUNITYDEVELOPMENT

There have been a number of case studies of CDEP organisations in different areas of Australia and at

different times. Almost all of these studies have come to the conclusion that the program has positive

effects on the wellbeing of individual participants and on community development (Altman & Johnson

2000;Gray&Thacker2000;Madden2000,2001;Misko2004;Smith1994,1995,1996).Governmentreports

andgovernmentcommissionedreviewsoftheschemethatconcludetheschemehaspositivesocialimpacts

includeDeloitte,ToucheTohmatsu(1993),OfficeofEvaluationandAudit(1997)andSpicer(1997).Wecan

thereforeconfidentlyconcludethattheschemehaspositiveeffectsonindividual,familyandcommunity

wellbeing.However,thereisnotsufficientinformationavailabletoassessthemagnitudeoftheeffects,or

whatproportionofparticipantsorCDEPcommunitiesderivesocialbenefits.

TherearenoexistingestimatesofthemagnitudeoftheeffectsoftheCDEPschemeonsocialoutcomes.This

isprimarilyaconsequenceofthedifficultyofdeterminingwhetheranyrelationshipbetweenparticipation

intheCDEPschemeandarangeofsocialoutcomesiscausedbyCDEPparticipationorwhetherthosewith

higher levels ofwellbeingaremore likely toparticipate in the scheme. Inorder to identify causal links

betweentheCDEPschemeandsocialoutcomes longitudinaldata is required.Todatetherehasbeenno

attempttocollectsuchdata.

A number of CDEP organisations, particularly in remote areas, are involved with ‘caring for country’

programsoftenassociatedwithcustomaryactivities,which result in theprotectionandmaintenanceof

biodiversity,conservation,pestreductionandweedcontrol.Thisgeneratesnationalbenefitsthatgenerally

gounrecognised(Altman2004).

The tangible output of CDEP workers adds directly to community development, but may also enhance

individualwellbeingoverandabovethepecuniarybenefitsfromincreasedincome.Beingunemployedis

oftenassociatedwithsocialexclusionasmeasuredbypoliceharassment,highratesofarrest,lowlevelsof

socialcapitalandcivicengagement,highlevelsofdrinkingrelatedoffences,andsoon.Furthermore,the

socialcostsofunemploymentappeartospilloverontoothermembersofahousehold.TheCDEPemployed

sometimesfaredbetterandsometimesworsethantheunemployedonarangeofindicators,butasexpected

theCDEPemployedgenerallyfareworsethanthemainstreamemployed.ThesimilaritybetweenCDEPand

unemploymentmaybeoverstatedasthelong-termunemployedhavesubstantiallyworsesocialoutcomes

thandotheCDEPemployed(Hunter2002).ManyCDEPparticipantswouldbelong-termunemployedifthey

werenotparticipatingintheCDEPscheme.

It isoftenarguedthatemploymentintheCDEPschemeisattractivetoIndigenouspeopleas itallowsa

combinationofparticipationincustomary(non-market)activitiesandthepaidlabourmarket.TheNATSISS

2002surveyrevealsthattheCDEPemployedaremorelikelytohaveparticipatedinsuchactivitiesthanare

themainstreamemployed(Table11).Forexample,inremoteareas,28.2percentoftheCDEPemployedhad

attendedfunerals,ceremoniesorfestivalsinthepreviousthreemonthswhereasonly5.5percentofthe
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mainstreamemployedreportedattendingthesekindsofevents.AmuchhigherproportionoftheCDEPand

mainstreamemployedattendedfunerals,ceremoniesorfestivalsinveryremoteareasthaninremoteareas,

butinbothtypesofareatheCDEPemployedwerestillsubstantiallymorelikelytohaveattendedthesekinds

ofevents.

TheCDEPemployedarealsomuchmorelikelythantheunemployedtohavebeenfishingorhuntingina

group.16Ofcourse,itmayalsobethecasethatthosewhoaremoremotivatedandactivearebothmore

likelytoparticipateintheCDEPschemeandtoundertaketraditionalcustomaryactivities.However,thefact

thattheCDEPemployedaremore likelythanthemainstreamemployedtoparticipate intheseactivities

supportsthehypothesisthatparticipationintheCDEPschemeprovidesthetimeandflexibilitywhichallows

theundertakingofcustomaryactivitieswhichmanyIndigenousparticipantsvalue.

Some commentators have highlighted that one of the important beneficial social impacts of the CDEP

schemehasbeentheresourcingofover200organisationstorepresentIndigenousparticipantsinavariety

offorums,concerningsuchmattersaslandinterests,developmentinterests,andemploymentandtraining

issues. Rowse (2002) refers to these organisations as the ‘Indigenous sector’ while many contributors

to Morphy and Sanders (2001) provide case studies of the multiplicity of roles undertaken by these

organisations.

7.FACTORSCONTRIBUTINGTOCDEPORGANISATIONALSUCCESS

ThereareanumberofverysuccessfulCDEPorganisations.ArangeoffactorswhichallowCDEPorganisations

tobesuccessfulhavebeenidentifiedbyreviewsandstudiesofCDEPorganisations.Whilenotallarerelevant

toallCDEPorganisationsinallareastheyarefairlywidelyapplicable.Themostimportantinclude:

• thecapacitytoattractandretaingoodmanagersandsupervisorystaffwhocollaborateconstructively

withtheorganisation’sBoard;

• thecapacitytoemployenoughqualifiedstafftoallowcommercialopportunitiestobepursued;

• a commitment and capacity to undertake appropriate development that recognises comparative

strengthsandweaknesses,inconsultationwithcommunitystakeholders;

• a willingness to recognise and support productive activity in both the customary (e.g. wildlife

harvesting)andmarketsectorsofthelocaleconomy;17

• awillingnesstomakeinvestments,underwrittenbysurplusesgeneratedbyCDEPactivities;

• anorganisationalwillingnesstodiversifyandtocross-subsidisedifferentareasoftheorganisation;

• the development of an internal labour market that allows qualified participants to be promoted

withintheorganisation;18and

• theundertakingofsuccessfulcommercialactivities.
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Labourforcestatus Non-remote Remote Veryremote

Fishingorhuntinginagroupb

Employed

CDEP 35.9 76.8

Mainstream 4.1 47.3

Unemployed 8.7 50.0

NotintheLabourForce 17.7 70.3

Communityorspecialinterestgroupactivities

Employed

CDEP 18.5 25.6 38.4

Mainstream 20.5 20.5 41.9

Unemployed 12.5 13.0 27.3

NotintheLabourForce 13.2 11.5 27.6

Funerals,ceremoniesorfestivalsb

Employed

CDEP 28.2 65.9

Mainstream 5.5 41.9

Unemployed 13.0 50.0

NotintheLabourForce 20.8 69.8

Recreationalorculturalgroupactivities

Employed

CDEP 32.6 33.3 64.9

Mainstream 22.5 21.9 54.1

Unemployed 18.7 21.7 36.4

NotintheLabourForce 17.5 20.8 57.8

Table11.Culturalandsocialactivitiesinthelastthreemonthsbylabourforcestatusand

region(%),a2002

Notes: (a)TablepopulationisIndigenouspersonsaged15–64years.

(b)Thequestionsaboutattendanceatfunerals,ceremoniesorfestivalsandparticipating infishingorhunting ina
groupwerenot asked innon-remoteareas.Althoughfishingorhunting is included in this table it is asmuchan
economicasculturalorsocialactivity.

Source: NATSISS(2002).
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The lastmentioned factor, contingent on several above, canbe important for several reasons. First, the

additionalincomegeneratedcanallowadditionalhoursofwork,providetrainingforparticipantsandassist

withachievinggeneralcommunityrecognitionofthequalityofworkdonebyCDEPparticipants.Thisinturn

increasesthelikelihoodofmainstreamemploymentoutcomesbeingachieved.

Given the importance of CDEP schemes making investments and undertaking commercial activities,

organisationalexcellenceandinnovationshouldberewardedthroughtheprovisionofadditionalfunding,

possiblyintheformofprofit-relatedloans.(Foradiscussionoftheissuessurroundingtheuseofprofit-

relatedloansintheIndigenouscontextandapolicyproposalseeAltmanandDillon(2004).)

WhereCDEPorganisationshavebeensuccessful, theyhave, ingeneral,beenable togenerate income in

addition to their participant wage and on-cost funding. This has enabled them to hire quality staff to

undertakemanyoftheinitiativeslistedabove.Thecurrenton-costfundinglevelof$3,222perparticipant

(inremoteareas)islowgiventhediverseobjectivesthatCDEPorganisationsareaskedtoseektoachieve,

includingprovidingmeaningful employment and training, assistingparticipants tomove tomainstream

employment,and improvingsocialoutcomes.This isparticularlythecaseforsmallerCDEPorganisations

whicharehamperedbydiseconomiesofscaleinadministration.

Whiletherearecommonfactorswhichcanbeidentifiedasbeingimportanttotheachievementofsuccess

byaCDEPscheme,theexistingcasestudieshighlightjusthowvariedarethewaysinwhichtheschemes

operateandhowsensitivethestrategiesadoptedaretothesocial,politicalandphysicalenvironmentsin

whichthedifferentorganisationsoperate.

ItisalsopossibletoidentifyfactorswhichhavehamperedthesuccessofsomeCDEPorganisations.These

include:

• difficultyinattractingandretainingcapableandcommittedmanagers;

• agovernmentsupport frameworkthat is locked intoannual rather thanmulti-year funding.This

underminessoundbusinessandstrategicplanning.Rollingtriennialbudgetsareessential.Anumber

ofreportshaverecommendedmulti-yearfundingincludingtheRoyalCommissionintoAboriginal

DeathsinCustody(Johnston1991,Recommendation190),CGC(2001:Recommendation10),andthe

SpicerReview(1997:101);

• anoverarching fundingand support environment that is gearedmore topenalising than it is to

championingandrewardingsuccess;

• alackofgovernmentgrantsandloanssupportforinnovationandinitiative;

• governmentalunder-resourcingofcapitalsupportforCDEPenterprises;and

• alackoflinkagebetweenCDEPparticipationandaccesstomeaningfultraining.
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8.CRITICISMSOFTHECDEPSCHEME

TherehavebeenanumberofcriticismsmadeoftheCDEPscheme.OneviewofCDEPisthatitisasecond-

ratelabourmarketcreatedbygovernmentthattrapspeopleintolow-paidandpart-timeworkandprotects

themfromtherigoursofthemainstreamlabourmarket.WhileitistruethatCDEPparticipantsearnlow

wagesandmanyworkpart-time,inmanyremoteareastheresimplyarenotenoughprivatesectorfull-time

jobsavailable.ArelatedviewthatissometimesexpressedisthatthoseonCDEPareina‘comfortzone’(Smith

1994),asomewhatpejorativetermthathasconnotationsoflaziness.Infactmanyparticipantsmayhavea

preferenceforCDEPworkbasedonverypositiveexperiencesworkingontheschemeornegativeexperiences

inthemainstreamlabourforce.Otherculturalpracticesorhumancapitalshortfallsthatmakemainstream

full-timeemploymentunattractiveorsimplyunobtainablearealsolikelyfactors.Suchsituationsexist in

metropolitanaswellasinremoteAustralia.

ThedesiretohaveIndigenouspeopleinremoteareasemployedinmainstreamjobsisnotnewandhasbeen

expressedbysuccessivepolicyreviewssincetheearly1970s(seeAppendixA;Miller1985).However,sincethe

identificationoftheneedtocreateaneconomicbaseinremoteareas,nogovernmenthasbeensuccessful

indirectlygeneratinganythingbutatinyfractionofthejobsneeded.Whiletheremaybesomepotential

forthegovernmenttoincreasethenumberofmainstreamjobsfilledbyIndigenouspeopleinremoteareas

itissimplyimpossibleforenoughunsubsidisedmainstreamjobstobegenerated.Thereisalsoanissueof

choice.InremoteandveryremoteareastheCDEPschemeallowsthemaintenanceofcustomarypractices

suchaswildlifeharvestingandnaturalresourcemanagementandparticipationinimportantceremoniesand

funerals,whilemaintainingsomeaccesstoearnedincome.

Thereisanemergingviewthatinsituationswheretheschemeoperateseffectively,communitiesmightbe

vulnerabletocostshifting(orsubstitutionfunding)frommainstreamfederalandStateagenciesandlocal

governmentcouncilstothisIndigenousspecificprogram.Insuchsituations,CDEPmaybeunderminingthe

deliveryofcitizenshipentitlementstoIndigenousAustraliansonanequitablebasis.ThroughCDEP,people

paidminimumawardwagesprovideservices—healthservices,child-careservices,housingandinfrastructure

construction,garbagecollection,communitymaintenance—thatareelsewherepartofnormalgovernment

serviceprovision.ThisissuewashighlightedbytheCGC(2001)andalsoinareportbytheAustralianNational

AuditOffice(ANAO2001).

9.POLICYRECOMMENDATIONS

ForthereasonssetoutbelowtheCDEPschemerequirescarefulpolicyconsideration:

• Inmanyremoteandveryremoteareasregionallabourmarketscannotprovidesufficientjobsand

CDEPemploymentisthemainsourceofjobs.WithoutCDEPtherewouldbenoorveryfewjobsfor

Indigenouspeopleintheseareas.
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• Sincetheestablishmentof IECs linkedtoCDEPorganisations in2002,theprogramhasbecomea

targetedmeanstofacilitatetransitiontothemainstreamlabourmarket.

• Since 1999, CDEP has become a key element in DEWR’s delivery of STEP under the Indigenous

EmploymentPolicy.

• Theschemeencompasseselementsoftheprincipleof‘mutualobligation’thathasbecomeacentral

tenetofcontemporarysocialpolicyandcanresultinincreasedlevelsofproductiveactivityamongst

participants.

• DespitethefactthatCDEPgenerallyonlyprovidespart-timeemploymentatlowhourlyrates(about

$12perhour),itispopularamongIndigenousAustralians.Inmanycontextsthisisbecauseofthe

scheme’sinherentflexibility,butitisalsobecauseitallowsearningofquiteahighlevelofadditional

incomewithoutthelossofgovernmentpaymentsthatwouldoccurifthepersonwereinreceiptof

incomesupportpayments.

• Itisoneofthefewcommunity-based‘bottom-up’optionsforIndigenousdevelopment.

ThebasisfortheCDEPschemeachievingpositiveeconomicandsocialoutcomesisitsflexibility,whichallows

CDEPorganisationstocomeupwithinnovativesolutionstothechallengestheyface.Giventhediverserange

ofcircumstancesinwhichCDEPorganisationsoperateandthewiderangeofneedsfulfilledbythescheme,

thecurrentdualobjectivesshouldbemaintained.ItwouldbedifficulttodifferentiateCDEPorganisations

onsomebroadgeographicalbasis,becausesuchsimplifiedcategorieswoulddisguisethecomplexitiesthat

existinareaswhereaspectrumofcommunityandculturaltypesco-exist.

We conclude with several recommendations as to ways in which the CDEP scheme could be further

developedandimproved.ItisimportanttoemphasisethatinourviewtheCDEPschemeshouldcontinue

tobesupportedandresourced.Theschemeisacost-effectiveprogramwithevidenceofpositivesocialand

economicimpactsforindividualparticipants,theirfamiliesandtheircommunities.

RECOMMENDATION1

Both the community development and mainstream employment objectives of the program should

be maintained in all areas, although the relative emphasis should differ according to labour market

opportunities.

RECOMMENDATION2

In areas with very limited labour market opportunities, additional funding should be made available to

increasethenumberofCDEPplacestoprovideproductiveworkwhileallowingthemaintenanceofcultural

practices and participation in the customary economy. This would also reduce competition with social

securityandmakeimplementationoftheno-workno-payruleeasiertoadminister.
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RECOMMENDATION3

The links between CDEP organisations and recognised training organisations should be formalised and

recognised. Qualifications should be accredited wherever possible. In remote areas where there are few

mainstreamemploymentopportunities,trainingshoulddevelop‘practicalskills’whichareofdirectuseto

thelocalcommunities.

ItisimportanttoencourageyoungpeopletostayineducationratherthanseeingtheCDEPschemeasa

desirablealternativewhichresultsinahigherincomeintheshortterm.

RECOMMENDATION4

TheattractivenessoftheCDEPschemetoyoungpeopleascomparedtoparticipationineducationshould

bereducedbyensuringthatpaymenttoyouthparticipantsisnohigherthantheincometheywouldreceive

fromAbstudyorAustudy.

RECOMMENDATION5

Institutional strengthening should be facilitated through governance training for CDEP Boards and

recruitmentandretentionofexpertstaffwhocanmaintainorganisationalintegrityandviability.

RECOMMENDATION6

CDEPschemesthatareperformingwellshouldberewardedwithfunding,possiblybywayofprofit-related

loans.

RECOMMENDATION7

Thelevelofcapitalandon-costsupportshouldbeincreasedtomorerealisticlevels.

RECOMMENDATION8

Individual CDEPorganisations should continue to haveflexibility as towhat type ofwork they provide

participants,andastothewayinwhichtheyoperate,withanemphasisonactivityandparticipationrather

thanjustmainstreamemployment.
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NOTES

1. AdetaileddiscussionofthehistoricaldevelopmentoftheCDEPschemeisinAppendixA.

2. FiguresarefromtheNationalAboriginalandTorresStraitIslanderSocialSurvey(NATSISS2002)conductedbythe
AustralianBureauofStatistics(ABS)(seealsoABS2004).

3. ThesereviewsincludeDeloitteToucheTohmatsu(1993),OfficeofEvaluationandAudit(1997)andSpicer(1997).

4. In2002,31percentoftheIndigenouspopulationlivedinmajorcities,20percentininnerregionalareas,22per
centinouterregionalareas,9percentinremoteareasand19percentinveryremoteareas.Whileonlyaround
one-thirdof Indigenouspeople live in remote areasofAustralia, this ismuchhigher than for theAustralian
populationasawhole,ofwhomonly3percentliveinremoteareas.

5. Whiletheschemehasapoint-in-timenumberofplaces,thetotalnumberofpeopleonCDEPovera12-month
periodisconsiderablyhigher.Forexample,asof30June2003thenumberofparticipantplaceswas35,000but
overthe12monthstoJune2003,56,000individualsparticipatedintheprogram(SenateHansard,13May2004,SenateHansardSenateHansard
QuestionNo.2730).

6. EstimatedassumingthatthecostsoftheCDEPschemewhichareoffsetagainstwelfareentitlementswillbe76
percent,whichistheproportionfor2002/03,themostrecentdataavailableatthetimeofwriting.

7. InTorresStraitCDEPfundingispaidtotheTorresStraitRegionalAuthoritywhichthendistributesthemoneyto
CDEPorganisations.

8. ThesourceformostoftheinformationontheoperationoftheCDEPschemeisATSIC(2004a).

9. SomeofthecommonbenefitsandconcessionswhichCDEPparticipantsmaybeeligibleforinclude:childrelated
payments(FamilyTaxBenefit(FTB)AandFTBB);EmploymentEntryAllowance;RentAssistance;Bereavement
payments;PharmaceuticalAllowance;TelephoneAllowance;andHealthCareCard.

10. FiguresarefromNATSISS(2002)andarealittlehigherthanthe20percentreportedbyHunterandTaylor(2004)
usingthe2001Census.

11. ThelengthoftimewhichapersoncanbeontheCDEPschemeisconstrainedbythelengthoftimeaCDEPscheme
placehasbeenavailabletothem.Onaverage,placeshavebeenavailableforlongerinremoteandveryremote
areas.

12. TheconclusionsthattheCDEPemployedhaveahigherpersonalincomethandotheunemployedandthosenot
inthelabourforceareconsistentwithestimatesmadebyAltman,GrayandSanders(2000)usingthe1996Census
and1994NationalAboriginalandTorresStraitIslander(NATSIS)Survey.

13. TheseestimatesoftheusualweeklyworkinghoursofCDEPparticipantsareconsistentwithestimatesfromthe
2001Census(Hunter2004).

14. IECscanprovidesomesupportforotherIndigenousjobseekerswhoarenotinaCDEPprogram.Thiscaninclude
helpwithCentrelinkorJobNetworkorwithtalkingtoanemployeraboutajob.Thisisonlyasmallpartofwhat
theIECdoes.ThemainsourceofsupportforthesejobseekerscontinuestobeCentrelinkandJobNetwork.

15. ThematerialonIECsdrawsheavilyonHunterandGray(2004).
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16. The NATSISS (2002) question only asked about fishing or hunting which occurred in a group and hence the
statisticsdonotincludefishingorhuntingdoneasanindividualactivity.Inrealityfishingandhuntingisoften
anindividualactivity(Altman1987)andthustheNATSISSfiguresprovideanunderestimateoftheprevalenceof
theseactivities.

17. ThisisparticularlyimportantinremoteandveryremoteareaswhereIndigenouspeoplehaveaccesstolandand
naturalresources.

18. Thepossibilityofmorehoursorahigherhourlywageratecanprovideparticipantswiththeincentivetowork
hard.
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APPENDIXA.HISTORICALBACKGROUND

Theaimofthishistoricalbackgroundistoreviewthechanges inthepoliticaleconomyofAborigines in

remoteAustralia that led to the adoptionof theCommunityDevelopment EmploymentProjects (CDEP)

schemeinthe1970s,andtotrackthechangingconceptionsofthepurposeofCDEPasitgrewandspread

intoallkindsofIndigenoussettingsacrossAustralia.

UNEMPLOYMENTBENEFITSANDTHECREATIONOFCDEP

Inthemid1960s,mostremoteAboriginesobtainedalivinginoneofthreeways:employmentinthepastoral

industry,employmentonmissionsandgovernmentsettlements,orbushsubsistence.Inthefirsttwo,they

werenotintegratedintothemainstreameconomyasstandardunitsoflabour,butrathertheyparticipated

underspecialconditionsthatmarkedthemoutasaformallysegregatedsectoroftheremotelabourforce

(Rowley1971).Oncattlestations,paymenttooktheformofwagesatalowerratethanthatpaidtowhite

co-workers,plusprovisioningofunemployedkin residenton theproperty.Onmissionsand settlements,

managementmaintainedsomecombinationofrationingorsubsidisedfoodforallregularresidents,plus

tokenpaymentforworkers.ThuswhenAboriginesworked,eveninmarket-orientedprivateenterprise,their

participationwasnotonthesameterms,norconsideredthesameinprinciple,asthatofotherworkers.An

obligationuponthestatetopayunemploymentbenefitstoablemembersofthosecommunitieswithouta

jobwasneverthoughttoarise.

In1964, adoptionofanewSocialWelfareOrdinance in theNorthern Territoryputanend to the legal

statusofwardshipthathadappliedtomostAborigines,andvestedmostoftherightsofcitizenshipinthe

Aboriginalpopulation(Rowley1971:110).Anexceptiontothiswascontinuedinequalityofwagesinthe

pastoralindustry.ThisprovidedabackgroundagainstwhichtheNorthAustralianWorkersUnionwasableto

argueacaseforequalityintheCommonwealthConciliationandArbitrationCommissionin1966.

Itwasveryearlysubmittedbycounselfortheunionthat...theAborigineswerenow,whatevertheyhad

beenearlier,workerswithinthegeneraleconomy,andthat,certainprinciplesofequalityinconditions

ofemploymenthavingbeenestablishedinthelaw,theseshouldbeappliedbythecourt,withoutdelay

andwithoutbeingtemperedbyexpediency,totheAboriginalworkerintheTerritory,whowasnolonger

awardwithspecialwages,butacitizen.IneffecttheargumentwasthatallAustraliansaremembersofwardward

oneeconomy.Justicerequiredequaltreatment(Rowley1971:220–1;emphasisinoriginal).

ThegrantingofequalwagestoAboriginalpastoralworkersbytheCommissionchangedthetermsofthe

relationshipbetweenblacksandwhitesevenbeyondthestations.Fornorthernpastoralenterprises,theequal

wagesdecisionraisedthecostoftheAboriginallabourinput,atatimewhenintensifiedcapitalinvestment

wasmakingtheexistingvolumeoflabourredundant.Overthenextdecade,stationmanagementsreduced

their employment of Aboriginal workers and discontinued provisioning for non-employed dependants,
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resulting in widespread relocation of Aboriginal people from stations to town camps and settlements

(Altman&Nieuwenhuysen1979:65–8).

On missions and settlements, it was commonly the goal to keep the working-age population employed

onlocalservicingandproductionactivitiesinreturnforasmallcashallowanceinadditiontothein-kind

benefits available to all residents. However, after the equal wages decision was implemented on cattle

stationsin1968,settlementandmissionadministrationsfeltobligedtopaytheirworkersacash‘training’

wagethatwassetbetweenthelevelsofunemploymentbenefitsandawardwagesandthensteadilyincreased

insucceedingyearstomaintainthatrelativity.Budgetswerestretchedtomaintainfullemploymentatthese

rates(Sanders1985:142–3),andwhenfullawardwagesweresubsequentlyintroducedintheearly1970s,

employmentwasreduced(Stanley1985:176–9).

AtthesametimeastherewardsclaimablebyAboriginalworkersfortheir labourwerebeingliberalised,

sotooweretheirentitlementswhenoutofwork.The legalgroundforthischangehadbeenclearedby

therepealin1959ofthoseprovisionsoftheCommonwealthSocialServicesAct1947–1958underwhichSocialServicesAct1947–1958SocialServicesAct1947–1958

Aborigineswereexcludedfromunemploymentbenefits(UB)(Sanders1985:138),butneitherthecentral

bureaucracynorlocalauthoritiesinitiallybelievedthatthischangewasrelevantinthemoreremoteareasof

Australia.Sanders(1985)providesaveryusefulaccountoftheunsteadyspreadofUBtoIndigenouspeople

inthoseareassincethemid1960s.Hedescribesthefalteringattemptsofsocialsecuritybureaucratstofind

anddefendaprincipledbasisonwhichtodeterminethelimitsofentitlement.

Thecentralissueshaveremainedbasicallyconstantandquitesimple.AreAborigines,particularlythose

inremoteareas,unemployedjustlikeotherAustraliansoristheirunemploymentsomehowdifferent?

Indeed,aretheywithintheworkforceatall,oraretheybeyonditandhencebeyondthescopeofUB?

Theprevailingjudgementsonthesematterswithinthe[DepartmentofSocialSecurity(DSS)]atanyone

timehavebeenasourceofconstantdispute....Intheearlydaystheprovisionswereinterpretedsothat

veryfewAboriginesinthesepartsofAustraliaobtainedUB.Theongoingdebatehasslowlyextended

AboriginaleligibilityforUBuntilitisnowasignificantsourceofAboriginalincomeeveninthemost

remoteareas(1985:138).

Thedebatethuscirculatedaroundtheapplicabilityofawelfareprovision,intendedinprincipletorelieve

thecircumstancesofpeoplewholivedwithintheambitoftheconventionaleconomybutwereunableto

gainalivelihoodfromit,topeoplewholivedoutsidethatambit.DSSofficersatfirst, inthelate1960s,

tookcaretoallowUBonlywherenewandunusualcircumstancesbroughtlimitednumbersofunemployed

Aborigineswithintheexistingtermsofentitlement.Mostofthesehadmanagedtoremaininthecattle

stationworkforcebutweresubjecttoperiodiclay-offs(Sanders1985:140–2).

ThemajorchallengetothewithholdingofUBtookplacewithrespecttothemuchlargergroupsresident

onmissionsandgovernmentsettlements(Sanders1985:144–50).DSShadtakentheviewthatthesepeople

eitherhadworkavailabletothemintheformof‘training’positions,or,inthecaseofpermanentmission

communities,wereoutside theworkforce.With theWhitlamgovernment’s regime change inAboriginal

affairsafter1972,thisviewwasofficiallyrejected.Thetrainingallowancewastobeabolished,full-time
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employment in government agencies and Aboriginal community organisations and councils would be

fundedforaproportionoftheworkforce,andUBprovidedfortherest.NewDSSregulationsprovidedthat

peopledidnotneedtoleavetheirhomesettlementstoqualifyforUB.Atthesametimethecessationof

themaintenancepaymentsthathadbeenallowedtopastoralistsforthesupportofnon-workingAborigines

livingontheirstationsencouragedfurtherremovalsofthesepeople,someofwhomnodoubtincreased

againthepotentialworkforceonsettlements.

WhenthetotalnumbersofpeopleinsuchlocalitiesacrosstheNorthernTerritorywhoeithercouldbefunded

intoemploymentorwouldhavetobefundedonthedolewerecalculated,thewisdomoflegislatedequality

forsuchplaceswasseriouslyquestionedfrommanydirections.Observersfearedtheprospectofmostof

the remote-area working-age Aboriginal population being allowed UB against a background of chronic

jobshortage.Toaverttheentrenchingofidleness,lackofmotivationandsocialdysfunction,DSSin1974

retrospectivelyextendeditsconceptionof‘outsidetheworkforce’fromthoselivingonbushsubsistenceor

onmissionstothosepreviouslyworkingonvariousunder-awardemploymentschemes.Astheyhadthus

notjustbecometemporarilyunemployed,entitlementtoUBdidnotfollow.Inordertoavoidwidespread

destitution,maintenancepaymentstopastoralcampshadtoberestored,sometrainingallowanceswere

extendedandtwofederaldepartments,includingthenewly-establishedDepartmentofAboriginalAffairs

(DAA)institutedpart-timeemploymentandtrainingschemesandexpandedworksprojectsonsettlements

(Sanders 1988: 34). In Western Australia and Queensland, the principal DSS strategy was to leave it to

localremote-areaauthoritiestoassistapplicationsforUBentitlementfromtheirlocales,therebypassively

restricting its expansion into the economically marginal Indigenous domains of those states. Also in

QueenslandtheconservativeStategovernmentmaintainedatrainingwageregimeonitslargeAboriginal

settlementsintothe1980s.

Thesocio-economicenvironmentthatspawnedCDEPwasthusoneoverwhichpolicyhadforsometime

experiencedanunresolvedtension.TheideologicalcommitmenttocompletethetransitionofAborigines

tocitizenshipbyrecognisingtheircapacityandentitlementsasindividuallabourunits,wasfrustratedby

apoliticalandadministrativereticenceborneofapprehensionastothesocialoutcomesthatwerelikely

wherenomainstreameconomyexistedtoabsorbthatlabourcapacity.WhentheFrasergovernmentturned

itsattentiontothesemattersin1976,itsthinkingwasexercisednotbyitspredecessor’sconcernforthe

expansionofrights,butbytheperceivedcontributionofUBtosocialproblemsinremotesettlementsand

ageneraldesireforgovernmentcost-cutting.Againstoppositionfromotherdepartments,DAAwasgiven

abudget tobegina trialCDEP scheme in severalNorthernTerritorycommunities, theamount foreach

community calculated as a single payment based on and in place of the individual UB entitlements of

communitymembers.Thisinitiativewasrestrictedtoremoteareas.Inotherpartsofthecontinent,training

andemploymentcreationschemeswouldservetoconnectAboriginalpeoplewithexistinglabourmarkets.
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TheCDEPschemewasintroducedfirstatBarungaintheTopEndoftheNorthernTerritoryin1977andsoon

after into severalPitjantjatjaradesertcommunities.Plainly the ideaofpooling thefinancial resourceof

unemploymentpayments,andsubjectingthefundtherebycreatedtocommunitymanagement,answered

totwoseparateconcernsatonce.Thefirstwastomakethemoneyservemultiplepurposes.Insteadofonly

providingfortheconsumptionneedsofindividuals,itcould,alongitspathintoindividuals’hands,beapplied

to meet the chronically underfunded infrastructure and servicing needs of the settlement where those

individualslived,amatterofconcerntooneofthescheme’sprominentpromoters,H.C.Coombs(Sanders

1988:37).So,peoplewouldgiveuptheirentitlementtothatformofwelfarepayment,andinsteadsignup

toearntheequivalentamountinawardwagesinreturnforpart-timeworkoncommunityprojects,oreven

inenterprisesestablishedtosupplyandearnprofitsfromanexternalmarket.InthatrespectCDEPwas,ashas

oftenbeennoted,anearlyIndigenousinitiativeinthepracticeofmutualobligation(e.g.Altman2001:125;

Smith2001:53;butcf.Rowse2001),whichmainstreampolicymakershavemuchmorerecentlyinstalled

asaphilosophicalcenterpieceofAustralia’sincomesupportsystem.Further,forthenewly-Aboriginalised

settlementcouncils,theschemeenhancedboththeirlocalauthorityandtheirautonomyfromgovernment,

evenmoresowhenanadditionalaccompanyinggrantforotherprojectinputs,setat10percent(later20%

thenupto40%)oftheUB-equivalentpayment,wasintroduced(Sanders1988:39–40).

The second concern was to convert free money into payment for effort, thereby alleviating the social

problems that were seen to attend, or were anticipated would attend, the infusion into such places of

muchlargeramountsofcashthaneverbefore,especiallyintheformofUB,or‘sitdownmoney’(Sanders

1985:146,153).Ideallytheworkundertakenwouldpromoteasenseofengagementandpurposeandthe

satisfactionofachievement,andleavepeoplewithlessfreetimefornomoremoney(unlesstheprojecthad

thecapacitytoabsorbevenmoretimeinreturnfortop-uppayments).InthatrespectCDEPalsorepresents

anearlyattempt—totakePearson’smuchmorerecentargument(2000:87–8)—topreventthedestructive

effectsofpassivewelfare.

Historicallythen,theinventionofCDEPwascontingentupontheliberalisationofUB,eventhoughitwas

oftenintroducedintoplaceswheretherehadbeenonlylimitedgrantingofUBtothattime.Sanders(1985:

155–58)pointstotwofurtherphasesinthatliberalisationprocessinthelate1970s.First,withaserious

worsening of general unemployment in the Australian economy, the broad categorisation by DSS of so

manyremote-areaAboriginesasoutsidetheeconomy looked increasinglyartificial,and in1977theuse

ofworkhistorytoestablishineligibilityonthosegroundswasofficiallyrepudiated.Second,theoutstation

movement emerged.Atfirst glance, this latter developmentmight beunderstood to reduce the impact

of the formeron increasing thenumberofprospectiveUBapplicants,because itattractedpeopleaway

fromthecentralisedsettlements—placesonlyrecently, temporarilyandartificiallyclassedasoutsidethe

economy—tobushcamps—placesalwaysseenasunarguablyoutsidetheeconomy.Herethepredominance

ofbushsubsistenceraisedtheissueoftheproprietyandpurposeofextendingfinancialsubventionfrom

mainstreamsociety,wheretheindividual’slabourwasaneconomicinputintoabroadersystemofmarket

exchanges,topeopleengagedinentirelydifferentmodesofmaterialprovisioning.However,ifworkhistory
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isirrelevant,thencategorisingplacesasoutsidetheeconomyisalsoirrelevant.Anewroundofcontention

arose insteadoverwhetherpeople livingonoutstationshadmadethemselvesunavailableforwork,and

thereforeineligibleforUBonthisground.

In 1978/79 DSS tried unsuccessfully to sustain a distinction between those who normally lived at

outstations,andwerethereforeeligibleforUBontheestablishedgroundsthatno-onehadtoleavetheir

homeareatoqualify,andthosewhoweremovingtosuchlocationsfromelsewhere,andthereforemaking

themselves unavailable for work. The distinction failed in the face of various points of confusion and

inconsistency(Sanders1985:156–8),therebyremovingthelastsignificantobstacletothespreadofUBto

eventhemostremotebushlocations.Notably,DAArecognisedUBeligibilityasapreconditionforCDEP,but

opposedthisextensionasitwasthennotabletosimilarlyextendCDEPintothoseareas,andithadalways

had reservationsabout thepotential for individualisedunemployment incometounderminecommunity

authority(Sanders1988:35).

DuringthefirstfewyearsDAAwasunabletosatisfythedemandfornewCDEPschemes,orforextraplaces

withinexistingschemes,becauseithadtofundCDEPasafixedbudgetaryallocationandwasnotallowedto

adjustfundingtomeetdemandinthewayDSSdidwithconventionalwelfareprograms.In1983DAAwas

authorisedbytheHawkegovernmenttoestablishnewCDEPstomeetthelevelofcommunitydemand.It

alsoreachedagreementwiththeDepartmentofFinancethatitsbudgetaryallocationfortheUB-equivalent

componentofCDEPfundingcouldbetoppeduptomeetanyunexpectedexcessdemandforplacesduringa

budgetaryyear.ThesenewpolicysettingsremovedthelastsignificantrestraintontheintroductionofCDEP

intonewcommunities,anditsdeploymentasacompletealternativetoindividualUBpaymentswherever

it operated.Nevertheless,DAAproceeded cautiously, concerned that thenumberofprojects shouldnot

growbeyondtheDepartment’scapacitytoadviseandmonitoratthecommunitylevelandtoprovidethe

individualised recipientdatanow requiredbyotherDepartments (Sanders1988:44). Thatdepartmental

capacity,however,wasgreatlyexpandedbytheHawkegovernmentfollowingrecommendationbythe1985

MillerReportonAboriginalemploymentandtrainingthatallremotecommunitieswishingtoparticipatein

CDEPshouldbeabletodoso.Havingatlastachievedasettledplaceandfunctionalformwithingovernment,

CDEPnowgrewrapidlyontheground(Sanders1993:4–5).

THESPREADOFCDEPANDTHEQUESTIONOFMAINSTREAMEMPLOYMENT

Asitsremote-areaoriginssuggest,CDEPwasseenashavingparticularvalueforplacesthatdidnothave

accesstoamainstream,thatiswaged,labourmarket.Adecadeafterthescheme’sintroduction,however,

the Aboriginal Employment Development Policy (AEDP) went beyond the Miller Report to contemplate

extendingCDEPintootherareaswhereAboriginescouldnotfindwork.Whileitsexpansioninremoteareas

continuedapace,itthusalsobeganspreadingintothosesouthernareasofthecontinentknownassettled

Australia,andultimatelyevenintothemajorurbancentres.AsIndigenousinterestspreadrapidly,thefirst

CDEPswereestablished inNewSouthWalesandVictoria in1988–89 (Sanders1993:7–9), andbyearly



CENTREFORABORIGINALECONOMICPOLICYRESEARCH

DISCUSSIONPAPERN0.271 29

1990therewere2,900participants‘in13newlyparticipatingAboriginalcommunitiesinmoresettledareas

ofAustraliaalongtheeasternseaboardofQueensland,inNewSouthWales,VictoriaandsouthernSouth

Australia’(Altman&Sanders1991:13).

ThisnewphaseofpolicyenthusiasmcarriedCDEPintoplaceswherethesocio-economicconcomitantsofits

inceptionwerelessabsoluteorevenabsent.Therecipientcommunitiesnowwereoftenwithineasyreach

of,oreveninterspersedwith,non-Indigenouspopulations,andwerecorrespondinglyconnectedwiththe

mainstreameconomyandservicing.JustasarisinglevelofgeneralAustralianunemploymenthadhelpedto

breachtherestrictionsonthepenetrationofUBentitlementamongremote-areaAboriginesinthe1970s,

sothesearchforemployment-creationstrategiesinthemainstreameconomywasconducivetothemore

flexibleapplicationofCDEPtoAboriginalcircumstancesinthe1980s.Thefirstestablishedfeatureofthe

pre-existingCDEPthatgavewayinthesenewenvironmentswasthe‘all-in’requirement,sothatindividuals

couldchoosetoabstainorexitinfavourofindividualUB(Sanders1993:7,10–13).

Despiteanumberofpausesimposeduponexpansionoftheschemeinitshistory,itsgrowthwasdramatic(see

Fig.1).AtthetimeoftheAEDPin1986/87,therewere63projectsinvolving6,000participantsandcosting

almost$40million. In1991/92, therewere185projects involving20,100participantsandcosting$205

million,andtheschemewasaccountingforaroundone-thirdofAboriginalaffairsportfolioexpenditure.

At30June2003ATSICcounted272CDEPprojectswithjustover35,000participants,operatingontotal

grantsof$484million, three-quartersofwhich—$365million—wasoffsetagainstwelfareentitlements

(Sanders2004:4).TheschemehadbythenbeenimplantedintoadiverserangeofIndigenouscommunity

circumstances around the country, andhadbeen thought about as an instrumentof an almost equally

diversesetofpolicyagendas.Jonasremarkedthat

[i]thasbeenvariouslydescribedasanemploymentprogram;aformofincomeandaformofwelfare

benefits;asourceoftrainingorskilling;communitydevelopment;atransitiontoemploymentinthe

mainstreamlabourmarket;asubstituteproviderofessentialservices;asourceofcommunitycohesion

andculturalmaintenance;anIndigenousinitiative;andevenaformofselfdetermination(2001:12).

Indeed,policyapplicationseemstohaveracedaheadofpolicythinking(seeAltman1997:3).Immediately

before the late 1980s expansion, a DAA review report noted the particular suitability of CDEP for the

circumstancesofremotecommunitiesandrecommendedagainstitsextensiontourbansettings.In1990

and1993,reviewerscalledforrestraintonfurtherexpansionuntil,amongotherthings,therationaleof

theschemewasclarified.Whilethatrestraintdidnoteventuate,twoparticularanomaliesarisingfromthe

positionofthescheme‘astridethewelfare/workdivide’weresubjecttofurtherreviews(Sanders1997,2001).

CDEPparticipantscomplainedthattheywerebeingtreatedassocialsecurityrecipientsbynewlegislation

thatmadethemineligibleforunemploymentpayments(NewStartAllowance),buttreatedaswageearners

inthedenialofancillarysocialsecurityentitlementssuchasrentassistanceandconcessionalchargesfor

services.DSSultimatelyresolvedthisbyallowingaccesstotheseancillaryentitlementsthroughCentrelink.

Thenin1997,theSpicerReview(Spicer1997)respondedtodemandsforrenewedexpansionofCDEPby
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recommendingthatnon-workingparticipantswhowereusingCDEPpurelyasaformofincomesupportbe

transferredtosocialsecurity,therebyfreeingalready-fundedpositionsforinternalexpansion.

WhiletherebyaffirminginprincipletheoriginalrationaleforCDEP,Spicer’sfreshemphasisonrealactivity

relatedtoaschemethatwasnowwellentrenchedacrossalltheeconomiczonesofAustralia.Insomeof

thoseareas,CDEPshadestablishedaversatileprogramofdiverseandoftenprofitableenterprise,andtransfer

ofparticipantstomainstreamemployment,inadditiontotheoriginalsuiteofcommunitydevelopmentand

servicingactivities. TheSpicerReview’s concern that theworkcapacityofCDEPs shouldnotbewasted,

that they should be better advised and resourced for business development, skills training and moving

participantstorealjobssignalledthebeginningofanewreassessmentofCDEPinIndigenousaffairs.

WhentheHowardgovernmentenunciateditsnewgoalofpracticalreconciliation,itbecameclearthatCDEP

asanationwideinstitutionwouldbesubjecttoamoredeterminateandprioritisedsetofpolicyexpectations.

Whenthegovernment’snewsystemforplacingtheunemployedinjobs,theJobNetwork,failedtoserve

Indigenouspeopleaswellas itdidotherunemployed,a supplementary setofmeasures, the Indigenous

EmploymentPolicy,wasintroducedin1999,intendedmainlytoplaceIndigenouspeopleinprivatesector

jobs.Alongsidearangeofothermeasures(Shergold2001:68–70),therewasafinancialincentiveof$2,000

offered for every participant that a CDEP program managed to place in mainstream employment. In a

progressreportdeliveredthefollowingyear,PeterShergold,SecretaryoftheDepartmentofEmployment,

WorkplaceRelationsandSmallBusiness(DEWRSB),consideredthenewpolicyasuccess,exceptforthatlast

element.ThefinancialincentivetomainstreamCDEPparticipantshadbeen‘anabysmalfailure’(2001:70),

andsomethingelsewouldhavetobetried.Shergoldcommented:

ATSIC is starting to argue, and DEWRSB is in full agreement, that where possible CDEPs have to

be designed in such a way as to become a stepping stone—through training and work experience

programs—into paid employment. Too often, even where a metropolitan or regional labour market

exists,CDEPispresentlyadeadend(2001:71).

Shergoldwanted tofindnewwaysofdriving cultural change inCDEPs, arguing that ‘[a]t themoment,

thebalanceof incentivesanddisincentives isallwrong’.Hepuzzledoverways tofinanciallyentice that

‘significantminority’ of CDEPswith access to active labourmarkets into devoting theirmajor effort to

mainstreaming their participants (2001: 71). Seven months later he penned a postscript announcing

that from 2002, selected CDEPs would take on the role of Indigenous Employment Centres (IECs), paid

to cooperate over four years with local employers and Job Network members in placing up to 10,000

participants—nearlyone-thirdofallCDEPparticipants—inlastingpaidemployment(2001:72–3).Starting

inApril2002,12CDEPswerefundedtooperateIECs,andbyJuly2004thenumberfundedhadincreasedto

33.AroundhalfoftheseIECsarelocatedalongtheseaboardfromnorthQueenslandtosouth-easternSouth

Australia(ATSIC2003:210–11).

ThesenewinitiativesindicatethatpolicythinkinghascaughtupwiththerealitythatCDEPnowexistsamong

Indigenouscommunitiesacrossthecountry.However,theexpansionoftheprogramintosettledAustralia
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inthelate1980sandearly1990soccurredalongsideapolicysearchforemploymentcreationinitiativesin

thateraofhighunemploymentinthegenerallabourmarket.SincethentheAustralianeconomyhasentered

anextendedperiodofeconomicgrowthandfallingunemployment.NowthatthewaveofCDEPexpansion

hasbrokenacrosssettledAustralia,theattentionofpolicymakershasturnedawayfromtheoriginating

circumstancesofCDEPinremoteareas,andisfocusseduponforgingamoreeffectivearticulationbetween

itandlocallabourmarkets.Itremainstobeseenoverwhatregionsthispolicywillbeextended,andwhat

emphasiswillberetainedonthecommunitydevelopmentandservicingfunctionsoftheprograminsuch

areas.
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