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Chapter 1

1 EXECUTIVE SUMMARY

1.1 Background

The National Partnership Agreement on Homelessness (the NPAH) was agreed by the
Council of Australian Governments (COAG) in November 2008 and commenced in
January 2009. It was formulated as one of several commonwealth and State
agreements agreed by COAG in late 2008 that highlighted the importance of
addressing homelessness:

e the National Affordable Housing Agreement (NAHA) includes the outcome
that people who are homelessness or at risk of homelessness achieve
sustainable housing and social inclusion; and

e the National Partnership Agreement on Social Housing (NPASH) aimed to
increase the supply of social housing and to contribute to a reduction in
homelessness and improved outcomes for homeless and Indigenous
Australians.

As well, the Social Housing Initiative (SHI), a component of the Commonwealth’s
Nation Building Economic Stimulus Plan (the Stimulus Plan)’, agreed by COAG in
February 2009, includes the objective of providing opportunities for homeless people
to obtain secure accommodation.

At the same time, the Commonwealth separately signalled its commitment to
reducing homelessness through a Green Paper and then a White Paper on
Homelessness, The Road Home: A National Approach to Reducing Homelessness,
released in December 2008. The State and Territory Governments also developed
strategies to better address homelessness, including through state and territory and
regional homelessness plans.

The Commonwealth and State and Territory Governments committed resources of
$1.1 billion to the NPAH. The agreement is designed to contribute to the NAHA
outcome that “People who are homeless or at risk of homelessness achieve
sustainable housing and social inclusion”. The NPAH outcomes are that:

1. fewer people will become homeless and fewer of thes.e will sleep rough;
2. fewer people will become homeless more than once;

3. people at risk of or experiencing homelessness will maintain or improve
connections with their families and communities, and maintain or improve
their education, training or employment participation; and

’ http://www.economicstimu1usp1an.gov.au/housing/ pages/default.aspx



4. people at risk of or experiencing homelessness will be supported by quality
services, with improved access to sustainable housing.

1.2 The Review of the National Partnership on Homelessness

In May 2011, the Review of the NPAH Working Group (the Working Group) was
established to undertake a mid-term review of the NPAH. The objectives of the
review were to:

e provide an assessment of progress towards the achievement of the outcomes
of the agreement;

e address the performance reporting issues identified by a review by the
Heads of Commonwealth and State Treasuries (HoTs) and in reports by the
COAG Reform Council; and

e review the NPAH performance reporting framework.?

The review was undertaken by representatives of Commonwealth and State and
Territory First Ministers’ departments, Treasuries and line agencies with
responsibilities related to homelessness (working group members), supported by the
Australian Institute of Health and Welfare (AIHW), the Australian Bureau of Statistics
(ABS), the COAG Reform Council (CRC) and the Secretariat for the Steering
Committee for the Review of Government Service Provision.

1.3 Methodology

In assessing progress against the outcomes of the NPAH, the Working Group
considered the jurisdictions’ NPAH annual reports (the Annual Reports) and
additional material on effective strategies; reviewed available data and publications
on homelessness; and consulted a range of stakeholders with expertise in
homelessness. The contribution that the NPAH made to the outcomes was
considered in the context of the other agreements and initiatives with similar
objectives, including the NAHA, other National Partnership Agreements and
government programs targeted towards housing and/or homelessness.

The Working Group found that it was often difficult to distinguish the impacts of the
NPAH on homelessness from those of other initiatives outside the NPAH?.

Due to the limited amount of direct data available to inform its assessment of
progress, the Working Group sought ancillary or proxy data which could be of
assistance to address this gap. Consultation with stakeholders also provided a
perspective from outside government,.although time and other constraints meant
this was largely confined to peak bodies, advisory groups and key service providers.

To address the performance reporting issues, the Working Group analysed each of
the performance indicators in the NPAH performance reporting framework against
the HoTs conceptual framework®, considered the effectiveness of each indicator in

2 The Terms of Reference of the NPAH review are at Appendix 1

® Discussed further on page 9, ‘Improving ability to assess progress against outcomes’.
*http://www.federalfinancialrelations.gov.au/content/performance_reporting/conceptual_framework_performanc
e_reporting_feb_11.pdf












The increased access to social housing associated with the completion of stock under
the Stimulus Plan was identified by a number of stakeholders as a significant factor
contributing to progress against the NPAH outcomes.

Improving ability to assess progress against outcomes

While there is evidence of progress against some of the NPAH outcomes, it should be
noted that the NPAH is only one part of a complex service system and it is difficult to
attribute causality for progress against outcomes, due to the concurrent effects of
other initiatives which affect people who are homeless or at risk of homelessness.

Furthermore, while many funded projects may have been designed using evidence-
based approaches and drawing on relevant research, there was no formal evaluative
material available to the Working Group at the time of the review that would
indicate that projects funded under the NPAH were reducing homelessness.

The focus on homelessness by the Commonwealth and the State and Territory
Governments has stimulated a range of improvements in the data associated with
homelessness. A number of initiatives are underway that will improve the range and
quality of relevant data to monitor progress against outcomes in the future,
including:

e the development of the new national Specialist Homelessness Services (SHS)
data collection. This began on 1 July 2011 and SHS data will be available from
October 2012;

e continuing work by the ABS to review the assumptions underlying the
interpretation of Census data to produce estimates of homelessness, in
consultation with a Homelessness Statistics Reference Group;

e work by the ABS to explore whether Centrelink data can be used to provide
an indication of changes in the homeless population between Censuses;

e evaluations by a number of jurisdictions of NPAH initiatives; and

e research projects funded under the National Homelessness Research
Strategylo.

These initiatives represent an important contribution to assessing achievements on
the homelessness population indicators and other indicators on a national basis.

The difficulty in resolving issues of contribution and attribution underlines the
importance of ongoing investigation. Ongoing evaluative work by governments and
the not-for-profit sector into the future will assist in assessing the value of
continuing investment in this area.

Further examinations of progress against outcomes in 2012 and 2013 would be
timely, given the need to consider in 2012 whether, and in what form, specific

= http://www.facs.gov.au/sa/housing/progserv/homelessness/Pages/national_homelessness_research.aspx















Chapter 4 examines factors outside the NPAH which may have contributed to NPAH
outcomes, including national investment outside the NPAH and economic and social
factors that may have contributed to changes in homelessness over the life of the
NPAH. Findings from consultations with stakeholders are used to provide further

insight.

Chapter 5 includes an analysis of the NPAH’s 11 performance indicators using the
HoTs conceptual framework®* and an assessment of the conceptual and data
robustness of each indicator and the role that each indicator plays in measuring the
targets of the NPAH. The recommendations of the CRC's National Partnership
Agreement: Early Assessment of Prc:gre5515 are addressed, as well as the relative
costs and benefits of two options for revising the performance reporting framework.
A revised performance framework for the NPAH is proposed.

Yhttp://www.federalfina ncialrelations.gov.au/content/ performance_reporti ng/canceptual_framework_perform
ance,reporting_feb_ll.pdf
15 The Executive Summary of the report is provided at Appendix 3
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Chapter 2

2 BACKGROUND TO THE REVIEW

2.1 The broader context

The National Partnership Agreement on Homelessness (the NPAH) was agreed by the
Council of Australian Governments (COAG) in November 2008 and commenced in
January 2009. It was formulated as one of several Commonwealth/State

agreements agreed by COAG in late 2008 that highlighted the importance of
addressing homelessness:

e the National Affordable Housing Agreement (NAHA) includes the outcome
that people who are homelessness or at risk of homelessness achieve
sustainable housing and social inclusion; and

e the National Partnership Agreement on Social Housing (NPASH) aimed to
increase the supply of social housing and to contribute to a reduction in
homelessness and improved outcomes for homeless and Indigenous
Australians.

As well, the Social Housing Initiative (SHI), a component of the Commonwealth’s
Nation Building Economic Stimulus Plan (the Stimulus Plan)®®, agreed by COAG in
February 2009, includes the objective of providing opportunities for homeless people
to obtain secure accommodation.

At the same time, the Commonwealth signalled its commitment to reducing
homelessness through a Green Paper and then a White Paper on Homelessness: The
Road Home: A National Approach to Reducing Homelessness (The Road Home),
released in December 2008. The State and Territory Governments also developed
strategies to better address homelessness, including through state and territory and
regional homelessness plans.

2.2 The National Partnership Agreement on Homelessness

The NPAH acknowledged that addressing homelessness will require action around
prevention, early intervention and breaking the cycle of homelessness through a
better connected service system. The State and Territory Governments agreed to
match the Commonwealth’s funding contribution. Further detail of funding and key
strategies and reforms is provided in Chapter 3.

'8 http://www.economicstimulusplan.gov.au/housing/pages/default.aspx
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The NPAH is designed to contribute to the following four outcomes:
1. Fewer people will become homeless and fewer of these will sleep rough.
2. Fewer people will become homeless more than once.

3. People at risk of or experiencing homelessness will maintain or improve
connections with their families and communities, and maintain or improve
their education, training or employment participation.

4. People at risk of or experiencing homelessness will be supported by quality
services, with improved access to sustainable housing.

The NPAH recognises that a reduction in homelessness will require targeting rough
sleepers; people experiencing homelessness more than once; people escaping
violence, especially women and children; children and young people, including those
exiting care and protection; Indigenous people; and people exiting social housing
and institutional care.”’

The NPAH performance benchmarks and indicators for overall national performance
are set out in Appendix 2 of this report.

2.3 The Heads of Treasuries (HoTs) Review

In December 2009, COAG requested HoTs to undertake a review of agreements
under the Intergovernmental Agreement (IGA) framework for federal financial
relations — National Agreements, National Partnerships and Implementation Plans.
in considering the effectiveness of the performance frameworks of the existing
agreements, the HoTs Review*® identified there were widespread issues, which
largely fell into two broad categories — data limitations and conceptual inadequacy.

The review noted that data limitations can include data being of poor quality,
unreliable or infrequent, not comparable over time or between jurisdictions or
unable to be sufficiently disaggregated by Indigenous or socio-economic status. It
recommended that action needs to be taken to address indicators with data
limitations where the limitations means that it is not possible to reliably use the
indicator to assess progress against the outcomes of the agreement.

In relation to conceptual adequacy, the HoTs Review concluded that to be useful

measures of the outcomes of the agreement, performance indicators require clear
and logical links to the outcomes, which should be evident to the general public. In
addition, a performance indicator must be able to identify whether real changes in

7 NPAH, paragraph 4,
18 1eads of Treasuries, Report of the Review of National Agreements, National Partnerships and Jmplementation
Plans under the Intergovernmental Agreement on Federal Financial Relations, December 2010, unpublished
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the related outcome over time have occurred. It should also be clear which direction
of change in an indicator indicates progress.

2.4 Review of the National Partnership Agreement on Homelessness

At its meeting of 13 February 2011, COAG agreed that the underlying reform
principles of the IGA on Federal Financial Relations continue to provide a strong
foundation for progressing COAG’s agreed reform agenda and for achieving better
policy and service delivery outcomes for all Australians.

However, COAG noted that the HoTs review and the COAG Reform Council (CRC)
reports™ had identified significant issues with performance reporting in the National
Agreements and National Partnership Agreements that sit under the IGA. COAG
agreed that a Steering Group, led by senior officials from First Ministers’ departments
and Treasuries, should review the performance reporting frameworks underpinning
the National Agreements and the National Partnership on Homelessness (NPAH).
COAG also agreed that the mid-term review of the NPAH, involving a review of
progress made by the parties in respect of achieving the agreed outcomes and the
identification of any issues with the agreement, should be brought forward and
conducted in conjunction with the review of the performance reporting framework.

The HoTs Review and CRC Recommendations Implementation Steering Group (the
Steering Group) was created to give effect to this decision. The Steering Group
established working groups, comprising senior officials from First Ministers’
departments, Treasuries and relevant portfolio agencies, to undertake the reviews of
the individual agreements.

The NPAH Review commenced in May 2011. Under the terms of reference provided
by the Steering Group?®, the broad objectives of the review were to:

e provide an assessment of progress towards the achievement of the outcomes
of the agreement;

e address the performance reporting issues identified by the HoTs review and
CRC reports; and

e review the NPAH performance framework, using the conceptual framework
developed by the HoTs Review.

The report of the review of the NPAH was originally to be provided to COAG by
31 August 2011. Following agreement by COAG, the deadline for reporting was
subsequently extended until November 2011, to allow for the 2010-11 State and
Territory Governments’ NPAH Annual Reports to be considered in the review.

¥ Including the CRC report, National Partnership Agreement: Early Assessment of Progress, (executive summary
provided at Appendix 3) and the 2008-09 baseline report on the National Affordable Housing Agreement.
® The full terms of reference are provided at Appendix 1
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The NPAH Review Working Group (the Working Group) held its first meeting on
13 May 2011. The group met a total of seven times between May and November
2011 - the final meeting being held on 10 November 2011.

2.5 The COAG Reform Council

The CRC assesses and publicly reports on the performance of governments against
the objectives, outcomes and indicators of National Agreements and certain
National Partnership agreements. Following a request by COAG in December 2009,
the CRC also provided a report to COAG in July 2010 providing an early assessment
of progress under the NPAH.*

In its report, the CRC expressed concerns about data limitations and made a number
of recommendations for changes to improve the performance reporting framework.
The CRC noted that some data are collected infrequently, such as through the
Census of Population and Housing (the Census) which has a five year reporting cycle.
This makes it difficult to measure annual progress.

On the performance reporting framework, the CRC found that:

e the performance indicators as currently set out in the agreement—with the
exception of the three population indicators that utilise data from the
Census—cannot be reported against; and

e the performance reporting framework is incomplete and, despite substantial
data development efforts which were underway, was likely to remain so for
the life of the agreement.

2L cRC, National Partnership Agreement: Early Assessment of Progress, the executive summary of which is
provided at Appendix 3
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Chapter 3

3 PERFORMANCE AGAINST OUTCOMES

3.1 Overview

This chapter considers the available evidence on progress towards outcomes of the
NPAH and assesses the extent to which the initiatives and strategies funded under
the NPAH may have impacted on homelessness.

3.2 Assessing overall progress towards achievement of outcomes

The COAG Reform Council (CRC) report on the National Partnership Agreement on
Homelessness: Early Assessment of Progress*” identified a number of key data gaps
that have impacted on capacity to measure the outcomes specified in the
agreement, as outlined below:

e thereis a lack of longitudinal data on housing and socio-economic outcomes for
homeless and at risk populations;

e the Australian Bureau of Statistics (ABS) Census of Population and Housing data
(2011) and the homelessness estimates that rely on this data are not currently
available to assess population indicators and progress towards interim targets;
and

e the 2011 Census data do not align with the performance benchmark year of
2013.

A review by the ABS of the methodology for counting the homeless® has also
highlighted the complexities in measuring homelessness and the impact of
methodological approaches to derive estimates of homelessness, given that people
enumerated in the Census cannot be directly classified as homeless (except for those
accommodated in supported homeless accommodation on Census night).

A key feature of the NPAH is the level of variation across jurisdictions in relation to
service models and focus of effort. While all jurisdictions agreed to implement core
outputs and strategies, they were each able to develop responses tailored to meet
local needs. While this is a positive feature from a program perspective, it has also
created challenges in relation to the comparability of data across initiatives and
jurisdictions.

However, significant work is currently occurring across government to address data
gaps and to enhance data collection and the range of evidence available to assess
outcomes.

2 The Executive Summary of the report is at Appendix 3
2 ABS, Discussion Paper: Methodological Review of Counting the Homeless, 2006 {cat. no. 2050.55.001).
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Notwithstanding these gaps in direct data sources, a range of proxy measures were
developed to assess effectiveness against outcomes. Whilst indicative in nature,
these measures, described below, represent an important contribution to assessing
and, in the future, evaluating, the contribution of the NPAH and other measures
have made to addressing homelessness in Australia. Supported by qualitative
feedback, including through consultations and case studies®® they support the view
that at this stage of the agreement’s implementation, some progress is being made
against the outcomes.

The Australian Institute of Health and Welfare (AIHW) has developed a new national
Specialist Homelessness Services (SHS) data collection in conjunction with the
Commonwealth, State and Territory Governments, which began on 1 July 2011. The
new collection replaces the previous Supported Accommodation Assistance Program
(SAAP) data collection. The scope of the SHS collection includes specialist
homelessness providers funded under the National Affordable Housing Agreement
(NAHA) and/or the NPAH. The first SHS data will be available from October 2012.

In January 2010, Centrelink introduced a homelessness flag which supports the
delivery system by alerting staff to a customer’s vulnerable circumstances, and
prompts the staff member to provide flexible servicing options when the person
comes into contact with Centrelink. Over the first 18 months, the point-in-time count
of customers with a flag steadily increased to stabilise at about 48,500 in June 2011.
Over time, it is expected to become an increasingly valuable source of information
on flows into and out of homelessness.

Other initiatives underway that will improve the range and quality of relevant data
include:

e continuing work by the ABS to review the assumptions underlying the
interpretation of Census data to produce estimates of homelessness, in
consultation with a Homelessness Statistics Reference Group;

e work by ABS to explore whether Centrelink data can be used to provide an
indication of changes in the homeless population between Censuses;

e research projects funded under the National Homelessness Research Strategy; and
e evaluations of key NPAH initiatives across a number of jurisdictions.

In the meantime, much of the evidence base used by the Working Group to assess

the effectiveness of the NPAH to date was obtained by using relevant proxy and
ancillary data and anecdotal evidence from consultations to complement the scarce
direct data sources currently available.

2 A number of case studies are provided in Boxes 3.1to 3.4 below.
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3.2.1 Ancillary data sources

Analysis of quantitative ancillary data suggests some improvements as a result of
funded programs under the NPAH and other joint efforts of the Commonwealth and
State and Territory Governments.

Summarised below are the findings from trend analysis of such data, sourced from
the SAAP National Data Collection; capital city street counts of rough sleepers; public
housing tenant and state-owned managed Indigenous housing data; and data
derived from the Centrelink homelessness flag. The data does not include the whole
population of homeless people or those at risk of becoming homeless.

In summary, these data suggest:

e emergency accommodation is generally meeting daily demand,;

e repeat homelessness is dropping and there is a trend towards better continuity
of support for emergency accommodation clients;

e there have been modest but continuous increases in the proportion of
emergency accommodation clients receiving financial/employment services,
personal support and case management;

e more households in greatest need were allocated public housing and sustained
their tenancy for more than 12 months; and

e SAAP intervention has helped clients who are leaving social housing or private
rental and are at risk of homelessness from going on to primary homelessness
(rough sleeping).

A more detailed analysis of the data by outcome measure is provided below.

Quicome: Fewer people will become homeless and fewer of these will sleep rough

Progress towards this key outcome is measured by a reduction in the total numbers
of homeless people and rough sleepers over time. Complete counts have not been
available in the inter-Censal years between 2006 and 2011. Trend analysis sourced
from the SAAP Data Collection indicates an increase in the number of people
receiving assistance (from 187,900 in 2006-07 to 219,900 in 2009-10), which could

~ reflect increased access to support or changes in the homelessness population®; an
increase or decrease in the number of people supported or the rate of use of
services do not necessarily indicate an increase or decrease in the number of people
who are homeless or at risk of homelessness. On this basis, there is no direct

25 Australian Institute of Health and Welfare, Government-funded specialist homelessness services: SAAP National
Data Collection annual report 2009-10: Australia , pp 5-6. The estimated dally turn-away rate for SAAP
accommodation has remained steady over this period at between two and

three per cent.
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3.3.4 Homelessness services - lessons learnt

Appropriately skilled personnel

Recruiting and retaining appropriately skilled staff, particularly in non-urban areas
and under current remuneration levels, has been noted by jurisdictions as a common
barrier to success. This is compounded by a shortage of affordable housing for
clients and staff, particularly in remote areas. Longer lead times were needed to
establish new services and programs, especially those delivered by the non-
government sector and in remote communities, and where clients’ needs were
increasingly complex.

It was suggested at some consultations that there have been instances when it
would have been quicker and more effective for existing services to have delivered
services, rather than establishing new services.

Opportunities have also been identified to educate and support staff, through
sharing of resources developed by case managers; undertaking regional forums to
identify gaps, barriers, solutions and provide information on new policy directions,
research, and practice guides; and using of brokerage funds to buy in capacity.
However, the latter is less successful where there is limited availability of capacity
from other organisations.

Awareness and availability of related services

Consultations identified the risks associated with increasing awareness without
ensuring the availability of corresponding resources to meet increased demand,
especially in relation to family violence programs. In addition to services providing
accommodation, stakeholders encouraged the development of programs that help
people become ‘safe at home’ and examples were provided of models that are
working well and some that are not proving effective. The value of sharing
information on service models was also highlighted.

Community support

In Indigenous communities (particularly in Northern Territory, Queensland and
Western Australia), barriers included cultural factors, such as concepts of home and
homelessness, and the need for more time to develop longer term relationships,
particularly where the assistance takes the form of consultation rather than direct
support.

In some instances, negative community response to placement of homeless people
in supported accommodation in their community led to delays with placement of
tenants in appropriate properties.

The breadth and complexity associated with the reforms has resulted in mixed
responses from the sector in some jurisdictions and subsequent difficulties in getting
cooperation and buy-in from some organisations. Garnering commitment from
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other areas, such as hospitals and mainstream services was also a barrier, given that
there is already a large demand on these services and it is often easier for the
services to tend to people who are compliant and seeking assistance.

Data and evaluation

Gaps in data availability and ability to measure performance were barriers to
developing, monitoring, reviewing, and improving services and programs. More
engagement with the university and/or non-government sector could be undertaken
to further enhance research efforts, to identify the most effective services into the
future.
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tenanted, including 56 per cent by households identified as homeless or at risk of
homelessness.

The Social Housing Initiative

The Social Housing Initiative (SHI) is a component of the Commonwealth’s Nation
Building Economic Stimulus Plan and supports both the construction of new social
housing and the repair and upgrade of existing homes, through the provision of
$5.6 billion over 2008-2012. The objectives of the SHI include providing increased
opportunities for people experiencing or at risk of homelessness to gain secure long
‘term accommodation. This initiative was announced in early 2009, after the NPAH
was agreed and represents a significant boost in funding for new social housing
dwellings.

At 30 September 2011, more than 16,200 new dwellings had been completed, and
13,400 new dwellings under the initiative had been tenanted with 55 per cent
allocated to people experiencing or at risk of homelessness. Around 80,000 existing
social housing dwellings received repairs and maintenance works, including major
upgrades to around 12,000 social housing dwellings that were vacant or would have
become uninhabitable without this work.

By 30 June 2012, the Commonwealth expects that construction of over 19,600 new
dwellings will be complete, with the assistance of the not-for-profit sector, at a total
cost of $5.2 billion.

The importance of the SHI in creating capacity to house people who are homeless
and those at risk of homelessness was emphasised by participants in the
consultation process, who identified this program as a significant contributor to the
NPAH outcomes.

The National Partnership Agreement on Remote Indigenous Housing

The National Partnership Agreement on Remote Indigenous Housing provides
$5.5 billion over 10 years to improve housing conditions in remote Indigenous
communities. Since the commencement of the NPAH, more than 800 new houses
have been completed and over 3,100 houses have been rebuilt or refurbished
nationally.

The investment is underpinned by property and tenancy management reforms.
These include the introduction of priority allocation of housing and intensive tenancy
support that helps tenants to understand and manage their responsibilities,
ultimately providing more stable tenancy arrangements. The agreement aims to
reduce the incidence of homelessness in remote Australia by 30 per cent by 2013
and by 50 per cent by 2018.
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Evidence from the Department of Education, Employment and Workplace Relations
(DEEWR) shows JSA is contributing to continual improvement in employment
outcomes for the most disadvantaged homeless job seekers. In the year ending
June 2011, over 26 per cent of Stream 4 homeless job seekers® achieved an
employment outcome compared to around 13 per cent of homeless job seekers
under the former Personal Support Programme (PSP) in the year ending
September 2009.

Jobs Fund and Innovation Fund projects — target disadvantaged job seekers. Of the
77 Innovation Fund projects to date, six target job seekers who are homeless or at
risk of homelessness. Within the Jobs Fund, nine projects had a specific focus on
targeting people who are homeless or at risk of homelessness.

headspace — provides a national coordinated focus on youth mental health and
related drug and alcohol problems and aims to improve access to appropriate
services for young people aged 12-25 years and to ensure better coordination
between services. Additional funding was provided to headspace in the 2010-11
Commonwealth Budget to enable it to assist vulnerable and hard to reach young
people, with homeless young people identified as a target group from
December 2010 31. Further funding announced in the 2011-12 Commonwealth
Budget will strengthen the capacity to assist homeless young people.

Personal Helpers and Mentors (PHAMs) program — provides one-on-one support
through outreach services to people whose lives are severely affected by mental
illness. An expanded three sites and four new sites established in 2010 have a

specific focus on homeless people with a requirement that 75 per cent of
participants are from this target group. Another three new sites include homeless
people as part of the target group. At 30 April 2011 there were 8,469 active PHAMs
participants, 11 per cent of whom identified as homeless or at risk of homelessness.

Emergency relief — provides support to address immediate needs in times of crisis.
Within the $64.4 million provided by the Commonwealth in 2010-11, $6.1 million
over 2 years has been assigned to 23 organisations to better support clients who are
homeless or at risk of homelessness.

Community legal centres — under the National Partnership Agreement on Legal
Assistance Services, additional funds were provided to nine community legal centres
for four years from 2010, to enhance access to justice for people at who are

homeless or at risk of homelessness.

Weekly income support payments to vulnerable Australians — weekly payment of
their income support benefits became available for up to 12,000 vulnerable people

% Stream 4 caters for job seekers with the most severe barriers to employment, often multiple barriers.
*12010-11 Budget paper no.2, http://www.aph.gov.au/budget/2010-11/content/bp2/html/bp2_expense-13.htm
*2 2011-12 Budget paper no. 2, http://www.budget.gov.au/2011-12/content/bp2/htm|/bp2_expense-12.htm

37









Employment

Since the onset of the GFC, the Australian labour market has been relatively resilient,
creating over half a million jobs. In June 2009, the unemployment rate peaked at
5.9 per cent, the highest since July 2003. More recently, soft conditions outside the
mining sector have seen the unemployment rate increased from its recent low of
4.9 per cent to 5.2 per cent in October 2011, with only 51,400 jobs created in the

10 months to October 2011 compared to 316,200 over the same period in 2010%.

Labour force participation remained at arou nd record highs throughout the GFC,
with the participation rate peaking at 66.0 per cent in November 2010.

Wages and Prices

At the height of the GFC, the Consumer Price Index (CP1) peaked at 5 per cent
through the year to the September quarter 2008, driven by increased costs of
housing, transportation, financial and insurance services and food. CPI growth is
now 3.5 per cent through the year to the September quarter of 2011, driven by
strong seasonal rises in the price of utilities.

While the increases in CPI raise cost of living concerns and can erode real incomes of
low-income workers (if growing faster than wages), pensioners and other beneficiary
recipients are compensated, to some extent, for these increases. Some concerns
have been expressed that those benefits indexed to the CPl, including, for example,
Commonwealth Rent Assistance, may not keep pace with price rises faced by
consumers in specific areas and paying private rents. >

Wages growth has also outpaced inflation over the last 12 months to the September
quarter 2011. The Wage Price Index (WPI) increased by 3.6 per cent through the
year to the September quarter 2011 and private sector wages have recovered to
increase by 3.7 per cent through the year. This is up from the recent trough of

2.6 per cent witnessed during the GFC.*

4.2.2 The impact of natural disasters in Victoria and Queensland
Victoria

The 7 February 2009 ‘Black Saturday’ bushfires took 173 lives and destroyed over
2,133 properties. It is estimated that almost 1,400 households lost their homes (not

38 gince September 2008, the nu mber of long term unem ployed males aged 25-54 has increased from 24,900 to
36,800. This is below the aggregate long-term unemployment rate of 0.7 per cent and 1 per cent in September
2008 and September 2011 respectively.

39 panefits are indexed to either CP1 or, for pensions, the higher of the CPI or the Pensioner and Beneficiary Living
Cost Index (PBLCI - which places a higher weight on those goods and services more typically incurred by aged
pensioners and other transfer recipients). The PBLCI grew faster than the CPI in the past year, rising by 4.5 per
cent through the year to the June quarter 2011,

49 \wages and Prices data sourced from ABS Catalogue Number 6345.0 — Labour Price Index and ABS Catalogue

Number 6401.0 — Consumer Price Index.
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The Commonwealth also provided support to affected individuals through the

Australian Government Disaster Recovery Program to support, with the Queensland
and the Victorian governments, reconstruction efforts and social support activities -
including mental health services, housing assistance and residential housing advice.

At the height of the natural disasters, over 30,000 jobs were affected between
December 2010 and February 2011 in Queensland. Employment in that state is now
around pre-disaster levels™.

The impact of these natural disasters will need to be considered in assessing data
from the 2011 Census and key population indicators associated with reductions in

homelessness.

4.2.3 The social context

The Working Group has considered whether there have been any changes in social
factors that may have affected changes to homelessness since the NPAH
commenced. The Group considered changes in population numbers and
characteristics; prevalence of mental health disorders; family violence and family
breakdown rates; levels of social exclusion; and rates of out of home care and
detention.

While the review found incremental changes, these were not of a scale to point to
particular impacts on homelessness since the commencement of the NPAH. The key

trends were:

e continued population growth*” and ageing of the population®, which will
have long-term pressures on demand for affordable housing;

e along-term trend of reductions in family violence and family breakdown,
which are major triggers for homelessness“;

e increases in the number of people in prison and youth in detention over the
long term, both groups at risk of homelessness after they leave custody;

e progressive increases in the proportion of Australians estimated to
experience a mental disorder over their lifetime®, although it is not clear the
extent to which this reflects increase in identification and reporting - a third
of people who are homeless in inner city areas are estimated as having a
severe mental illness™’; and

“ Employment section sourced from ABS Catalogue Number 6202.0 — Labour Force Survey-
42 p ,etralia to 2050: Future Challenges, January 2010 (Intergenerational Report 2010), Attorney-General's
Department
* ibid
4 australian Bureau of Statistics (ABS) Women's Safety Survey, 1996 and Personal Safety Survey 2005.
5 AJHW 2011. Mental health services - in brief 2011. Cat. no. HSE 113. Canberra: AIHW.
46 national Survey of Mental Health and Wellbeing, 2007; Herrman H, Evert H, Harvey C, Gureje O, Pinzone T,
Gordon |. Disability and service use among homeless people living with psychotic disorders, in Australian and
New Zealand Journal of Psychiatry 2004; 38:965-974; Teesson M, Hodder T, Buhrich N. Psychiatric disorders in
homeless men and women in inner Sydney, in Australian and New Zealand Journal of psychiatry 2004; 38:162—
168
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e since 2005, the number of children under care and protection orders has
increased by 57 per cent*’ and the number of children in out of home care
has increased by 51 per cent.

More details of these and other social factors relevant to homelessness are in
Appendix 6.

47 AJHW 2011. Juvenile justice in Australia 2009-10, Juvenile justice series no. 8. Cat. No. JUV 8. Canberra: AIHW —
this is for the period 30 June 2005-30 June 2010.
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Chapter 5

5 PERFORMANCE INDICATOR FRAMEWORK

5.1 Overview

Consistent with its Terms of Reference®®, the Working Group examined the existing
performance reporting framework under the NPAH*, seeking to address any conceptual
and data issues with the existing performance indicators. A revised performance
indicator framework is proposed by the Working Group. This revised framework is
summarised at Table 5.1 below and the group’s recommendations against each
individual indicator are listed at section 5.2.

The Working Group began this process by undertaking a preliminary analysis of the

11 performance indicators in the current performance reporting framework of the NPAH
using the HoTs conceptual framework. The group assessed the conceptual and data
robustness of each indicator and the role that each indicator plays in measuring the
targets of the NPAH. '

The analysis, which drew on the work undertaken by the COAG Reform Council and the
Steering Committee for the Review of Government Service Provision, identified that
there were a number of performance indicators that suffered from data limitations
and/or conceptual issues, which limited their value as measures of performance.
Overall, the preliminary assessment identified that the measures drawing on population
data were conceptually sound and, while subject to some data constraints, were able to
be reported against. The lower level indicators were found to be both less effective
measures of the outcomes of the agreement and more affected by data constraints.

The Working Group then considered each indicator and the overall performance
reporting framework in order to determine if the indicator should be retained, modified,
replaced or removed.

In this context, the Working Group took account of a number of factors particular to the
context of homelessness. First, the nature of homelessness means that it is very difficult
to gather information on the proportion of the population that is homeless. Even with
significant efforts from data agencies, there is a wide margin of uncertainty in even the
best available data on the homeless population which is drawn from the Census of
Population and Housing (the Census). Obtaining this data is costly, complex and labour-
intensive. Further, the Census only takes place every five years and the Working Group
did not consider trying to collect this information more frequently was practical.

Second, the Working Group recognised that there are particular groups in the
community at especially high risk of homelessness and that one of the effective ways of

“® provided at Appendix 1
9 provided at Appendix 2
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benefits for further data development that would enable more frequent and detailed
measurement and reporting of the homeless population.

5.2 Recommendations for revisions to the existing performance indicator (P1)
framework

The Working Group proposes that in general the performance indicators be retained,
despite some being subject to data limitations, to reflect policy intent and allow for
future improvement. The Working Group agreed that, where appropriate, such
indicators would be reported using more limited performance measures. To ensure this
is transparent, the Working Group recommends the performance framework in the
NPAH include performance measures alongside the performance indicators, detailing
what components of the indicator will be measured. Where the whole indicator is able
to be measured, the wording of the performance measure is the same as the
performance indicator. Where the data are only able to measure some components of
the indicator, or do not cover the whole of the population of interest to the indicator,
the performance measure specifies the elements that can be measured, or the sub-
population to which the data pertain.

5.2.1 Performance Indicator 1

Pl 1 — The proportion of Australians who are homeless

It is recommended that this indicator be retained.

This P! is an overarching indicator which was considered to be based on relevant data
covering the population that is comparable between jurisdictions. It was considered to
be a reasonably effective indicator with only minor data limitations and which
demonstrates strong conceptual links to the outcome ‘Fewer people will become
homeless and fewer of these will sleep rough’.

The performance measure (PM) recommended for this indicator is:

PM 1 — The proportion of Australians who are homeless

It is recommended that the performance benchmark (PB) for this indicator be retained,
with minor changes to the wording as follows:

PB 1 —A 7 per cent reduction in the number of homeless Australians by 2013

The Working Group noted available data do not align with the baseline (2008) and
benchmark (2013) years of the NPAH, since progress against this indicator could be fully
measured only at the Census data collection points of 2006 and 2011. The group noted
that the use of Centrelink data is being investigated to determine whether, together
with SAAP and SHS data, they can be used as a source to estimate progress for 2013.
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The performance measure recommended for this indicator is:

PM 5 — The proportion of people in social housing and private rental and accessing
specialist homelessness services who maintain or secure sustainable housing

PB5

No performance benchmark is proposed for this indicator, due to the uncertainties
associated with the replacement of the SAAP National Data Collection by the SHS data
collection in 2011-12. In lieu of a specific benchmark, the preferred direction of this
indicator is for an increase.

5.2.6 Performance Indicator 6

Pl 6 — The proportion of people experiencing repeat periods of homelessness

It is recommended that this indicator be retained.

It was considered that this indicator demonstrates a clear connection the outcome
‘Fewer people will become homeless more than once’.

While it is subject to data constraints, the Working Group considered that this outcome
was too important to go unmeasured and that no better indicator was available. The
Working Group also took account of improvements in data that are likely to result from
the revised measure (see below) and the improvements resulting from the transition
from the SAAP to the SHS data collection.

The performance measure recommended for this indicator is:

PM 6 — The proportion of people accessing specialist homelessness services who
experience repeat periods of homelessness

PB 6

It is recommended that the existing performance benchmark be retained, noting that
caveats may be applied to the data when it is reported, to assist with interpretation of
the results - in particular the extent to which comparability issues between SAAP and
SHS data may be influencing the results. The Australian Institute of Health and Welfare
(AIHW) proposes to produce two measures for 2011-12 to assist with transitioning to
the new data source: one SAAP-like measure and one that uses the improvements
offered by the SHS data.

5.2.7 Performance Indicator 7

Pl 7 - Number of young people (12 to 18 years) who are homeless or at risk of
homelessness who are re-engaged with family, school and work

The proportion of young people (12 to 18 years) who are homeless or at risk of

: R R
Recommendation 4 —Itis recommended that Pl 7 be revised as follows: 1‘
homelessness who are re-engaged with family, school or work. ﬁ
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The proposed approach has benefits in terms of improved information and
accountability, including:

e Improved population-level indicators, which include increased emphasis on
Indigenous homelessness in accordance with COAG commitment to Closing the Gap.

o Improved measurement of outcomes for key homelessness cohorts through service

provision measures which will enable focus to be maintained on key policy issues.
The proposed changes to performance indicators will result in a better alignment with
the outcomes of the NPAH, allowing for more meaningful reporting of performance.
This will give all jurisdictions access to better information when addressing
homelessness and potentially result in improved policy outcomes.

However, there remain limitations in reporting against those indicators that rely on
measures drawn from the SHS collection because data are not available on the whole
homeless population. The proposed performance measures based on SHS data are long-
term proxy or partial measures which capture outcomes for people who access these
specialist homelessness services. However, this data are at best a rough indicator of
outcomes for the wider population.

Despite this, these indicators are included in the proposed revised framework because
the clients captured in the SHS data have been identified as the main identifiable and
reported group experiencing homelessness. By including indicators for this group, a
better assessment of the performance of homelessness programs will be possible.

An alternate option involving undertaking significant further data development work to
improve reporting of population level data was considered. However, obtaining
accurate and timely population level data would require undertaking what would be, in
effect, a more thorough and rigorous version of the national census collection but on a
more frequent basis.

Such an exercise would result in better data on homelessness than the proposed
approach and would have the advantage of providing an improved understanding and,
potentially, enhanced policy outcomes. However, even if a significantly more reliable
collection were possible, the Working Group considered that associated costs would be
prohibitive, being several orders of magnitude higher than for the national census.
Finally, given the lead in time for national censuses or surveys, it would not be possible
to complete this further work during the life of the NPAH.

Thus, despite the benefits that would flow from the availability of comprehensive
information on homelessness, the Working Group did not believe that taking on the cost
was justified at this time.

The ABS is also investigating whether, and if so how, Centrelink data can help estimate
homelessness between Censuses. The initial aim of the investigation is to ascertain the
strength of correlation, for a range of personal characteristics, between Census area-
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implemented, enabling improved outcomes focused reporting which is more consistent

with the IGA performance reporting framework than program and output measures.

Several indicators proposed in this review utilise this new data.

With regard to the specific recommendations for actions to be taken to review the

existing performance framework, develop and implement a revised framework and bring

forward a plan for data development in 2011:

e FaHCSIA, with input from the AIHW and state and territory departments

responsible for housing and homelessness, began a review of the performance
reporting framework for the National Partnership Agreement on Homelessness
in December 2010. This process was superseded by the COAG agreement at its
meeting on 13 February 2011 to adopt the recommendations of the Heads of

Treasuries review of National Agreements, National Partnerships and
Implementation Plans, which included a review of the National Partnership
Agreement on Homelessness.

e COAG specifically required that the review of the National Partnership
Agreement on Homelessness consider the performance framework. The

Working Group has considered changes to improve the framework, including

those recommended by the CRC as a result of its own assessment.

o The framework proposed in this report retains the population measures

drawn from the Census and includes performance measures that draw on

Specialist Homelessness Services data to measure sustainable housing

and social inclusion outcomes.
o The performance reporting framework will be supported by more

standardised annual reporting on the outputs of NPAH initiatives against

jurisdictions’ Implementation Plans, through a revised reporting
template.

o The new SHS collection will improve data collection and reporting on

outcomes for people who are homeless or at risk of homelessness.
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