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2.3 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 reported 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

* 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. -

¢ CRC, National Partnership Agreement: Early Assessment of Progress, the executive summary of
which is provided at Appendix 3
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Chapter 3

Talking Points:
e This chapter looks at:
o the available evidence on progress towards outcomes of the NPAH; and
o the extent to which the initiatives and strategies funded under the NPAH may
have impacted on homelessness.
e It highlights the complexities of this task including:
o The lack of data and difficulties with comparability and attribution; and
o The fact that initiatives have only been fully operational for a year.
e [t discusses the work happening across government that will help address these
difficulties in the future, including:
o New SHS data collection
o Centrelink flag
o Evaluations by jurisdictions and others
o Research projects
o ABS work on counting the homeless
e There are discussions under each of the 4 NPAH outcomes outlining what conclusions
can be drawn about progress:
o Firstly, from the ancillary quantitative data sources
o Secondly from the jurisdictions’ outputs, with evidence drawn from the annual
reports and case studies, as well as feedback from stakeholder consultations
e A section is included summarising the overall impact of the NPAH on outcomes

o Quantitative data indicates:

= Qutcomes 1- no direct evidence that progress has been made in reducing
the numbers of homelessness people

= Qutcome 2 - evidence of progress relating to reductions in repeat
homelessness

= Qutcome 3 - not possible to assess whether people at risk of or
experiencing homelessness are improving connections with families and
their education or employment participation

=  Qutcome 4 — evidence that progress has been made in improving services
and access to housing for homeless people

e The final sections looks at impacts and some lessons learnt, including:
o Difficulty recruiting and retaining skilled personnel; community support and data
and evaluation.
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had, in some cases, substituted for previous effort. The latter was raised as an issue
in one consultation.

While data from the former SAAP collection have shown some improvement in
access to services in the period to June 2010, data were not available to the
Working Group for 2010-11, a period in which impacts of the NPAH may have been
clearer. This is because services funded under the NPAH were still being established
during 2009-10 and may not have been operational for the full financial year. Data
from 2010-11 and subsequent years will provide a clearer picture, given that
initiatives should be well-established by then.

Given the current gaps in data availability, there is a need to take further stock of
progress in 2012. A number of jurisdictions (Queensland, Western Australia,

New South Wales, Victoria and South Australia) have commenced evaluations of
NPAH initiatives, which will provide further evidence regarding the effectiveness of
new NPAH service models and whether they are making a difference in improving
client outcomes. Well-designed evaluations will also provide greater methodological
rigour when addressing issues such as attrlbutlon of outcomes and the longer-term
impact of NPAH investments.

The availability of data from the 2011 Census in 2012 and the need to consider
whether, and in what form, specific investment for homelessness should be
continued, would make further examination of progress towards achievement of the
NPAH outcomes in 2012 timely. '

3.4 Lessons Learnt

Appropriately skilled personnel
Recruiting and retaining appropriately skllled staff, partlculariy 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
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e Chapter 4 examines the factors outside the NPAH that may impact on the NPAH
homelessness outcomes, including:
o national housing/homelessness initiatives, such as the NAHA and other National

Partnership Agreements; and

o national non-housing/homelessness initiatives, such as JSA, headspace and the

Personal helpers and Mentors Program (PHAMS;)

¢ It also looks at the changing economic and social context of the NPAH, including:

e}

O O O o0 0 O

housing affordability;

employment;

the natural disasters in Queensland and Victoria;
population growth and ageing;

trends in family breakdown;

increasing instances of mental illness; and

increased numbers of young people in detention.

e Appendix 6 goes into more detail on the issues covered

e Any comments on this chapter?
e |[sthere anything to add or remove?
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in Indigenous Disadvantage (Closing the Gap), given that Indigenous people are
overrepresented in the homeless population.

The performance measure recommended for this indicator is:
New PM (PM 2 in proposed revised framework) — Proportion of Indigenous Australians who
are homeless

There is an existing benchmark relating to homelessness amongst Indigenous Australians,
previously reported against using the disaggregated data from Pl 1. It is recommended that
the performance benchmark be retained as a benchmark for the new PI 2, with minor
changes to the wording as follows:

New PB (PB 2 in proposed revised framework) - 33.3 per cent reduction in the number of
Indigenous Australians who are homeless by 2013

5.3.2

New PI (PI 4 in proposed revised framework) — Proportion of Indigenous
Australians who are experiencing primary homelessness (rough sleeping)

This indicator is proposed as an indicator in its own right rather than relying on the
disaggregation of P| 2 — Proportion of Australians who are experiencing primary
homelessness (rough sleeping) - to demonstrate outcomes for Indigenous homeless people,
given the over-representation of Indigenous people in the rough sleeper population.

_The performance measure recommended for this indicator is:
New PM (PM 4 in proposed revised framework) — Proportion of Indigenous Australians who
are experiencing primary homelessness (rough sleeping)

PB

There is no existing benchmark for indigenous rough sleepers. The working group
determined that it was inappropriate to set a new benchmark at this late stage in the
agreement, when all initiatives have already been decided and jurisdictions had no
opportunity to adjust deliverables to meet new expectations. Additionally, the relevant
data would rely on census data. As there will be no Census conducted in the remaining life
of the agreement it was considered that it was unlikely agreeing the benchmark now could
have any effect. The ABS review of the methodology for counting the homeless, which is
now not due to report until May 2012, may also have unanticipated impacts on Indigenous
rough sleeper numbers.

In lieu of a specific benchmark, the preferred direction of change for this indicator is a
decrease.
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The indicators have been re-numbered to reflect the addition and removal of indicators as
above. All of the indicators under the revised framework either provide a strong measure of
the relevant outcome, or, where this was not possible, robust long-term proxy indicators
providing information on for key policy directions. Acceptable data also exist that will allow
all of these indicators to be reported against. The performance indicator framework
currently contained in the NPAH is included for comparison at Appendix 2.

Benchmarks hiave not been proposed for a number of indicators due to the uncertainties
associated with changing from the SAAP to the SHS data collection in 2011-12. The Working
Group recommends against setting benchmarks for these indicators, even once data are
available from the SHS data collection in October 2012, given the short time remaining
between then and the end of the term of the NPAH.

5.5 Cost benefit analysis

The Working Group considered the relative costs and benefits of the proposed revisions to
the performance reporting framework, as well as those of an alternative option of
developing further data to fill existing data gaps and to better enable more timely and
robust performance measurement and reporting.

The changes to the NPAH performance indicators and associated performance measures
proposed in this report do not involve additional data development costs as they leverage
off work that has already been funded, including in particular the development by the
Australian Institute of Health and Welfare, in conjunction with State and Territory
Governments and the Commonwealth, of the new SHS collection to improve reporting on
homeless clients.

The proposed approach has benefits in terms of improved information and accountability,
including:

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

e 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 specialist
homelessness services data are long-term proxy or partial measures which capture
outcomes for people who access these specialist homelessness services. However, this data
is 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
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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.

5.6 Transitional issues

SHS data collection

The replacement of the SAAP National Data Collection by the SHS collection will result in
data that are not fully compatible, as the two collections vary in both scope and the way
information is collected about clients and children in particular. As the SHS collection has
just commenced, the full extent of the data comparability issues are still being investigated
by the AIHW. The 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. SHS data for 2011-12 is expected to be available before
the end of 2012.

SHS collection data will provide a more comprehensive picture of homelessness in Australia,
including improved data on causes of homelessness, repeat homelessness, exits into
housing, and children who are homeless. This will enable better assessment of the
performance of homelessness programs.

ABS review of Counting the Homeless

It should also be noted that the homelessness population measures will be affected by the
results of the ABS Review of the methodology for counting the homeless, which is currently
expected to be released in May 2012. Revised estimates, which remove identified
overestimation, would imply a possible downward revision of the 2006 numbers by around
40 per cent. However, ABS is working to establish whether new estimates for aspects of
homelessness not attempted before — especially in regard to improved Indigenous
homelessness estimates — can be derived using Census data, and whether a robust method
can be developed for estimating aspects of ‘couch-surfing’ which has been incorrectly
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reported in the Census. As that research has not been finalised at the time of this report, no
analysis of the impacts of Census data on benchmarks has been included and baseline
numbers are not currently able to be specified. The ABS will retrospectively adjust the
population data for 2001 and 2006 to reflect the revised methodology and it is proposed
that the Select Council on Homelessness review the baselines for PIs 1-4 once the ABS data
becomes available.

5.7 Response to the COAG Reform Council (CRC) recommendations on performance
reporting in the NPAH

As part of this review of the NPAH, the Working Group was asked to address the following
recommendations made to COAG by the CRC in its National Partnership Agreement on
Homelessness: Early Assessment of Progress 2009-10 in July 2010.

CRC Recommendation 1:

The COAG Reform Council recommends COAG note the council’s assessment that:

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

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

e continued efforts to develop and measure the problematic performance indicators
and benchmarks in the agreement are unlikely to provide useful information during
the life of the agreement and risk diverting governments’ focus from the broader
data development task to measure the outcomes of the agreement

o all governments have shown a strong commitment to the continued improvement of
the performance framework. The data development work now being undertaken to
improve the quality and scope of homelessness data may in time result in a
substantially improved data system on homelessness in Australia.

CRC Recommendation 2: .

The COAG Reform Council recommends that COAG request the Housing Ministers

Conference to:

e review the performance reporting framework for the National Partnership
Agreement on Homelessness, reporting to COAG by December 2010

e use the review to develop and implement a simplified performance reporting
framework focused on indicators of the homeless population and program-based
performance measures, as proposed in this early assessment

e separately bring forward a plan, during 2011, for the broader development of data
to support the reporting of outcomes for people who are homeless or at risk of
homelessness. The plan should take into account the cost, benefits and relative
prioritisation of data development options and COAG's agreed outcomes and
objectives.

The Working Group noted that at the time that the CRC report was written there were large
gaps in homelessness data, which impacted adversely on governments’ ability to report on
performance under the NPAH.
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Talking Points:

Appendix 1 is simply the Working Group ToR for reference

Appendix 2 reproduces the performance reporting framework from the NPAH for
reference and comparison with the proposed revised framework

Appendix 3 is the executive summary from the CRC report, CRC's National Partnership
Agreement: Early Assessment of Progress, which is referred to in various places
throughout the report

| don’t think we need to spend time on the first 3 appendices.

Appendix 4 includes:

o the 2 pager provided to participants before the consultations (including the
questions);

o asummary of the key messages distilled from the consultations in the form of a
table, by frequency — the final column showing how many separate consultations
gave the particular message

o a list of organisations consulted

Does anyone have any comments on appendix 47

Appendix 5 has more detail on NPAH outputs - including 2 tables: a summary of financial
investment in the NPAH by jurisdiction (2008-09 to 2012-13) and a summary of NPAH
Outputs across Jurisdictions — 2010-11

Does anyone have any comments on Appendix 5?

Appendix 6 includes more detail on the context of the NPAH, including paragraphs on
issues such as population growth/ageing, family breakdown, mental health etc

Does anyone have any comments on Appendix 67

Relevant papers
Agenda paper 3.6 — Appendix 1: Working Group ToR

Appendix 2: Current NPAH performance reporting framework
Appendix 3: Executive summary from the CRC report, CRC’s National
Partnership Agreement: Early Assessment of Progress

Appendix 4: Consultations (methodology, table of key messages,
organisations consulted)

Appendix 5: NPAH outputs

Appendix 6: Context






Appendix 1

Assess progress towards the agreed outcomes, including through seeking
expert advice from the COAG Reform Council, Ministerial Council data
groups, data agencies, the Secretariat for the Steering Committee of the
Review of Government Service Provision, and others as appropriate.
Consider the implications for the National Affordable Housing Agreement’s
reporting framework homelessness objective.

Consider any other issues of significance for the operation of the NP or the
achievement of its objectives.

As the review progresses, provide reports to the Implementation Steering
Group on key issues.

Deliver a final report to the Implementation Steering Group on progress
towards outcomes and any action required, including specific
recommendations for improved performance reporting, measurable
performance indicators, a prioritised data development plan that takes into
account the cost and benefits, and any issues regarding the Agreement.

Meetings

The Working Group will meet as required.

Meetings will be chaired jointly by the Department of the Prime Minister and
Cabinet and the South Australian Department of Premier and Cabinet.
Commonwealth will provide secretariat support for the Working Group.

Process

1.

Initial analysis of the Homelessness NP performance framework (including
reporting) against the HoTs conceptual framework, taking into consideration
the recommendations from the CRC and Steering Committee for the Review
of Government Service Provision.

Analysis of existing performance indicators and performance benchmarks
that are identified as poor quality (at step 1) against the HoTs Review
Conceptual Framework’s guiding principles for rationalisation or change.
Analysis of additional and alternative performance indicators and
performance benchmarks against a framework for prioritisation, including
consideration of the costs and benefits of new or expanded data collections.
Consider the overall appropriateness and proportionality of any revised
performance framework.

Assessment of progress against outcomes. ‘
Identification and analysis of any other significant issues relating to the
operation of the Agreement and the achievement of its objectives.

Draft recommendations and a report with supporting analysis (including a
response to the CRC’'s recommendations).















Reform Council

The council has made two recommendations to COAG in relation to the National Partnership
Agreement on Homelessness, in line with the council’s assessment as summarised above and
consistent with the proposed simplified appreach to the performance reporting framework.

Box E.1 Recommendations

i\’ Mational Partnership Ag on Hol : Early assessment of progress

Appendix 3






Appendix 4

THE NATIONAL PARTNERSHIP AGREEMENT ON HOMELESSNESS

The Agreement will contribute to achieving the following four outcomes:

fewer people will become homeless and fewer of these will sleep rough
fewer people will become homeless more than once

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

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

The four core outputs under the review which all parties were expected to deliver are:

®

Implementation of the A Place to Call Home initiative
‘Street to home’ initiatives for rough sleepers

Support for private and public tenants to help sustain their tenancies including through tenancy
support, advocacy, etc

Assistance for people leaving child protection services, correctional and health facilities, to maintain
stable, affordable housing.

Additional non-core outputs cover diverse issues such as:

assisting older people, young people, those with substance abuse or mental health issues, or
experiencing domestic violence obtain or maintain accommodation

improvements in service coordination and provision and national state or local homelessness action
plans

Outreach programs to connect rough sleepers to long-term housing and health services
Legal services provided to people who are homeless or at risk of homelessness

Workforce development.

The Agreement also identifies three key strategies to focus activity:

Ensuring effective prevention and early intervention strategies address both individual and
structural causes of homelessness.

Targeting of services to people who are regular rough sleepers; repeatedly homeless; living with a
high risk of homelessness; struggling with the impact of cycles of homelessness; disempowered due
to mental illness; and unaccompanied children.

Ensuring a better-connected, integrated and responsive service system is in place.

How the information you provide will be used

A summary of the discussion will be drawn up for the Review Working Group as input to the review. A
draft summary will be provided to you for comment before being forwarded to the working group. Your
organisation may be listed as a contributor to the review but views will not be specifically identified.

A decision has not been made on whether the final report of the Review of the Natlonal Partnership
Agreement on Homelessness will be made public.





















Appendix 6

Family or relationship breakdown is the main reason why males with children seek
assistance from a Supported Accommodation Assistance Program (SAAP).g Young
people and families in contact with youth homelessness services often cite family
violence as reasons for needing assistance. Young people can be the victims of
violence or may be violent toward other family members and so may enter the youth
justice system or the child protection system as a result.

In 2009, there were 49,448 divorces granted in Australia, an increase of 2,239

(4.7 per cent) compared to 2008 - the first increase in the number of divorces
granted since 2001.*° While the proportion of divorces involving children has been
generally decreasing, the number of children affected by divorce increased from
43,184 in 2008 to 45,195 in 2009, representing 49.1 per cent of all divorces
granted.™

Transitioning from care, detention or other institutional settings

People leaving health services, care and protection settings or the criminal justice
system are at an increased risk of transitioning into homelessness. Specialist
homeless service providers report that many people seek support soon after
discharge from hospital. This occurs more frequently for people being discharged
from mental health services.™

People leaving the criminal justice system are also at risk of homelessness. With the
numbers of people in the criminal justice system increasing over the last two
decades, this is also a growing group of people at risk of homelessness."

Young people leaving the youth justice and child protection systems also report high
levels of homelessness.'* Between 2006-07 and 2009-10 there has been a steady
increase in both the numbers and rates of youth in detention in Australia.”® Nearly
half of all people seeking the support of specialist homelessness services are young
people under 18 years of age.™

Mental health and substance abuse

Mental health and substance use disorders can be key contributing factors leading to
homelessness and homelessness can also contribute to the further deterioration of
mental wellbeing. People with a severe mental illness who are without family,
community and clinical supports are particularly vulnerable to homelessness.

Nearly one in two Australians will experience some form of mental illness at some
stage during their life, and one in five Australians experience mental iliness each

® Australian Institute of Health and Welfare (AIHW) Homeless people in SAAP: SAAP National Data
Collection annual report, SAAP NDCA report series 12, cat. no. HOU 185, Canberra, 2008

1® Australian Bureau of Statistics. (2010). Marriages and divorces, Australia, 2009 (Catalogue no.
3310.0).

* Ibid.

R Department of Families, Housing, Community Services and Indigenous Affairs (2008). The road
home: A national approach to reducing homelessness. Canberra: Commonwealth of Australia.

** Australian Bureau of Statistics (ABS), Prisoners in Australia, ABS cat. no. 4517.0, Canberra, 2007
il McDowell, Report card: Transitioning from care, CREATE Foundation, Sydney, 2008.

© AIHW 2011. Juvenile justice in Australia 2009-10. Juvenile justice series no. 8. Cat. no. JUV 8.
Canberra: AIHW. .

'® AIHW. Homeless people in SAAP: SAAP National Data Collection annual report, SAAP NDCA report
series 12, cat. no. HOU 185, Canberra, 2008.






Appendix 6

recognised challenges of measuring the true rate of homelessness in the broader
Australian population, some homeléss Indigenous people may not consider
themselves as homeless if they have a strong cultural attachment to the place where
they live. This may have also have implications for service providers in determining
the service or accommodation needs of Indigenous clients.

Indigenous Australians are also over-represented as clients of specialist housing
services®. Similar to the drivers of homelessness for non-Indigenous Australians,
family breakdown, family violence and substance abuse have been identified as
being factors causing homeless Indigenous Australians to seek support services.”®
However, Indigenous Australians are more likely to cite overcrowding as a reason for
seeking assistance from specialist homeless services.27 Consistent with the complex
nature of Indigenous disadvantage, there is a higher prevalence of socio-economic
and health and wellbeing factors which may contribute to the higher rate of
Indigenous homelessness and the subsequent need for services, such as higher levels
of unemployment,?® low levels of home ownership (although this has increased),”
more frequent contact with the criminal justice system and poor education and
health outcomes®.

Indigenous homelessness is most likely to occur outside of major cities whereas non-
Indigenous homelessness is most likely to occur in major cities.* The significant
mobility of Indigenous people living in rural and remote Australia®®> (for example due
to the need to relocate to be closer to services, particularly health services or for
cultural obligations), may also contribute to the higher rate of homelessness for
Indigenous Australians, particularly in rural and remote Australia.

# AIHW 2011. Housing and homelessness services: access for Aboriginal and Torres Strait Islander
people. Cat. no. HOU 237. Canberra: AIHW.
* |bid.
2 Department of Families, Housing, Community Services and Indigenous Affairs (2008). The road
home: A national approach to reducing homelessness. Canberra: Commonwealth of Australia. P50
*® ABS 4704.0 - The Health and Welfare of Australia’s Aboriginal and Torres Strait Islander Peoples,
Feb 2011
* SCRGSP (Steering Committee for the Review of Government Service Provision) 2011, Overcoming
ggdigenous Disadvantage: Key Indicators 2011, Productivity Commission, Canberra.

Ibid.
* AIHW 2011. Housing and homelessness services: access for Aboriginal and Torres Strait Islander
people. Cat. no. HOU 237. Canberra: AIHW.
*2 pustralian Housing and Urban Research Institute (2006). Indigenous mobility in rural and remote
Australia. Queensland: Final report no 90.





