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Abstract 
This thesis sets the Gallop Labor government in Western Australian during 

the period 2001 to 2005 in its historic context.  It seeks to understand the 

capacity that Gallop had to deliver on promises for a more coordinated 

agenda in the light of community, political and public sector expectations.  In 

doing so, it examines his capacity from three perspectives: the leadership 

environment, the actors around him and the structures and routines he was 

able to use.  Despite their best intentions, the capacity of all leaders is shaped 

by expectations and the structures and routines that they inherit.  Only with 

time can those expectations and conventions be changed.   

 

The research draws on interviews with key actors around Gallop, documents 

published by Gallop’s government and the literature more broadly.   

 

Gallop was elected after only eight years in Opposition after the reputation of 

the Labor Party was destroyed by the findings of the WA Inc Royal 

Commission.  He needed to establish his government’s credibility as a sound 

economic manager and to avoid at all costs perceptions of political 

appointments in the public service.  He would also have been aware that 

Western Australian governments rarely get more than two terms so there was 

a sense of urgency to get things moving. 

 

This thesis shows Gallop as an aspirational leader who relied on his public 

sector to implement reforms but he did not introduce systemic mechanisms to 

oversee implementation.  This is not unusual in first term governments where 

the focus is more commonly on instigating change.  It shows that the 

constraints of legislation, and no doubt his own reluctance to intervene in the 

light of history, resulted in a strong demarcation between public sector and 

political staff.   

 

Gallop was clearly committed to a sustainable agenda.  However, this meant 

that he faced the dilemma increasingly common to all leaders – any 

commitment to one interest group could be seen to disadvantage another.  
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Therefore, attempts to provide balance across the environmental, social and 

economic spectrums could be seen as a lack of commitment or an ad hoc 

approach to decision making. 

 

Gallop’s reforms to the machinery of government and to the administration of 

Cabinet were in keeping with contemporary practice.  He instituted the State’s 

first attempt at a strategic plan across the public sector.  He championed 

increased participation of the community in policy development and 

strengthened the capacity of his department to coordinate across several 

policy areas.  His five years at the helm resulted in significant reforms but 

there remained a sense that more could have been achieved. 

 

In focusing on three particular policy issues that Gallop tackled, I argue in this 

thesis that the traditional structures and routines can be successfully applied 

to those policy issues that can be reduced to relatively independent parts.  

However, those complex problems where the solutions to the parts are 

interdependent and which require on-going consultation and negotiation need 

new sets of skills and routines that are not likely to be an accepted part of the 

risk-averse culture so often found in bureaucracies.  Moreover, the traditional 

coordination mechanisms of central oversight may detract from the likelihood 

that solutions will emerge.  I argue that leaders could make more use of their 

accountability levers to monitor the collaborative capacity of central agencies 

and senior bureaucrats so that working together to solve problems becomes 

routine.   

 

What cannot be known, is whether or not Gallop like his contemporaries such 

as Blair in the UK or Beattie in Queensland would have increased his 

attention to implementation had he stayed for a full second term.  Nor can we 

foretell whether he or his department would have been able to establish the 

routines and culture necessary to work collaboratively as a matter of course to 

solve the most complex problems he faced. 
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CHAPTER ONE: ONLY FIVE YEARS 

Introduction 

By 10.00am on 16 January 2006, Governor Stirling Tower in St Georges Tce 

in Perth, Western Australia (WA) was abuzz.  The media throng had gathered 

in the foyer and news was out that the premier, Dr Geoff Gallop, was about to 

make an announcement.  The premier’s office was on the 24th floor of 

Governor Stirling Tower, several other ministers and their staff were scattered 

up and down the building, the government media office inhabited the 17th 

floor.  The Department of the Premier and Cabinet as well as Treasury and 

Finance took up most of the rest of the building so news of action in the foyer 

quickly spread.  The foyer provided the meeting place between the office and 

the coffee shops and was the place to linger to see just who would be saying 

what to the media. 

 

The news stunned and dismayed the building.  Surrounded by family and 

colleagues, Gallop had returned from leave to announce his resignation from 

politics due to ill health.  News spread across the airwaves around the State 

and through the national media.   

 

In the days after his resignation, tributes flowed but the business of 

government had to go on and the new premier, Alan Carpenter, soon began 

to put his personal stamp on the way government and the public sector would 

operate.  The State moved from leadership by a former academic with a 

passion for public policy, to a leadership by a former journalist.  Change was 

expected.  And change came.  Within a month, the new premier had 

announced his intention to “move 103 people and $91.6m to other 

departments … to streamline the (premier’s) department and give it back 

more focus" (Mason, 2006).  Gallop had taken a leadership role in several 

policy areas.  Clearly, Carpenter intended a different approach. 
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But what could be learnt from the Gallop years?  It is rare to find a political 

leader with an academic background in public policy, indeed such creatures 

are rare outside universities.  In a speech to the public sector only months 

before his resignation, Gallop had spoken with a sense of urgency about the 

need for “an effective and well-coordinated public sector to guarantee civilised 

life” (Gallop, 2005a).  Like all politicians’ speeches, this speech had passed 

through several layers—drafted for him in his department, edited in his 

office—but the final text was his own, he had written it himself.1  Coordination 

was a theme that permeated his approach and is the theme of this thesis. 

 

Few if any would argue that the style and capacity of individual leaders and 

the circumstances in which they are operating, impact on the approaches their 

government takes to coordination.  In a federation like Australia, state 

premiers are at the apex of government within their own jurisdictions but are 

also part of the larger political arena at the national level where they are but 

one of several heads of government.  They also represent their political party.  

The diary of any leader would demonstrate the demands on their time as 

industry and community groups as well as individuals seek an audience and 

no doubt offer advice on the best way forward in any number of policy areas.  

It may seem to the outsider to be a very powerful position with both the 

intellectual resources of the public sector and the resources of the state more 

generally at their disposal.  Their re-election, however, is dependent to a large 

extent on their achievements in direct service delivery in health, education, 

law and order and for the provision of infrastructure for which other ministers 

are generally responsible.  How then do premiers best use the resources at 

their disposal to coordinate across the broad canvass of government business 

while responding to a demand to keep the size of the public service to a 

minimum? 

 

The relentless scrutiny of the media encourages governments to continually 

demonstrate initiatives in response to community concerns.  It is a rare 

                                            

1 Personal communication at that presentation. 
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service that can be cancelled without causing concern to someone even 

though it may duplicate or even counter other services.  The news is in the 

loss of the service to a small number of people rather than in the resources 

saved or better outcomes for the community as a whole.  With the on-going 

demand then to respond to individual needs and wants, while at the same 

time minimising the cost of government, how can leaders best determine the 

way ahead?  What were the tools Gallop had at his disposal, which tools were 

most appropriate in the many and varied circumstances he encountered, and 

how did he use of those tools?  How did he know his craftsmen across the 

public sector would recognise and want to use the tools?  In the 21st century 

should they have been honing the use of existing tools or finding new tools? 

 

Purpose, aims, motivation 

Coordination in the public sector had been in the election platform when Labor 

was elected under Gallop’s leadership in 2001.  The platform recognised a 

need for “a Government that is clearly focused and structured in such a way 

that it can be proactive and effective in delivering quality services”.  Among 

the promised outcomes were a whole of government approach to addressing 

community problems to give more coordinated and integrated service 

delivery, a reduction in the duplication of policy advice and reform of Cabinet 

structures (ALP, 2001:7).  The aim of this thesis is not to evaluate the success 

or otherwise of specific policy outcomes but to look to lessons learnt from a 

continuous improvement perspective.   

 

It investigates the opportunities and constraints that impacted on Gallop’s 

capacity to enhance coordination across Cabinet and the public sector asking: 

did the traditional methods of coordination remain relevant and appropriate, 

and were there any new or emerging mechanisms that were necessary for 

coordination.  In summary, it seeks to answer the questions: What can a 

premier do to better coordinate? What thwarts the best intentions? How can a 

premier influence the public sector to work to a coordinated agenda? 
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The urge to coordinate is as old as government itself.  Philip of Macedonia, 

father of Alexander the Great, is regarded as the first European leader to 

centralise political, military and administrative policy making and decentralise 

the machinery to make it work (Bose, 2003).  In Britain, early reports of 

coordination stem from changes to the recruitment of knights in the 13th and 

14th centuries when central commissions were appointed to improve the 

quality of the armies replacing the ‘motley units’ provided by the shires and 

towns (Bendix, 1978), reflecting a move to change the balance between 

centralisation and local autonomy.  Since then, history can demonstrate 

attempt after attempt by heads of government to establish mechanisms that 

will help them steer a clear path to a coherently defined future.  History is also 

littered with failures by governments to coordinate, that is to get all the parts of 

government working towards the same goal or, at the very least, not working 

in competition with one another (Mulgan, 2002).   

 

In Western Australia, the 1879 Public Officers Act allowed police, magistrates 

and public officers to undertake one another's duties in isolated areas and the 

first Annual Report of the Public Service Commission in 1906 shows that 

concern for coordination was more about reducing duplication than 

inconsistencies.  The Commissioner of the day, Mr M E Jull, warned that 

“great precautions will have to be taken to prevent the gradual duplication (on 

various pretexts put forward from time to time) of the deeds, records, 

accounts, and plans …” (PSC, 1906:24).  He went on to highlight the need to 

rationalise the “plethora of inspectors” from different departments and of the 

need to take “steps to remedy the spectacle of two inspectors, one following 

the other into a building or factory in a town to do almost analogous work 

which either could do if properly instructed from one central agency.”   

 

The last decade has seen resurgence around the world of calls for, and 

promises of, greater coordination.  Phrases such as ‘joined-up government’, 

‘collaborative approaches’, ‘better communication’, ‘avoidance of overlap and 

duplication’, and ‘more consistency and coherence’ permeate political 

speeches and public sector strategic plans.  The critical roles of central 

agencies and Cabinet in whole of government coordination have been 
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identified in academic literature and in public sector reports for more than a 

century.  It is an essential role of the premier and of the premier’s department 

(Davis, 1995) and Richards and Kavanagh (2000) outline repeated efforts by 

the British Government since 1918 to reform government to increase the 

focus on integrated policy development and service delivery.   

 

The traditional authoritarian and bureaucratic model upon which the 

Westminster system is based relies on conformity derived from a rule based 

system.  As government grows in size and complexity the coordination 

challenge increases.  At the same time respect for, and the authority of, 

governments is decreasing requiring that they look to new and innovative 

ways of bringing about coherency in policy, planning and service delivery.  

Identifying evidence of inconsistencies – of flip, flop and more recently flap2—

has become part of the media arsenal for showing that leaders are 

inconsistent and hence untrustworthy (Young, 2004).  However, as 

O’Faircheallaigh et al put it: “Whenever there is a cry for better or more 

coordination, it is necessary to ask what is to be coordinated, by whom, with 

what processes and to what end?” (1999:183). 

 

This thesis sets out to explore what can be learnt about coordination during 

Gallop’s five years as premier.  It looks at his approach to getting a 

coordinated response to a number of policy issues as well as the systemic 

mechanisms that were introduced during his time as leader.  The aim of this 

case study is to identify any lessons for other leaders, their Cabinet 

colleagues and their agents in the public sector who are tasked with 

implementing the policies of the government of the day.  It is motivated by a 

desire to learn from that period because Gallop was a premier with an 

academic background in public policy who entered government with a clear 

intention to improve coordination.   

 

                                            
2 I note that the term Hansardize was originally used “to describe confronting a politician with 
written evidence of his flip-flopping” (Shea, 2008a:76). 
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About Western Australia  

Western Australia has just over 2 million people, 80 per cent of whom live in 

Perth, the capital city.  It is 2.5 million square kilometres in area.  Most people 

claim British ethnicity, over 25 per cent of the current population were born 

overseas and there are more than 200 different nationalities represented, 170 

languages are spoken and more than 100 religious faiths practised (OMI, 

2004).  Aboriginal people comprise just over 3 per cent of Western 

Australians.   

 

Western Australia has a bicameral parliamentary system and when Gallop 

was premier there were 57 members in the Legislative Assembly (the lower 

House) and 34 in the Legislative Council (the upper House).3  Voting is 

compulsory for citizens aged 18 and over.  Politics are dominated by three 

parties, the Australian Labor Party (ALP) and a coalition of conservative 

parties, the Liberal Party and the National Party.  The National party is the 

junior partner in the coalition and its electoral base is in regional WA.4  The 

representation of minor parties, particularly in the upper House, ebbs and 

flows.  Elections are generally held every four years.  The Council has a fixed 

four year term, effective from 22 May and the Assembly has a four year term 

but elections may be called earlier.5   

 

Gallop’s reform agenda 

The pace of reform in the first year of Gallop’s government is reflected in 

response to a question in Parliament in June 2002 (Legislative Assembly, 18 

June 2002).  He identified 12 inquiries, taskforces, committees, summits and 

                                            
3 Numbers have since increased to 59 and 36 respectively, effective from the 2008 election. 

4 In the September 2008 election the National party campaigned as an independent party and 
ultimately joined forces with the Liberal party to form government but not without significant 
public debate about the advantages of supporting the Labor party to return them to power. 

5 This is prescribed in the Constitutions Act Amendment Act 1899.  Gallop’s government had 
planned to introduce legislation for fixed four year terms in the Assembly as part of its overall 
parliamentary reform package but this did not eventuate.  See for instance discussion by 
Antony Green (in Green, 2004). 
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reviews that were being overseen by his department alone.  In total, 

approximately 150 are listed in Hansard ranging from operational to strategic 

reviews and inquiries.   

 

A number of these reviews are discussed throughout this thesis and many of 

the issues required a coordinated approach across several portfolios and 

departments.  Systemic reforms related to the administration of Cabinet, 

including the appointment of a public servant as Cabinet secretary rather than 

a politician and machinery of government reforms which resulted in halving 

the number of departments.  He established a Strategic Management Council 

where he met regularly with directors general and instituted the first state 

strategic plan.  In addition to the systemic coordination mechanisms, Gallop 

also led a wide range of policy initiatives.   

 

Three policy issues have been selected to illustrate the different ways in 

which Gallop used the levers at his disposal and will be referred to throughout 

this thesis.  Each of the issues required a coordinated approach across 

several portfolios and departments.  They include the government’s 

determination to end logging in old growth forests, its approach to water policy 

and planning and its response to a crisis in an Aboriginal community (the 

Gordon Inquiry).  An overview of each issue is provided in Boxes 1, 2 and 3 

below respectively.   

 

These issues have been selected for a number of reasons.  Each of them 

involved several members of Cabinet, the approach in each was quite 

different and they were considered important and to have had varying 

degrees of success by the people interviewed for this research.  They have 

also progressed well through the policy cycle so that there is sufficient 

information available to reflect on the experiences.  The thesis does not focus 

on the solutions but on the way in which Gallop established and attempted to 

maintain an agreed policy direction and oversee implementation.   

 

Each of the issues caught Gallop’s attention in different ways.  Both water and 

logging in old growth forests were identified as problems before the 2001 
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election with the old growth forest debate very politicised to the extent that a 

break-away group from the Liberal Party fielded candidates at the election.  

The debate was polarised, with one group calling for an end to logging and 

another taking a more conservative line to protect business and communities 

dependent on the logging industry.  Water on the other hand was a concern, 

as it was nationally, about needing to balance the competing interests of the 

environment, industry and the community with no clear solutions.  The third 

issue, the Gordon Inquiry, arose in response to a damning report by the 

coroner about the death of a young girl in an Aboriginal community.  In 

summary, Gallop’s response to old growth forests was determined while in 

opposition and was seen to be crucial in winning the election, he knew 

‘something had to be done’ about water but did not have a solution and, in the 

third example, the issue thrust itself on the agenda in response to a crisis – 

and it is not uncommon for premiers to bring crisis management such as this 

into their own department (Wanna and Williams, 2005:260) as Gallop did in 

this instance.   

 

At the same time as substantive policy and administrative reforms were being 

initiated, a glance at Gallop’s media releases reveals the diversity of issues 

that might distract a new premier.  By the end of June 2001, Gallop had 

issued 65 media releases (Appendix 1).  They ranged from meeting election 

commitments including the overhaul of the public sector; to grants for football 

and small business; to appointments; to caps on fuel prices; and a 

commitment to having government agencies pay their accounts within 30 

days.  He opened a new visitors’ centre in the Karijini National Park in the 

north west of the state on 22 June and was off to China and Singapore for a 

10 day visit on 27 June.  It is little wonder that governments sometimes 

appear uncoordinated and reactionary. 
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Box 1: Saving Old Growth Forests 
 

 
Early 20th century efforts to protect WA’s native forests culminated in the 1918 Forests Act.  In 
what was to be a close parallel to the issues faced by Gallop, both sides of Parliament 
accepted the need to “cease the awful destruction wrought in maiden bush by hewers,” but 
the Labor opposition expressed concern at the plight of workers whose livelihoods would be 
destroyed by the legislation (Legislative Assembly, 17 September 1918).  WA’s old growth 
forests now lie mainly in the south west and 44 per cent are privately owned.  In 1999, a 
commonwealth-state regional forest agreement for the future of the forests for the coming 20 
years was signed.  This agreement was accepted by timber groups but led to a backlash from 
traditional conservation groups.   
 
The evolution of the policy environment in which the old growth forest policy was developed is 
well described in Hillier (2003).  The policy community that had traditionally input to the 
Regional Forest Agreement in WA was relatively closed comprising state and commonwealth 
government departments and representatives of the timber industry.  However, in the lead up 
to the 2001 election, an issues network comprising actors who were excluded from the policy 
process, and with competing objectives, emerged.  This network included citizens—including 
some high profile individuals—from Perth and rural towns and local government.  Those from 
Perth were generally strongly opposed to logging but the residents in rural towns and local 
government included those who were pro-logging as well as others who opposed to it.  As in 
1918, their communities and livelihoods were at stake. 
 
The debate over the future of the forest industry and the towns dependent on it was played 
out in public meetings and in the press, challenging traditional values and providing the 
opportunity for those not closely involved to better understand the debate and the implications 
of the different approaches of the major political parties.  A new political group, Liberals for 
Forests, was launched in mid 1999 and the Opposition, led by Gallop, went to the 2001 
election with a commitment to end logging in old growth forests and support the transition to 
new businesses for people affected.  Gallop needed to stand up to the powerful Construction, 
Forestry, Mining and Energy Union to get this policy endorsed.   
 
Following the election, with the policy position developed, a relatively simple structure was 
established to implement the policy.  It comprised a Cabinet committee, the Protection of Old 
Growth Forests Policy Ministerial Committee, with four ministers supported by a dedicated 
implementation office.  This was widely considered as one of Gallop’s most successful 
Cabinet committees.  Even though it was reportedly “painful at times, it had good staff.  It 
worked.”  It was also perceived to have the backing of full Cabinet even though Gallop was 
not a member.  A coordination committee of relevant chief executive officers had an advisory 
role.  Separate roles of each minister and their respective agencies were able to be clearly 
described even though they were interrelated (see OAG, 2005a:10).  Two key programs, the 
Business Exit Assistance and the Workers Assistance Program, were funded and assigned to 
departments where similar initiatives were part of their core business. 
 
The Auditor General found some evidence of drift in the implementation of the two major 
funding programs for the Old Growth Forest policy (OAG, 2005a).  However, he noted that the 
changes to the Workers Assistance Package “better address the needs of applicants” and 
payments to businesses that did not comply with the written guidelines “were in the spirit of 
the policy.” 
 
By the end of 2001, Gallop was able to tell the Parliament that “(t)he entire 346 000 hectares 
of old-growth forest will go into reserves” (Legislative Assembly, 6 November 2001).  
However, helping the timber communities through the transition was more challenging (Black 
and Phillips, 2002) although it had faded from the media as an election issue by 2005.  By 
that time, over 100 businesses and 700 workers (the vast majority) had received assistance 
from the government’s $161 million package to leave the native forest timber industry (OAG, 
2005a).  This was an increase from the initial budget estimate of $120 million to ensure that 
the government’s objectives could be met.   
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Box 2: Water agenda 
 

 
Since colonisation, access to water has been critical to the development of industry and 
communities across Australia.  Every primary school student in WA has learnt about C.Y. 
O’Connor who built the water pipeline from Perth to the Goldfields in the last years of the 19th 
century and salinity was identified with land clearing as problematic at the turn of the 20th 
century with scientific evidence available to government in the mid-1920s.  However, it was 
not until 1988 that there was any major expression of political interest (Beresford et al., 2001).  
Inaction was attributed to a lack of awareness among farmers and other factors but, in 
particular, to a lack of political leadership.  At the national level, water resources have been 
the subject of interstate negotiations and agreements since federation but one from which WA 
has been largely removed until the last decade or so (Quiggan, 2001).   
 
Water was one of the major problem areas confronting Gallop when he took office in 2001 
(Phillips and Black, 2005).  The government knew there was a ‘water problem’ but did not 
have clear solutions.  The premier’s chief policy advisor described the situation in 2001 in the 
following terms.6  There was a fractured and fragmented response and a particular lack of 
cooperation between the water resource managers (the Water and Rivers Commission; the 
Department of Environment and the Office of Water Regulation); the supplier (the 
corporatised Water Corporation) and other departments.  The resource managers were 
responsible to the Minister for Environment and the supplier to the Minister for Business 
Enterprises.  The Department of Treasury and Finance had a stake in regard to National 
Competition Policy.  The Department of Agriculture focused on the interests of irrigators and 
farmers, the environmentalists were concerned particularly for the physical environment; 
Health had issues with water quality and the Department of Industry and Resources 
championed the needs of the mining industry, a major water user.  
 
Following the 2001 election, a State Water Taskforce chaired by Gallop’s chief policy advisor 
was established to bring unity and cohesion.  A series of water forums was conducted 
throughout the state in 2002 culminating in a Water Symposium at Parliament House in 
October 2002.  The State Water Strategy was released in 2003, developed by a policy unit in 
the Department of the Premier and Cabinet.  This led to a Water Summit later that year which 
looked at the demand side of the question – it considered conservation strategies such as 
water restrictions. In 2004 more work was done on the supply side, an irrigation review gave 
rise to many complex projects such as legislative reform, reviews of practices, licensing and 
metering.  It also recommended a new Department of Water at the same time as the 
Government was trying to reduce the number of agencies through its machinery of 
government reforms.  This department finally came into existence in November 2005.  A 
Cabinet Standing Committee on Water Resources comprising six senior ministers and 
chaired by Gallop was formed in 2004. 
 
Gallop went to the 2005 election with a commitment to solve the water crisis with a leadership 
argument and took on the water portfolio himself.  This contrasted with the opposition’s 
specific proposal to bring water by canal some 3700 km from the Kimberley.  
 
By May 2006, the government was claiming national leadership in water planning and that 
Labor had positioned WA to be the national leader on water resource management and 
placed the State on a secure footing with continued careful management (GMO, 2 May 2006).  
WA led the way, for instance, in the use of desalination plants to supplement water supplies, 
a strategy increasingly being adopted by other states. 
 

 

                                            
6 Conversation with me on 24 October 2006. 
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Box 3: Gordon Inquiry  
 

 
Concern for Aboriginal people had been an ongoing concern for Gallop long before he 
became premier.  It was an issue he raised in his maiden speech in 1986.  He established the 
Gordon Inquiry in January 2002 to inquire into violence and child abuse in Aboriginal 
communities which came to a head following a coronial inquiry in November 2001 into the 
death of a 15 year old Aboriginal girl, Susan Taylor, two years earlier at the Swan Valley 
Nyungah community in Perth.   
 
The Taskforce was chaired by Aboriginal magistrate, Sue Gordon.  The Inquiry undertook 
comprehensive consultation with community groups and individuals around the state, with 
government agencies and with Aboriginal groups and presented the government with a report 
containing 197 recommendations (Gordon et al., 2002).  The government’s 97 page response 
(WA, 2002) contained 120 initiatives to be implemented by 15 agencies across the public 
sector with $66.5 million in additional funding provided.  Funded initiatives ranged from 
discrete projects like the erection of new multi-function facilities in remote policing districts to 
the appointment of additional staff for existing child protection programs to cultural change 
programs.  In a review of the process, Gordon commented on the complexity of bringing 
together views in an area where even the definitions of such terms as 'family violence', 'child 
sexual abuse', and ‘child abuse' differed between the government agencies, communities and 
individuals.  In her view most public servants 'were generous with their time' and had great 
expectations of the review that brought together information, analysis and research from a 
wide spectrum (Gordon, 2006).  
 
A secretariat was established which reported to a senior officers group, through to a Human 
Services Directors General Group (12 members) and on to the Cabinet Standing Committee 
on Social Policy (8 members).  Only the secretariat was dedicated to the implementation of 
the Gordon Inquiry, the other forums having wider mandates to address a range of 
interagency matters.  It also overlapped with commonwealth reforms to the provision of 
services to Aboriginal communities. 
 
Gallop and the head of his department were closely involved in the establishment of the 
inquiry and in the development of the government’s response.  The lead role transferred to 
the Minister for Indigenous Affairs and the head of Gallop’s department gradually moved 
away from direct involvement.  The secretariat was originally established in the premier’s 
department in 2002 but moved to the Department of Indigenous Affairs in 2005. 
 
A subsequent decision by Gallop to close the Swan Valley community (Legislative Assembly, 
14 May 2003) where the specific incident which pre-empted this inquiry took place was 
described in an interview for this research as “politically courageous, viewed by some as 
draconian, but necessary,” but it did have the effect of signalling a very clear commitment to 
improving the well-being of Aboriginal woman and children.   
 
The Auditor General conducted a review of the implementation in 2005 and concluded that 
“(i)mplementation … has been significantly delayed highlighting a need to assess the 
effectiveness of collaboration between agencies to ensure key initiatives are progressed in a 
timely manner” (OAG, 2005b:20).  He found a lack of monitoring and insufficient clarity of 
roles and responsibilities.  People interviewed in this research also noted that agencies 
“waiting on action in relation to the overall evaluation of the Gordon initiatives, focused on the 
evaluation of their own projects” and that “the spirit of Gordon was lost when it went back into 
the system.”  Some agencies were reported to be focusing on outcomes that reflected their 
core business rather than the more complex collaborative outcomes that tried to build the 
capacity of Aboriginal communities. 
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Scope and approach 

A qualitative case study approach has been adopted for this research.  It sets 

out to develop an understanding of coordination within executive government 

in Western Australia in the period 2001 to 2005.  It aims to identify the 

impression among participants of the success or otherwise of some of the key 

initiatives, barriers to success and other ideas that might be considered.  

These impressions are gained through one-on-one interviews, analysis of key 

documents and any relevant public statements with a focus on the role of the 

premier.  Where it is relevant, reference will be made to subsequent 

developments until September 2008 when Labor lost office.  Budget initiatives 

or significant reforms to enhance coordination within another portfolio will be 

included only where there is direct relevance to initiatives in Gallop’s portfolio.  

It will look at relevant features of comparable initiatives in other Australian 

jurisdictions and also some of the strategies considered internationally, in 

particular the United Kingdom because Gallop was a long standing friend of 

Prime Minister Tony Blair.  

 

This research methodology is supported by other research in the executive 

area of government which frequently takes the form of interviews with key 

actors rather than a more quantifiable survey approach.  For instance, diverse 

authors such as Campbell (1983), Davis (1995), Painter (1981) and Weller 

(2001) all used interviews as a basis for their research in this area.  More 

recently (Winkworth, 2006) used in-depth interviews of 20 managers using a 

‘purposive sampling’ framework to examine collaboration with the community 

in Centrelink in Australia. 

 

Interviews were conducted with a selection of ministers, ministerial advisors, 

senior public servants and critical observers of the Gallop government.  

Interviews explored understandings of Gallop’s coordination initiatives, both 

strengths and weaknesses, focusing in particular on what a premier might to 

do to enhance coordination.  Confidentiality was assured to all the people I 

interviewed.  Data are analysed in relation to other findings in relevant 
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literature so that any observations made or conclusions drawn arise from an 

analysis of relevant research, written documentation including transcripts of 

public statements and interview data gathered specifically for this project.  

Where they are available, I have also accessed oral histories of earlier actors 

in government to illustrate the personal perspectives from earlier governments 

that give insights into the origins of current existing structures and routines 

(see van Schoubroeck, 2008b for an overview of the WA oral history 

program).  These insights show how some of the current conventions and 

expectations have evolved and persist. 

 

Because I worked directly and indirectly with many of the key players during 

the period in question, and with a number of the participants in the preceding 

two decades, my involvement has been as an on-looker/participant in the 

coordination process which is more aligned with an ethnographic approach to 

research rather than the traditional more objective approach.  While not 

completely immersed in all coordination activities, I was closely involved in 

many advisory and policy development roles.  Rod Rhodes and others have 

argued that the use of ethnographic approaches is a neglected area in 

political science and can provide understandings of how decisions which 

might otherwise appear “erratic, inconsistent and sometimes foolish” get 

made (Rhodes et al., 2007:1).  Ethical issues and matters of reliability and 

validity in the use of interview data, and which take account of interpersonal 

relationships, are well documented and are outlined in Chapter 3 which gives 

a detailed overview of the way in which subjects were selected and my 

approach to minimising bias. 

 

Perceptions of the nature, importance and success o f 

coordination 

People interviewed in this research had a range of ways of describing 

coordination.  For several, it was about coherence, about working collectively 

to a common vision and to common goals.  A small number used ‘joined-up’ 

as a concept but as a ministerial staffer said “if you are not able to focus on a 

specific problem, you end up with management clichés like ‘joined up 
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government’ which rolls off tongues but has no substance in delivery.”  

Perhaps the following definition provided by an observer best sums up the 

sentiment of most contributors: 

So it is a one goal, many solutions model, not a best solution.  The focus 

should be on a coherent philosophy, and we should not worry about a 

coherent set of solutions.  It does not really matter if there is some 

duplication.  

 

Most people interviewed expressed a view that coordination was very 

important although a minority thought it resulted in just too many meetings.  

Views as to how well the Western Australian government managed 

coordination during Gallop’s time or more broadly, were mixed.  Comments 

from ministers were more likely to assign fault to agencies and a lack of 

capacity within the public sector and most people generally agreed that more 

should be done.  A selection of comments on the importance and relative 

performance of Western Australia from each of the groups interviewed is in 

Box 4.  To ensure confidentiality among participants, comments are attributed 

to roles only—for example, a minister or a senior public servant.  I considered 

that to include codes such as Minister 1, 2 and so on would make it possible 

to identify individuals if all the comments ascribed to a person were collated.  

This would contradict my commitment to confidentiality.   

 

Views on specific structures and routines are included in subsequent chapters 

of this thesis.  However, there were two quite different views expressed about 

where the emphasis should be in getting better coordination.  For some it was 

about first of all having a common vision that was communicated to, 

understood and accepted by, all actors.  The alternate view was that 

coordination efforts should focus on specific problems rather than some more 

general approach to whole of government coordination.  The first view 

establishes the environment in which coherence may emerge from multiple 

leaders within a broader agreed framework.  Gallop’s attempts to create a 

broad vision are considered in Chapter 8.  The second approach is more 

reactive and may well be the pragmatic approach in the political environment.  

The policy problems I have used to illustrate this thesis show that some 
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specific problems can be solved quite well without any links to a broader 

framework.  Understanding of these different concepts is important particularly 

when focusing on what premiers can do because they are rarely responsible 

for departments with service delivery roles where they can have direct 

influence.  Their capacity to influence service delivery comes indirectly 

through ministers or through mechanisms established at the interagency level 

and often led by the premier or his department.  They are best placed to 

mobilise that political support that Mulgan (2002) asserts is necessary for a 

coordinated approach to policy development.   

 

Box 4: Comments on the importance of and relative p erformance in 
coordination in WA 

 
 
Comments from ministers 

• Whole of Government coordination is ‘hugely important’.  Compared with other states 
I think we do quite well, we do not seem to be as obsessed with fiefdoms as some of 
the others.  And compared with the previous coalition government we are doing well.  

• There is a lack of people who can work across agencies.  
• Lack of collaboration is ‘appalling’ in some agencies. 

 

Comments from ministerial staffers 

• This is close to my heart. 
• We haven’t understood or appreciated the benefits of a whole-of-government 

approach. 
• As in all States, WA does whole of government work badly.   
 

Comments for senior public servants 

• We do it bloody awfully in WA.  
• There seems to be a lack of will on the part of ministers and the public service to 

work in a whole of government way.  
• I have a sense that we meet too often on too many things, we need fewer meetings, 

fewer committees.  But we need to acknowledge that some people need information 
sharing forums, while they annoy others.  Some people don’t need to have formal 
meetings to talk about things. 

• It is more successful to coordinate around issues and ‘governments should not try to 
coordinate the life out of everything.’ 

• This is a very important topic.  Something that we should do better.  
• Coordination is really important and it has to occur through official channels.  

 

Comments from critical observers 

• So is whole of government coordination important?  “My word, it is.”  
• We don’t do whole of government coordination well.  
• Coordination is vital if you want to get the big things done.  
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Structure of this thesis 

This introduction is followed by a review of the literature which demonstrates 

that despite a considerable body of research addressing coordination in 

executive government, the operations of Cabinet government and Australian 

political leaders, this thesis will fill a gap in the research from two 

perspectives.  First of all it will add to the literature on executive government 

in Western Australia describing the developments in executive government in 

the period 2001 to 2005 as well as in the broader historical context.  This is 

important not only because Western Australia is frequently neglected in other 

national level research but also because Gallop stood out as a leader with an 

interest in public administration.  Secondly, it will provide a fresh insight from 

the perspective of participants into the challenges and opportunities to 

enhance coordination in Cabinet governments in the 21st century.  This is 

relevant not only to sub-national jurisdictions in Australia but to Cabinet 

governments more generally.  

 

Chapter 3 will outline the interview process and pay particular attention to 

ethical issues and to the validity and reliability of the qualitative data that have 

been gathered to inform this research. Chapter 4 looks in more detail at 

Gallop as premier, the political actors and the political environment in which 

he operated.  Chapter 5 introduces the key bureaucrats, outside experts and 

the public administration culture. 

 

This is followed by case studies in Chapters 6, 7 and 8 of systemic 

approaches of the Gallop government to coordination, first of all through 

Cabinet and ministerial portfolios, secondly through his department and the 

wider public service and thirdly through attempts to bring the political, policy 

and administrative agendas together through the use of a whole of 

government strategic planning process.   

 

Chapter 9 will reflect on the findings in the previous chapters and attempt to 

develop an explanation for the observed outcomes.  It will argue that the 
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changes in structures and routines introduced by Gallop were necessary but 

their effectiveness was hampered by insufficient use of the mechanisms 

necessary to deal with complex issues – those where the solutions must 

accommodate conflicting objectives—among policy makers, program 

implementers and other stakeholders.  Such an outcome is supported by two 

sets of literature: principal-agent theory which predicts that the most rational 

action of a bureaucrat when faced with competing objectives is to respond 

slowly; and research about solving complex problems which argues that on-

going interaction with a diversity of stakeholders is necessary to resolve 

conflict and to come to common understandings.  The examples used to 

illustrate this thesis will show that many problems were solved with traditional 

mechanisms for coordination but when the same structures and routines were 

applied to complex problems, coordination and implementation of solutions 

faltered.   

 

In general, literature will be embedded throughout the thesis where it is most 

relevant.  Because the title of the first minister in Western Australia is 

‘premier’, this title will be used when a general term is required, even though 

in some instances it may include ‘prime minister.’  Similarly, masculine 

pronouns will be used when a gender specific form cannot be avoided without 

making the language convoluted. 

 

Limitations 

This research sets out to gather views of key participants in the Gallop 

government in Western Australia from 2001-2005 and to the extent possible, 

draw lessons that are relevant to other jurisdictions nationally and 

internationally.  A qualitative approach has been adopted and while this can 

provide evidence to support or refute assumptions it does not provide 

information about the level of confidence that can be placed in any 

conclusions that are drawn.  There is also potential for bias in the self-

selection of interviewees.  Attempts made to avoid such bias are considered 

in Chapter 3. 
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CHAPTER TWO: LITERATURE REVIEW  
Governments can depend upon the formal structures of the public sector to 

produce coordination even less than in the past, but the incentives of 

individuals have at the same time become less collective and more personal.  

At the very time that an efficient, effective and well coordinated government is 

perhaps most needed it is ever more a quest rather than a reality (B. Guy 

Peters, 1998:309). 

 

Overview 

Purpose 

The purpose of this chapter is to review the literature that is relevant to this 

thesis.  Governments have always acknowledged that some degree of 

coordination is a political necessity, as is the need for governments to limit the 

transaction costs of coordination mechanisms.  That is, to some degree it is 

always a problem.  It is a problem whose solutions require leadership by 

premiers and prime ministers and research on political leadership in liberal 

democracies has concluded “… that in addition to personal qualities, 

leadership is intimately related to the fabric of the leaders' relevant societies, 

to social and political organisations, to established institutions, and to leaders' 

relations with smaller and larger groups of followers” (Sheffer, 1993:vii quoted 

in Elgie 1995:7). 

 

The literature examined therefore relates to the nature of the problem, that is 

coordination; the capacity of state premiers to act, including the leadership 

environment in which they find themselves; the likelihood that the people who 

surround leaders have both the will and the skills to assist them; and finally 

the specific mechanisms required for coordination.  This chapter then 

summarises the emerging issues that frame the subsequent analysis of the 

situation in which Gallop operated.  I will then seek to explain the outcomes of 

his attempts to coordinate and draw implications that may be pertinent at 

other times and for other jurisdictions. 
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Scope 

Although coordination by governments has been the subject of investigation 

by many researchers of the last century, there is a small number of people 

whose research is current and particularly pertinent to this thesis and whose 

thinking has been instrumental in shaping it.  Guy Peters has published widely 

on modern challenges for coordination and Rod Rhodes has explored the 

impact of policy and issues networks on the capacity of governments to 

coordinate.  Bardach (1998) has also contributed to thinking on collaborative 

capacity.  Studies of political leadership tend to focus on individual styles and 

a similar approach will be taken here with particular consideration given to the 

work of Weller as well as Elgie (1995) and Wanna and Williams (2005) who 

have written specifically on Australian premiers.  The generic leadership 

literature notes that despite the plethora of studies on leadership in business 

schools and public administration, political science has adopted an approach 

that focuses more on the individual leaders, their personalities and leadership 

styles, and their circumstances and behaviour in power rather than a more 

theoretical approach (Peele, 2005).   

 

Principal agent theory (see for example Wood and Waterman, 1993; Shepsle 

and Bonchek, 1997; Worsham and Gatwell, 2005; Moe, 2006) provides a vast 

array of literature on the likely behaviour of bureaucrats, particularly when 

they are working to complex agendas and the work of Paul Sabatier and 

others provides useful insights into the factors that contribute to or detract 

from the likelihood of strong coordination (Zafonte and Sabatier, 1998). 

 

The extensive work of Weller on Cabinet, the pre-eminent body for 

coordination within central government in Westminster systems, is an 

essential component of the literature on Cabinet government generally as well 

as political leadership.  The 1995 publication by Glyn Davis describing the 

coordination mechanisms of the Goss Labor government in Queensland 

provides a comprehensive overview of the structures and processes 

established at that time to develop a coordinated approach within executive 

government.  Davis outlines the structures and routines established within 



Chapter 2: Literature Review   

- Page 20 - 

- Chapter 2: Literature Review - 

what he describes as three different but overlapping domains, the political, the 

policy and the administrative, and builds on earlier work by Martin Painter.   

 

The literature will be limited to coordination from an executive government 

perspective and will not include coordination in service delivery.  Nor will it 

include detailed consideration of those initiatives that fall to central agencies 

that are generally outside the purview of premiers such as budget and 

industrial relations matters.  The research will take an Australian focus but 

developments in other countries will be referred to where they are especially 

relevant.  Where it is available, reference will be made to specific findings 

pertinent to Western Australia.  While this section reviews the research that 

shapes this thesis, additional research is embedded in relevant sections 

throughout the thesis. 

 

Nature of coordination 

Coordination is a term that is used widely and while individuals may have an 

intuitive understanding of what it means, the academic literature provides a 

range of views.  In the 1970s, at the time of the Royal Commission on 

Australian Government Administration (the Coombs Commission), 

coordination was described as a process to ensure constraint, constraint by 

ministers to act collectively and constraints on governments as a whole to 

take social, economic and political factors into account (Hazlehurst and 

Nethercote, 1977:191).  Elsewhere coordination is described as a means of 

doing things in a complementary way and of establishing consistency and 

meaning.  It implies bringing together otherwise disparate activities enhancing 

their compatibility to create something that could not otherwise exist.  It “is the 

purposeful aligning of units to achieve a central goal.  Coordination efforts 

may originate from a central unit that make other units adjust their activities, 

or they may emerge among units without intervention of a central unit” 

(Verhoest and Bouckaert, 2005:95).   

 

Davis focused on executive coordination in the Queensland government and, 

in his reflections of the key role of the premier in coordinating at the highest 
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level to lead the state, described the art of governing as melding “some 

semblance of shape and collective purpose upon unpromising material” 

(Davis, 1995:9).  He saw coordination as the problem which arises because of 

the necessity to specialise to manage the business of government.  He 

described the coordination task as one of managing the inherent forces at 

work which “encourage incoherence across the state.”  His model required 

coordination within and across political, policy and administrative domains of 

government, emphasising the different roles of the premier in each of those 

arenas. 

 

For Guy Peters coordination is not a process but “an end-state in which 

policies and programmes of government are characterized by minimal 

redundancy, incoherence and lacunae” (Peters, 1998:296).  While Hindmoor 

(1998:27) reported on the aim of coordination within the national health 

system in the United Kingdom in 1946-1948 as “consummate cooperation: the 

use of initiative, judgement and enthusiasm in implementing policy”, Mulgan 

takes a less ambitious view of coordination as encouraging agencies to work 

in the same broad direction and “at the very least not undermin(ing) each 

other’s work”.  Mulgan goes on to describe organisation and integration as 

ways of putting together those matters for which more than one department is 

responsible and joined-up government as organisation and integration in 

addition to coordination.  Joined-up government aims for a coordinated 

approach to implementation of policy so that the community sees different 

areas of policy delivery working seamlessly together.  In Mulgan’s view, 

coordination of policy development is more difficult—it “provides a more 

holistic and efficient approach to the coordination of policies but requires the 

mobilization of substantial resources, such as political power” (Mulgan, 

2002:95).   

 

The perspective taken by Martin Painter is that policy coordination as an 

objective would aim to see comprehensive, non-conflicting policy decisions 

across government in a particular coordination realm.  He also accepts that 

this is unrealistic as there will always be conflicting objectives in complex 

policy areas.  Rather, Painter argues that government’s role must be to 
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consider policy coordination as a process to manage conflict and he describes 

coordination as "the management of differences and the accommodation of 

diversity" (Painter, 1987:9).  Its routines and products must therefore be 

established to resolve conflict.  Painter also differentiates between 

coordination to address complexity or coordination to achieve control, 

emphasising the importance of clarity about the problem that the coordination 

task seeks to solve. 

 

Craswell and Davis offer a more pragmatic view of policy coordination, 

suggesting that "... coordinated policies are not contradictory, (they) 

complement and address all factors relevant to a problem, and leave no 

gaps", but acknowledging that sometimes coordination is a process of 

arbitration selecting one policy and rejecting others (Craswell and Davis, 

1993:180).  This process of arbitration is similar to the ‘accommodation’ 

concept outlined by Sabatier who describes coordination as “the spectrum of 

activity in which one party alters its own political strategies to accommodate 

the activity of others in pursuit of similar goals” (Zafonte and Sabatier, 

1998:480).  Chapman (2004) explores a related area differentiating between 

those complex problems which inevitably involve conflicting interdependent 

objectives and those which are simply complicated and can be reduced to 

complementary strategies whose implementation can be coordinated using 

traditional tools.  The latter may be difficult but complex problems are, in 

Chapman’s words, a mess and require different strategies to address them.  

Bardach (Bardach and Lesser, 1996; Bardach, 1998; Bardach, 2001) 

introduced the concept of collaborative capacity which he describes as “the 

potential to engage in collaborative activities rather than the activities 

themselves” (1998:20) and sees this capacity as essential to the resolution of 

complex problems that span agencies and portfolios.  Capacity implies more 

than a one-off successful attempt at working collaboratively—it suggests 

some on-going capacity to solve further problems using learning from earlier 

endeavours.  The same argument is made by Kettl (2002) who argues that 

the challenge for public management in the 21st century is to develop and 

maintain, in the people and the systems, a capacity for on-going problem 

solving of complex interagency issues.  O’Flynn and Wanna explore the 
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issues for collaboration and coordination across government and with the 

community sector (O'Flynn and Wanna, 2008). 

 

While coordination may be something that is valued, government must 

consider the trade off between the costs of overlap and duplication versus the 

costs of coordination (Wildavsky, 1973).  The transaction costs can be high, 

increasing with the number of players and the complexity of the issues.  Apart 

from the financial costs of coordination, too much coordination can also lead 

to too much tidiness which in turn stifles innovation at the same time as 

innovative ideas are required to meet the challenges that governments face 

(Davis, 1995).  When coordination leads to too much control it can cause 

administrators to be timid (Goodsell, 1994).  Ideas spring from 

experimentation and trial and error which can result in overlapping and 

potentially conflicting directions.  As Sandy Holloway puts it, governments 

need to think about “letting a hundred flowers bloom—of just getting the 

culture right and the framework right, giving departments a bit of help, 

snapping the leash and letting them go” (Holloway, 1996:89).  

 

Each government will invest different levels of resources in coordination as 

they balance the competing pressures to achieve a coordinated approach and 

to direct resources at service delivery rather than increases in the central 

agency salary votes.  Because coordination entails trade-offs between policy 

objectives and resource allocation, it cannot happen without the imprimatur of 

leaders.  How they exercise their power will depend on their personal style 

and the environment in which they are operating.  Leadership is essential for 

coordination and Jackson warns that tensions can arise when individual 

departments usurp a role that should belong to central agencies (Jackson, 

2003).   

 

Despite the search for coordination over many years, Peters has argued that 

there is no accepted measure of the success of coordination.7  However, 

                                            
7 Prof Peters provided me with an unpublished manuscript that summarises many of his 
papers on the capacity to coordinate. 
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building on the work of Bardach, indicators of achievement of interagency 

collaborative capacity have been developed and trialled in a number of 

environment related projects (Weber et al., 2007).  Measures include 

perceptions of trust and good faith bargaining between citizens and 

government and between agencies and the lead agency.  Good faith 

bargaining is a predictor of the likelihood that networks will collaborate in the 

future. 

 

What can premiers do? 

The capacity of premiers to set a coordinated agenda will be shaped by the 

environment in which they operate as well as their formal roles and their 

personal style and capacity.  They "operate within the confines of a system 

where their freedom of action is bounded by other factors" (Elgie, 1995:5).  

These factors include not only the social and political systems and established 

institutions but also their relationships with the people around them.  Although 

the pivotal role of the leader is demonstrated in research around the world 

(Weller, 1989a; Hammond and Knott, 1999; James, 2004), in Westminster 

systems leaders must often rely on their personal authority to intervene as 

their powers are unspecified and they largely lack institutional mechanisms 

(Wanna and Williams, 2005; Richards and Smith, 2006; Weller, 2007). 

 

Three fundamental modes of governance are identified in the social policy 

and public administration literature.  These include hierarchies, markets or 

competitive models and networks and each impacts differently on the capacity 

of premiers (Rhodes, 1990; Rhodes and Marsh, 1992; Hindmoor, 1998; 

Lowndes and Skelcher, 1998; Pierre and Peters, 2000).  In hierarchies the 

pattern of interaction is authoritarian with rules and regulations to moderate 

interaction.  Dominance underpins its success.  In markets, price mechanisms 

underpin the coordination.  Markets assume that through incentives and self 

interest the ‘invisible hand’ achieves coordination by offering choice.  

Networks are the most contemporary form of governance where 

governments, business, non-government organisations and individuals come 

together on a single issue or in a broader policy community. 
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The literature reviewed in this section will consider the capacity of premiers 

associated with their role as leader and their personal characteristics as well 

as the impact and constraints of the circumstances in which they operate. 

 

Political leadership 

Nationally and internationally the trend in government is towards personalised 

leadership, sometimes termed presidential leadership, resulting in the leader 

being thrust into greater public profile.  Evidence of this is seen in the 

personalisation of the political publicity, of the electoral competition, of party 

leadership and of the behaviour of the electorate (Paloheimo, 2003:237; 

Weller, 2007).  Personalised leadership requires a coherent message from 

political leaders across the very broad government agenda as “personality 

and leadership became important tools not merely of winning elections but 

also of governing” (Peele, 2005:189).  United States (US) research suggests 

that “an effective political leader seems capable of getting others to look at the 

world in a way that is politically useful to the leader” (Hammond and Knott, 

1999:62).  This is similar to the observation of Weller in his study of former 

Prime Minister Malcolm Fraser.  In this Weller concluded that the influence of 

prime ministers depends on their capacity to judge what is politically 

acceptable as well as their personal and intellectual capacity and that their 

tasks are to inspire, to manipulate and to persuade, in other words, to set the 

agenda (Weller, 1989a).   

 

For every leader, aspiring leader and observer of leaders there is a wealth of 

texts, case studies and articles focusing on vision and leadership (see for 

example Kouzes and Posner, 1988; Wilson, 1989; Elgie, 1995; Mant, 1999).  

For all leaders, the capacity to formulate and communicate a vision is 

fundamental to the establishment of a coherent agenda.  Governments must 

often contend with pressures pulling them in opposing directions and the 

leader must attempt to retain a coherency that is essential to maintaining 

government (Peters and Savoie, 1996).  Leaders need to be strong to 

negotiate the interrelated issues, respond to emerging issues and speak on 



Chapter 2: Literature Review   

- Page 26 - 

- Chapter 2: Literature Review - 

behalf of government.  “People want to have a sense of confidence that the 

government knows where it is heading, and they understandably look to the 

leader of the government to articulate some sense of vision …”(Keating and 

Weller, 2000:58).  A recent analysis of the oratory style of President Barack 

Obama demonstrates this point quite forcefully (Leanne, 2009). 

 

Keating and Weller describe three aspects of leadership central to the 

success of governments—a leader who can provide direction and cohesion to 

strategy; access to policy expertise to develop and implement policy; and 

capacity to meet the demands for open government which requires the 

involvement of participants in the policy process (although they do suggest 

that the consultative process can be overemphasised).  Mant (1997) argues 

for what he calls intelligent leadership.  This goes beyond strong leadership 

that can be a brilliant journey but to a crazy destination and requires 

intellectual fire power coupled with a strong ethical framework.  He sees one 

of the challenges for successful politicians is that they need strong fighting 

skills to rise through the party system but when they get to leadership 

positions they have to focus on the well-being of others.  Cooperation with 

Cabinet colleagues is essential and with departmental heads it is highly 

desirable, yet competition has brought them to Cabinet.   

 

The extent to which leaders can control the agenda will determine their 

capacity to shape the direction of government.  Problems become priorities 

through the allocation of attention by political leaders who are faced with a 

surfeit of issues competing for time and resources (Jones and Baumgartner, 

2005:275).  Leaders have the power to determine in which problems they will 

take a personal leadership role and whether issues are placed on the agenda 

of government’s key coordinating bodies, that is Cabinet and the premier’s 

department, or assigned to a single minister or department.  Australia’s 

leaders regularly bring crisis management into their department (Wanna and 

Williams, 2005).  Irrespective of the personal interests of leaders or the 

resources at their disposal, they are not able to address all the issues nor are 

they able to resist some issues that may surge to their attention.  A challenge 
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for the leader is to determine which policy issues to pursue personally, 

needing to balance the policy issues with the political support. 

 

Three different leadership approaches have been identified that premiers may 

need to adopt according to the circumstances in which they are operating 

(Chrislip and Larsen, 1994) providing a perspective which complements that 

of Keating and Weller described above.  These approaches are termed 

tactical, positional and collaborative.  The adversarial nature of Australia’s 

political system, for instance, promotes what is called ‘tactical’ leadership 

when the focus is on defeating the opposition.  Positional leadership derives 

from a leader’s role at the top of an organisation and is pertinent when dealing 

with a traditional bureaucracy.  Increasingly, however, the complex nature of 

problems that leaders face may call for collaborative leadership, requiring 

leaders to work across boundaries with industry and the community where the 

strategies for progress are unclear.  This, according to Chrislip and Larsen, 

requires leaders who need not be technical experts—rather they are 

guardians of the collaborative process.  These three styles give insights to the 

appropriate styles that premiers and other leaders in government and the 

public sector may need to adopt when they are operating in the political, 

policy and administrative domains as explained by Davis (1995).  One of the 

challenges for political leaders is that the different roles they undertake will 

have different expectations requiring flexibility in their approach.   

 

Multiple audiences, each with their own idiosyncratic wants and needs, will 

examine each message and action of political leaders from their individual 

perspectives.  However, as academics such as John Kane point out, the 

complex world in which premiers operate means that there are often 

conflicting objectives so that they will find “it often difficult … whatever their 

personal characteristics, either to be entirely frank about their reasons or to 

keep explicit promises however sincerely made” (Kane, 2005:10).  Premiers 

have to negotiate and seek compromises with people in and out of politics.  It 

is therefore not possible for them to achieve their policy ideals if they are 

entirely frank and fulsome.  Any statement that appears in any way 

detrimental to one group will be seized by the opposition or the media and 
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hailed as an example of a broken promise or a poor service.  Indeed, 

sometimes it will be necessary to pursue policies that are not supported by 

the majority of voters but which are judged to be in the longer term interests of 

the community.  For the leader, who speaks on behalf of the government, this 

requires crafting a message which is at once clear and unambiguous to the 

target audience but which leaves room to accommodate the expectations of 

other interest groups (Keating and Weller, 2000). 

 

Australia’s premiers – the people and the role 

The body of literature at the Commonwealth level is growing steadily (see for 

example Weller, 1989a; and Weller, 2001), however, comparatively little has 

been written on state and territory leaders in Australia apart from political 

biographies and the recent publication by John Wanna and Paul Williams on 

state and territory Labor leaders (Wanna and Williams, 2005).  In the 

assessment of Wanna and Williams, state Labor leaders of the 21st century, 

including Gallop, appeared keen to distance themselves from previous Labor 

governments and have taken a greater role in managing contentious issues 

and crises with the result that premiers’ departments and offices have grown 

to accommodate more policy development and public relations staff.  

Australia’s Labor premiers maintain strong links to the community.  In 

summary “(t)hey are receptive, aspirational, anticipatory, pragmatic, 

adaptable, occasionally populist, managers of expectations and, above all, 

good communicators" (Wanna and Williams, 2005:253).  They are more 

educated than their predecessors, greater media performers and more 

dominant in the Cabinet, the Parliament and over the public service.  Wanna 

and Williams note that Gallop stood out among his colleagues for his 

academic background in public policy.  His friendship with former UK Prime 

Minister Tony Blair was also noted, giving him international profile not shared 

by his colleagues.  Earlier studies suggested that Australian states lacked the 

“energetic, charismatic and imaginative leadership” required to generate 

programs and policies to deal with the increasingly complex world from the 

1970s (Caiden, 1990).  Perhaps the new brand of Labor leaders has gone 

some way to bridge this gap. 



Chapter 2: Literature Review   

- Page 29 - 

- Chapter 2: Literature Review - 

 

Premiers’ capacity to act is determined by their standing in the party and 

Australia’s leaders have been found to be more vulnerable to the party than 

leaders in similar parliamentary democracies (Davis, 1998; Bynander and 't 

Hart, 2007).  It has also been argued that premiers in Australia are likely to 

have more power in their jurisdictions than a prime minister by virtue of the 

relatively smaller size of the political landscape providing the opportunity for a 

more detailed knowledge of the workings of government (Sharman et al., 

1986).  In the 1980s, it was also quite common for premiers to have the 

Treasury portfolio accentuating their control over the levers of government.  

This is now much less common.   

 

Wanna and Williams argue that, although they have few formal powers and 

roles, state and territory leaders in Australia can be seen to be responsible for 

everything the government does.  Other ministers may have formal authority, 

but premiers and prime ministers are generally held responsible for the total 

effort of the government.  Commonwealth-state relations have continued to 

evolve with premiers conceding powers on one hand in response to terrorism 

threats but being increasingly assertive on other policy areas such as drug 

reform.  However, the choices about where they put their energies are 

personal and so they can make senior appointments or enter policy arenas at 

their whim.  At the same time they are under continual scrutiny of the media, 

the Parliament and their own party as well as the community.  They have no 

job description.     

 

Earlier research by Martin Painter in three Australian states (Painter, 1987) 

concluded that the leadership style of premiers was seen as a critical element 

in the public administration reforms of the 1970s and 1980s.  Even so, the 

reform agendas were very similar suggesting to Painter that leadership style 

may have a greater influence on how change is implemented rather than the 

direction for change.  As he noted, even dominant premiers like Neville Wran 

(Premier of New South Wales from 1976 until 1986) needed new 

administrative machinery to deal with the increasing size and complexity that 

faced state governments and this machinery followed much the same model 
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across all jurisdictions.  This research points to the importance of leaders who 

can use their intellect and communication skills to develop and deliver a 

persuasive and coherent message about the direction of government and 

manage complex issues.  If Painter is correct, it is not only the reform ideas 

but their implementation that depend on the leadership style of the premier. 

 

Prior to the publication by Wanna and Williams (2005), Western Australia’s 

premiers were rarely included in public administration literature about specific 

state leaders.  There are several publications focusing on premiers such as 

Jeff Kennett (Victoria) and John Bannon (South Australia) which include 

contributions from a range of authors and aimed to give a comprehensive 

account of the period of their premiership, including their personal style.  

Kennett’s style is described in one publication as interventionist and 

centralised but the dangers of premiers who attempt to be in control of 

everything are noted in that sooner or later they will also be held responsible 

for the things that are not so easy to fix (Costar and Economou, 1999).  The 

publication aimed to consider political culture, governance and policy 

perspectives of the Kennett term.  Parkin and Patience’s book on Bannon 

sought to provide "a serious and critical scrutiny of government, politics and 

public policy in South Australia" (1992:x) in the decade to 1992.  Beyond 

discussing the membership of his ministries, little reference is made to his 

approach to executive government however the authors do note that Bannon 

made some progress with mechanisms for coordination by establishing a 

Cabinet office that was responsible to Cabinet as a whole not the premier 

alone.  He introduced Cabinet committees on a systematic basis but "specific 

policy coordination mechanisms (were) seen as a financial luxury" and his 

department was unable to provide the sense of strategic direction that was 

sought (1992:104).  An analysis of the transition from Kennett to Bracks in 

Victoria is more a study of their political approaches than their approach to 

executive government (Donovan, 2000).   

 

In addition there is a range of biographies and autobiographies which focus 

on the personal journeys of state premiers.  This includes a diverse range on 

Queensland’s Jo Bjelke-Peterson and a more modest collection on the likes 
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Bob Carr from New South Wales (Dodkin, 2003).  A more extensive overview 

of similar publications is in Chapter 1 of Wanna and Williams (2005). 

 

From Western Australia, there are several publications, mainly by local 

academics, commenting on the Burke-Dowding years from 1983 to 1990.  

Peachment (1991) for example, outlines the key changes introduced by the 

Burke government with a particular emphasis on the Western Australian 

Development Commission (WADC) in 1984 to promote economic 

development and assist the government to manage its assets.  WADC was 

described as an agent for change.  Paddy O’Brien produced a sceptical view 

of the achievements at the time and commented that "politicians cannot live 

by public relations exercises alone" (O'Brien, 1986:xv).  Burke showed a 

determination to cut through red tape and get things done, perhaps in 

retrospect with too much enthusiasm although at the time Gallop was among 

the defenders of this approach to commercial operations (see Gallop, 1986a 

quoted in Beresford, 2008:69).  Unfortunately any achievements tend to be 

over shadowed by the scandals of the Labor governments in the 1980s that 

are discussed in more detail in Chapter 4 of this thesis (see for instance 

Harman, 1994; Peachment, 2006).   

 

Beresford (2008:38) has provided a fascinating appraisal of Burke’s approach 

to power which he described as being: 

based on exploiting charisma, making grandiose promises for reform, building 

a machine based on patronage, manipulating people to your own ends, 

personally identifying with ordinary people, making up your own rules, 

quashing the opposition, using the press as the medium to influence mass 

opinions and operating as a master salesman.   

 

This study also provides some insights into the potential influence of the 

Burke years on Gallop.   

 

Another recent study of a Western Australian political leader compared 

leadership styles of Richard Court (who preceded Gallop) and Jeff Kennett in 

relation to energy reform and concluded that Court’s incremental leadership 
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style failed to articulate a clear goal and “allowed opposition within the 

bureaucracy to mobilize and stall the reform process” (Barton and van 

Onselen, 2003:137).  Analysis of the Gallop government’s first term taxation 

reforms has been provided by a former Treasury employee turned academic 

(McLure, 2005).  Finally, MacArthur has studied the relationship between 

Gallop’s government and the media in shaping the image of juvenile crime in 

inner city Northbridge (MacArthur, 2007). 

 

Other than these, publications about Western Australia’s political leaders have 

been more personal biographies with several focusing on Sir Charles Court 

who preceded Brian Burke.  Sir Charles did comment, however, that in his 

period as premier of Western Australia “times were more straightforward.  

Very little scheming went on” (Blainey and Jamieson, 1995:310).  In 1982, 

Reid and Oliver (1982) collated snapshots of the lives of the premiers of 

Western Australia, detailing their portfolios and the circumstances under 

which they came into and left the office of premier.  The Bibliography of that 

publication lists studies of several premiers but there are only two references 

to the operations of the government—the Daglish Ministry 1904-1905 

(Butterfield, 1979) and the early administration of Phillip Collier, 1924-1930 

and 1933-1936 (Black, 1959).  A full list of Western Australia’s premiers is in 

Appendix 2. 

 

Leadership environment 

As Weller (1989a) has observed, leaders may come into office with an 

agenda, but they also inherit a lot and can be sidetracked at any time by new 

issues.  Factors which contribute to the prevailing environment and are likely 

to impact their capacity to coordinate more generally have been identified 

from the literature and are discussed below.   

 

Firstly, Halligan and Power (1992) identified ‘regime type’ as a key factor in 

the way in which reforms in several Australian states have been developed 

and implemented.  The prevailing public administration ethos takes account of 

features like citizen expectations of good government and accepted ways of 
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getting things done, such as the extent to which public ownership and 

regulation are accepted features of the society (see also Peters, 2001:34).  

Weller (2000) makes the point that the way things are organised makes a 

difference to the outcomes of government—in time people with authority can 

change the way things are done but in the beginning they have to operate in 

the existing rules to get the desired changes.  Moreover, Weller (2000) points 

to Rhodes’ concept of political and administrative ‘narratives’ that not only 

describe the way things are done but also influence the way people expect 

things will be done in the future.  These ‘narratives’ therefore influence what 

gets done as well as perceptions of whether or not the actions are 

appropriate.  The US literature also supports the importance of context noting 

that leadership is situational and what will work in one context will not operate 

successfully in another (Hammond and Knott, 1999) and Bardach (1998) 

argues that a bureaucratic ethos is actually antithetical to interagency 

collaboration.    

 

Secondly, despite many successes, New Public Management (NPM) reforms 

of the 1980s and 1990s are attributed with negative impacts on the likelihood 

of coordination within government.  There is considerable discussion in the 

literature of the need for the state to reassert some of the control that was 

divested to the markets during this period attributing lack of coordination to 

the very success of these new administrative arrangements (Peters, 1998; 

Weiss, 1998; Pierre and Peters, 2000; Kettl, 2002; Marsh and Yencken, 2004; 

Verhoest and Bouckaert, 2005).  As specialisation has increased through 

NPM so too must the capacity to coordinate if the government is to maintain a 

coherent policy agenda.  The market economy which assumes a weak state 

has not solved the intractable social problems of unemployment which require 

joint efforts from a number of agencies (Gallop, 2006a).  James (2004) has 

argued that coordination is best achieved through a collaborative effort 

between central agencies and for those organisations outside the central 

budget process there is little incentive to pursue common objectives.  NPM 

which resulted in increased numbers of specialised entities outside the central 

budget process—accountable to boards rather than to ministers and operating 
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on market principles—is, therefore, seen to undermine the traditional direct 

control mechanisms for coordination. 

 

Thirdly, Peters (1998) argues that the ways in which institutions interact, the 

governance arrangements, are central to studying how coordination is 

achieved.  The emergence of issues networks replacing more traditional 

forms of governance has significant impact on government agendas and their 

capacity to maintain coherence in and control of that agenda (see also 

Jordan, 1990; Rhodes, 1990; Rhodes and Marsh, 1992; Rhodes, 1997; Pierre 

and Peters, 2000).  More recently, terms such as Strategic Government 

(Gallop, 2006b), New Public Governance (Osborne, 2006) and Performance 

Governance (Bouckaert and Halligan, 2008) have appeared in the literature 

as this new paradigm establishes legitimacy.  The coordination mechanism in 

networks is cooperation between actors who are motivated by acknowledging 

their interdependence rather than hierarchical control or market forces.  One 

of the down sides of a networked environment is that coordination within 

organisations, particularly large ones, may be at risk because staff are 

focusing on their networks across government and the public sector rather 

than hierarchically within their own organisations.  Peters cites (1998:299) and 

is somewhat more pessimistic than Scharpf (1997) who suggests that 

networks make a positive contribution to coordination because just by working 

together actors will come to share similar values – but he does acknowledge 

that is more likely than in hierarchies or market oriented environments.   

 

As Davis et al (1993) point out networks can make it more difficult to achieve 

a coordinated outcome as they bring more views and expectations.  

Nonetheless, they are also likely to result in innovative outcomes.  This 

increased diversity of the community and the proliferation of interest groups 

and social movements has been described as “arguably the single most 

significant change in the character of postwar domestic politics" (Marsh, 2000; 

Marsh and Yencken, 2004:25).  As Considine notes, “(u)nlike the market or 

bureaucratic forms of policy organisation, networks lack a single irreducible 

value (money, rules, etc) with which to define power" (2005:136).  However, 

while there is considerable discussion of the impact of networks and their 
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influence on the governance of public administration, research in four 

countries including Australia (Considine and Lewis, 2003) found that most 

staff considered that their work was largely governed by a corporate 

management approach with less than 10 per cent relying on a networked 

approach.  Nonetheless, those same people expressed the view that 

networks are an emerging and salient aspect of governance. 

 

According to Considine, this new environment means that governments have 

limited options to intervene in society to make change (Considine, 2005).  

Traditionally they used regulation to alter the distribution of resources.  This 

new environment is more likely to require that they try to change behaviours 

by changing values and attitudes.  This requires sustained effort over time 

whereas both legislation and resource distribution are more immediate but 

also more likely to result in adverse reactions to government.  Whatever the 

nature of the governance environment, Kane and Patapan (2006) call for a 

focus on the ‘prudent’ behaviour of individuals within the prevailing paradigm. 

 

Fourthly, Hindmoor (1998) has emphasised the importance of trust to all 

forms of collaborative effort, whether the prevailing form of governance is 

hierarchical, market based or networked.  He cites findings that demonstrate 

cooperation in one situation is contingent upon cooperation in others, an 

outcome also predicted by game theory (Romp, 1997).  According to 

Hindmoor, trust between individuals is necessary but not sufficient for joint 

action.  It also requires that a trusting relationship is developed among the 

institutions in the network, be they government and the community or industry.  

It is generally the institutions rather than the individuals who have access to 

resources that will be allocated to any joint solution so, despite the importance 

of interpersonal relationships, there is a need for that to be translated into 

trusting inter-organisational relationships.  The importance of trust has also 

been stressed by Bourgon (2007) whose key concern is the need for a 

unifying theory for public administration which might help to re-establish trust 

in government and public administration.  She argues that greater 

involvement of citizens will be a major contributory factor.  Unfortunately, trust 

in politicians has shown significant decline over the last two decades (Burchell 
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and Leigh, 2002).  Even so, Australia rates relatively highly in terms of trust in 

politicians (see for instance articles by Transparency International at 

www.transparency.org.au). 

 

Fifthly, and finally, the influence of the media contributes to and influences the 

perceptions and expectations of governments in the eyes of the electorate 

(Cowan, 2002).  "The contemporary political media landscape … is an 

extraordinarily complex terrain on which a tremendous variety of information, 

stories, images, statistics and rumours circulate at great velocity on a daily 

basis, all subject to a multitude of interpretations” (Craig, 2004:131).  As 

Jones and Baumgartner (2005) point out, issues get on a government agenda 

only when they reach a certain threshold of attention, which is not in direct 

proportion to their urgency.  Issues below a certain threshold are paid little or 

no attention.  The media plays a key role in bringing issues to this threshold.  

Political advertisements are no more than 30 seconds long and market 

researchers believe that communicating benefits rather than facts and policies 

is the best way to go to win over the swinging voters (Young, 2004).  The 

media, therefore, is central to the political process and to the capacity of 

premiers to articulate and maintain a coherent agenda. 

 

Emerging issues for premiers 

The first part of this chapter demonstrates the inherent conflicts that shape the 

capacity of premiers to act in an environment where they must address 

competing priorities and policy objectives.  What leads to the best outcomes 

for one interest group, will detract from the outcomes sought by another.  To 

address this, premiers today are—and need to be—far better educated than 

their predecessors and skilled communicators, well able to work with the 

media (Wanna and Williams, 2005). 

 

Premiers have few formal roles but are increasingly expected to speak on 

behalf of the whole government with a focus on the individual leader rather 

than the government as a whole.  This emphasises the importance of being 

able to articulate a vision that provides direction giving a sense of confidence 
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in government.  Over the last couple of decades, Labor governments in 

particular have attempted to distance themselves from the mistakes of their 

predecessors which have contributed to a loss in the trust and confidence that 

people have in government.  They have used their leaders to do this. 

 

This being said, premiers can, and do, enter policy arenas at will giving profile 

to issues that are particularly important to them personally or to their 

government.  In selecting the issues in which they will take a personal role, 

they must balance the political implications with their personal priorities.  They 

must articulate policy priorities knowing any statement that appears in any 

way detrimental to one group will be seized by the opposition or the media. 

Sometimes it will be necessary to pursue policies that are not supported by 

the majority of voters but which are judged to be in the longer term interests of 

the community.  This requires crafting messages to accommodate conflicting 

objectives that reach multiple audiences with diverse views.   

 

However, their actions will be constrained by the institutions of government 

that exist when they assume office.  While premiers might change these over 

time, they have to work within those parameters and expectations initially.  As 

collaborative models of governance working with issues networks and policy 

communities become more commonplace, trust between individuals and 

organisations becomes more important to achieve common outcomes.  At the 

same time, governments must contend with the increasing specialisation that 

came with NPM which was contrary to coordinated outcomes across 

government.  These arrangements diminish the power of premiers and 

governments to control the actions of individual agencies.  

 

In summary, the power of the premier can be transient or illusory. It is 

dependent on party support and shaped by history and expectations.  

Expectations of the individual have increased at the same time as trust and 

confidence in government have decreased.  Premiers will be judged not only 

by what they do and don’t do, but by what people expect of them.  They are 

expected to articulate a vision, to speak on behalf of government on a myriad 
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of issues while their every word is scrutinised for possible inconsistencies or 

adverse impacts.   

 

Who will help them? 

Introduction 

Premiers in Australia today are surrounded by advisors, public relations staff 

and department staff on whom they rely to deliver their agenda (Phillips and 

Black, 2005; Wanna and Williams, 2005).  This section reviews literature that 

considers the extent to which state premiers are able to choose the people 

they work with and then the circumstances under which those people, in 

particular the public servants, might be motivated to deliver on a leader’s 

agenda for coordination.  This thesis argues that the capacity of leaders to 

choose the people they work with or on whom they rely, and the propensity of 

those people to operate in a coordinated way, are critical to the success of 

establishing and implementing the leader’s agenda.  They must have the will 

and the skill to coordinate. 

 

Leaders are usually able to select their personal staff but will have less say in 

who their Cabinet colleagues are and who occupy key positions across the 

public sector.  At the same time, Marsh and Yencken (2004) argue that 

political control has diminished with greater reliance on public servants, 

particularly in the development of long term coherent agendas.  Furthermore, 

the external scrutiny of the media, the political party and the Parliament 

ensure that the number of staff in a premier’s office and the backgrounds of 

those staff are subject to scrutiny.  The employment and deployment of staff 

both in their department and across the wider public sector will be guided by 

legislation and industrial agreements and most premiers will find an 

incumbent in most if not all senior public sector positions when they assume 

office.   
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Capacity to select 

Ministers 

Cabinet government is held together by “a combination of party loyalty, 

collective responsibility and secrecy” and the role of its members is to 

coordinate government policy and make decisions within the strategic 

direction of the government (Keating and Weller, 2000:46).  The composition 

of Cabinet will be determined at least to some extent by the political party as 

well as legislation and convention (Keating et al., 2000; Weller, 2007).  

Nonetheless, premiers have the power to determine and allocate portfolios 

which provides leverage to profile issues and coordinate at the highest level 

and to make best use of the skill set in Cabinet.  This is important as several 

studies of Australia’s cabinets point to leaders who are, in the words of Sir 

Paul Hasluck8 (1993:x), “unavoidably lumbered with a few ministers of limited 

capacity” requiring them to be allocated portfolios of limited scope and in the 

care of experienced department heads or ministerial advisors (see also Weller 

and Grattan, 1981; Hyslop, 1993; Weller, 2007).  Portfolios also provide 

premiers with the opportunity to accommodate or reward individual ministers 

(Weller, 2003). 

 

Australia shows steady growth in the number of portfolios over the last 

century in all jurisdictions with growth in coordinating portfolios particularly 

noted in the last few decades (Moon and Sayers, 1999).  These coordinating 

portfolios allow premiers to bring together a whole of government focus on 

particularly complex or important issues (Shergold, 2004).   

 

Political advisors  

The appointment of politically aligned staff to premiers’ and ministerial offices 

has been the subject of debate in Australia and other Westminster systems 

for some decades but was well entrenched in Australia by the end of the 

1980s.  Media staff have increased since Whitlam set the precedent of 

supplying all ministers with a press secretary in the 1970s, so that by 2002, an 

estimated 4000 journalists were working for state or federal governments in 
                                            
8 Federal Liberal politician from 1949 and Governor General 1969-74. 
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Australia (Young, 2004:77).  Roles and allegiances of political advisers are 

tied to the government of the day and have been reviewed in several 

Australian jurisdictions, recently at the Commonwealth level by Tiernan (2007) 

who expressed concern about the apparent lack of accountability of advisors.   

 

The extent to which advisors contribute to a coordinated agenda will depend 

at least in part on whether their allegiance is to the premier, their minister or 

the party.  Earlier studies in Victoria (Laffin, 1987) and New South Wales 

(Laffin, 1992) showed that advisors were appointed to help inexperienced 

ministers to work with a public service that they had inherited but did not really 

trust and in whose competence they did not have a lot of faith.  Networks of 

influence were found to prevail within the public sector and the advisors 

needed to penetrate these networks and establish their own.  Subsequently, 

Dunn (1995) interviewed ministers, departmental secretaries and ministerial 

office staff in the Australian Commonwealth Government and concluded that 

ministerial staff were placing greater emphasis on monitoring implementation 

of the government’s agenda by departments and in brokering positions across 

government.  Their function was seen to be about getting the balance of 

political control over the ‘inevitably powerful’ public service but certainly 

involved a significant coordination role.   

 

Policy staff  

Premiers will generally have a range of policy staff providing both generic 

policy advice and also advice on specific issues.  They will often formally 

locate in the premier’s department rather than the premier’s office, reinforcing 

a policy rather than a political role.  Alternatively, they may be in a Cabinet 

office reporting directly to the premier or to the head the premier’s department 

(Davis, 1995).  At the Commonwealth level there have been moves to have 

more politically aligned staff in Cabinet offices and as Cabinet secretary 

(Wanna, 2006).  Policy staff can perform three key functions for governments 

that may contribute to or detract from a more coordinated agenda—they can 

fill in policy gaps in response to issues identified by political parties in their 

election manifesto or by individual ministers, they can focus on making sure 

policies emanating from different ministers are not contradictory or they can 
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act as ‘policy entrepreneurs’ influencing the government agenda (see 

Kingdom, 1984 cited in Pollack, 1997).  Hawker (2006) provides an interesting 

case study of the use of ministerial consultants in this role in the Australian 

federal government. 

 

Rather than assuming change is driven by external factors, policy 

entrepreneurs will attempt to persuade decision makers that a crisis exists or, 

more kindly, that a new direction is urgently called for (Mintrom and Vergari, 

1996).  The danger of the policy entrepreneur to a government seeking 

coherence is that they may bring in policy issues and solutions that are at 

odds with the government’s broader agenda.  The advantage of policy 

entrepreneurs is that governments can be seen to be ‘doing something’.  They 

can provide a solution to those conundrums that face most premiers at some 

stage: a minister with no ideas and a department waiting to implement the 

minister’s policies (Weller, 2001). 

 

Furthermore, the administrative reforms embodied in the NPM approach have 

been attributed with a negative or eroding impact on state policy capacity 

(Peters, 1996; Campbell, 2001; Aucoin and Bakvis, 2005; Painter and Pierre, 

2005; Verhoest and Bouckaert, 2005).  The capacity of the state has been 

displaced by a growing reliance on non-government organisations, think tanks 

and so on.  In rolling back the state, retention of policy capacity has not been 

a priority.  Policy staff brought in by leaders, including ministerial staff, can fill 

this gap (Weller, 2005).   

 

Senior bureaucrats 

The selection of senior bureaucrats on contract by the government rather than 

by an independent commission has become common practice in Australia 

since it was first advocated by Peter Wilenski over 30 years ago (Wilenski, 

1986), yet it remains the subject of on-going debate (Weller, 2001; Murray, 

2007b; Podger, 2007).  In parallel, senior executive services have developed 

in all Australian jurisdictions on the assumption that management functions 

across the public sector are fairly similar.  Senior executives are expected to 

provide a service to the government rather than to a specific department and 
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to balance political responsiveness with frank and fearless advice (Coaldrake 

and Whitton, 1996; Colley, 2001).  Thus, premiers now have the capacity to 

choose their most senior bureaucrats, providing the means to employ people 

who are more likely to be sympathetic to their agenda and with the capacity to 

work across agencies.   

 

The extent to which this ‘sympathy’ is evidenced in a responsive or politicised 

public service is widely debated.  Colley (2001:15) describes two types of 

politicisation—patronage where appointment and promotion are contingent on 

party affiliations; and intimidation evidenced in a public service where people 

feel their employment may be in jeopardy if they do not provide the advice 

they think the government wants to hear.  Mulgan (reported in Weller, 

2001:73) describes a third type of politicisation—managerial politicisation—

when governments appoint people with a particular management style.  

Irrespective of the nature of the politicisation, leaders now have the capacity 

to hire, and fire, their most senior public servants and they can therefore 

select those who are more likely to have the capacity contribute to a 

coordinated agenda, if they can be identified. 

 

Motivation and capacity 

In addition to having the capacity to select people who are able to deliver their 

coordinated agenda, leaders also need to understand what motivates those 

people.  Whether governments appoint people on the basis of their party 

affiliations or their management style, research indicates that a more common 

set of beliefs is more likely to result in a willingness to act in a coordinated 

way (Shepsle and Bonchek, 1997; Zafonte and Sabatier, 1998) and, 

accordingly, to deliver a whole of government agenda.  Principal-agent theory 

has been used increasingly in political science particularly in the United States 

but also in the European Union to analyse and explain the behaviour of 

politicians and bureaucrats in this so called master-servant relationship 

(Shugart and Carey, 1992; Shepsle and Bonchek, 1997; Moreton, 1999).  It 

seeks to explain behaviour where there is a ‘master’ and to understand the 

processes whereby principals maintain control when they have delegated 
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actions to their agents.  It assumes that actors will behave rationally within the 

parameters of the institutions in which they operate (McCubbins et al., 1987; 

Moe, 2006).  Principal-agent theory, therefore, provides some useful insights 

into the sources of leverage for premiers to ensure that the public sector will 

deliver their cross government agenda. 

 

Disproportionate access to skills and expertise is fundamental to the 

relationships between principals and agents, particularly where those agents 

are selected for their specialised knowledge and skills.  There are two basic 

problems for the principal to contend with—‘moral hazard’ which is used to 

describe the situation where the principal and agent may have different 

interests and objectives and ‘adverse selection’ which refers to agent 

capability where the principal is unable to observe directly or to assess the 

values, skills and knowledge of the agent.  As expected, the greater the 

disparity between the objectives of the principal and the agent, the greater the 

level of incentives that will be required to minimise ‘bureaucratic drift’ (Shepsle 

and Bonchek, 1997).  Bureaucratic drift describes the situation when the 

outcome moves closer to what the bureaucrats want than what the politicians 

want, by way of strategies such as surreptitious use of budget or broad 

interpretation of rules.  Incentives of course are not simply financial.  They can 

relate to reputation, career prospects and being able to act in accordance with 

one’s own beliefs.   

 

Drift is limited by incentives accompanied by tight administrative procedures 

(addressing the moral hazard problem) or a priori by appointing staff whose 

primary interest is meeting the spirit of what government wants (addressing 

adverse selection).  In complex instances, principals will employ an additional 

agent to monitor the ‘drift’ of other agents.  Monitoring approaches may be on-

going by government or by exception where governments wait for alerts from 

other parties.  (These approaches are aptly described as ‘police patrol’ or ‘fire 

alarm’ respectively by McCubbins and Schwartz (1984), according to the 

likelihood of excessive drift and the risks associated with that drift.)  All 

strategies to minimise drift can bring significant costs to the coordination 

exercise. 
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Particular problems arise when an agent is serving two or more principals, as 

is increasingly the case with personalised leadership by premiers requiring 

senior bureaucrats to be responsible to both the premier and to their portfolio 

minister – not to mention other less visible principals such as potential 

ministers in a new government.  While a portfolio minister may have a focus 

on social issues for instance, the premier needs to focus also on the 

environmental, economic and political factors.  Due to its influence on 

politicians and thus on their expectations of senior bureaucrats, the press is 

also sometimes included as a principal to which the public sector must and 

does respond (Jones and Baumgartner, 2005; Worsham and Gatwell, 2005).  

Wood and Waterman (1993) conclude that the response by the bureaucracy 

to the news media is faster than the response to most other stimuli, 

suggesting that bureaucracy is more sensitive to media perceptions than to 

perceptions of elected officials.   

 

There is a growing body of research which argues that, in the case of multiple 

principals who may have competing objectives, it is more effective to address 

agent capability rather than using incentives (or punishments) particularly 

where the agents may be risk-averse, a characteristic ascribed to public 

servants generally (see for instance Worsham and Gatwell, 2005; Miller and 

Whitford, 2007).  Other research has argued that where there are multiple 

principals and stakeholders with competing interests “virtually any path will 

alienate someone, so it is more rational to change gradually” and that “the 

signals sent by central institutions often conflict with the interests of 

bureaucracy.  When this occurs, bureaucracy is alleged to display a so-called 

‘shirking’ tendency.  Under these conditions, it is natural for bureaucracies to 

react slowly; the greater the preference gap between the principal and the 

agent, the more laggard should be the response” from rational agents (Wood 

and Waterman, 1993:504).  As long as bureaucrats meet agreed minimum 

parameters of each of the political masters (principals), further political input is 

unlikely (Shepsle and Bonchek, 1997).   
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The importance of addressing both agent capability and incentives is also 

supported by the work of Sabatier and others (Sabatier, 1993; Zafonte and 

Sabatier, 1998) whose extensive modelling through an Advocacy Coalition 

Framework shows that strong coordination is achieved only when a proposed 

policy supports both the interests and the core policy beliefs of participants in 

the policy process.  (Core policy beliefs are those perceptions which underpin 

what people believe within the policy area as opposed to ‘deep core’ beliefs 

which span virtually all policy areas and secondary aspects such as 

seriousness or policy preferences within a particular area of the policy 

subsystem (Zafonte and Sabatier, 1998:477)).  Their modelling demonstrated 

that where policy communities are functionally interdependent, if their core 

beliefs in a policy area are divergent, strong conflict will result from attempts 

to coordinate.  Conflict is less likely among groups with divergent beliefs if 

they can be kept functionally independent.  This research has also found that 

it can take many years for policy communities with common interests to 

develop a congruent set of beliefs around the policy area, and that these 

beliefs will develop only if there is sufficient opportunity for interaction, debate 

and information sharing and exchange.  It has emphasised the increasing 

importance of open channels of communication for bureaucrats with multiple 

principals to develop shared understandings (Brehm and Gates, 1997; 

Worsham and Gatwell, 2005).  Even the opportunity to ‘bump into’ one 

another should not be overlooked as organisations lower the barriers to 

internal collaboration (Light, 1998).  In past eras of smaller governments, this 

interaction was more likely to be built on informal mechanisms when ‘bumping 

into’ was more common.   

 

Further work from the Netherlands has examined likely behaviours in 

situations where policy communities might be functionally competitive and 

concluded that there are “severe problems for collective action” in situations 

where actors are functionally competitive even when their core beliefs are 

congruent (Fenger and Klok, 2001:164).  This research argues that strong 

coordination will arise only if beliefs are congruent and interdependencies are 

symbiotic.  It goes without saying that the strongest conflict will arise in those 

circumstances where the interests of the participants are competitive and their 
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beliefs are divergent.  This supports Mulgan’s (2002) call for career rewards to 

be established so that contribution to whole of government and interagency 

initiatives are valued, making cooperation in the interests of public servants 

but goes beyond this to suggest that, unless sustained efforts are made to 

develop common underpinning beliefs in the policy direction, a coordinated 

effort will not be sustained.  It suggests to a premier seeking coordination 

across complex areas with potentially competing objectives that an effective 

approach to coordination must address the knowledge and beliefs as well as 

the interests and incentives of the participants.   

 

What sort of skills should governments be seeking in their bureaucrats if they 

are to deal with the complex problems of the 21st century where they can 

expect stakeholders to have competing interests and beliefs?  From Australia, 

Edwards (2002) calls for central agency staff with skills in facilitation and 

conflict resolution.  International literature emphasises the importance of 

public sector leaders who can adapt rapidly in the face of new problems (Kettl, 

2008) and who can work in environments where they are not in control but are 

able to promote tensions that lead to dialogue from which solutions can 

emerge (Stacey, 1995).  Public sector managers must no longer act as 

maestros in control of interactions even though they may be the instigators of 

those interactions (Rethemeyer, 2005).  Senge (1990), Chapman (2004) and 

Moynihan (2005) argue that leaders must be able to support new ways of 

managing that support systems thinking and learning organisations.  Other 

research which acknowledges the international movement to a focus on 

system wide outcomes calls for more central agency staff with policy and 

evaluation skills as well as economic and financial skills (Perrin, 2006). 

 

Finally, it is worth noting that despite the considerable literature on the 

necessity to introduce more politically aligned staff to overcome a resistance 

to change in the public sector, a study by Kelman (2005) from the Kennedy 

School of Government focusing specifically on the public sector, albeit in the 

US, found that many public servants do not necessarily resist change.  The 

challenge is to build on the eagerness within public organisations for change 

rather than simply introduce a new set of actors.  This also puts the focus on 
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addressing the adverse selection problem rather than the moral hazard 

problem, suggesting that it is the capability of the public sector rather than the 

use of incentives that needs to be the focus of government’s agenda. 

 

Emerging issues for premiers 

Premiers have the capacity to choose few people beyond those staff in their 

personal office.  Their capacity to appoint ministers, advisors and public 

servants will depend on convention, party rules and legislation.  As such, they 

must be mindful that the people on whom they rely to deliver their agenda will 

have loyalties to other people, such as electors, party officials, ministers or 

senior public servants.  Complex agendas with conflicting priorities further 

challenge the loyalties of staff and colleagues and research shows that where 

risk-averse people (and bureaucrats are typically risk-averse) are responding 

to multiple principals with conflicting objectives, the most rational response is 

to respond slowly. Yet these complex across-government problems are the 

very ones that leaders often take on.  Furthermore, the risk-averse nature of 

the bureaucracy means that it also responds to the press, avoiding 

controversy where possible. 

 

Loyalty aside, there has been a decline in policy capacity within central 

agencies suggesting a need for policy oriented premiers to develop diverse 

ways of seeking policy advice and of rebuilding that capacity (see in particular 

Painter and Pierre, 2005).  Furthermore, the increase in networks and the 

emergence of very complex problems requires central agency staff with skills 

in promoting learning and dialogue, in facilitation and in conflict resolution 

(Stacey, 1995; Edwards, 2002; Chapman, 2004; Moynihan, 2005; Senge et 

al., 2007; Kettl, 2008).  These skills are not likely to predominate in 

hierarchical organisations and may need to be developed if premiers seek to 

work collaboratively.  It takes time and skill to change interests and beliefs, 

and it may well be that the development of shared beliefs is the most 

important ingredient for solving complex problems (Zafonte and Sabatier, 

1998). 
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For premiers, this means that they cannot be confident that colleagues and 

staff will necessarily act in a coordinated way and they must consider both the 

motivation and skills of the people around them if solutions to complex, 

across-government problems are to be developed and implemented.  

 

What mechanisms are required? 

In his study of the Queensland Government, Glyn Davis argues it is structures 

and routines that are essential to coordination.  Describing the extent 

Queensland Premier Wayne Goss went to in developing formal structures and 

processes, Davis (1995:33) commented that although “the personality of the 

Premier mattered in setting the character of the political domain”, in the end 

formal mechanisms took precedence over informal contacts.  Structures are 

necessary to specialise and subdivide roles just to manage the issues that 

government must address.  Appropriate structures will minimise costs of 

coordination by grouping like functions and reducing fragmentation.  Routines 

within and across those structures, spanning the political, policy and 

administrative domains, make things happen.  Davis contends there is no 

single best way to organise governments and usually there is a mixture of 

organisation around policy issues and around particular client groups.  Thus, 

while there are major portfolios and departments for health and education, so 

there are agencies and ministerial portfolios focusing on client groups or 

emerging political issues such as climate change.  However, Davis argues 

that even though structures are important for coordination, at its heart there is 

a set of routines that "organise and deliver the substance of government."   

 

Structures 

While each government will have its own specific structures, political 

structures will generally include features such as the party room, ministerial 

office structures and the government media (Davis, 1995).  Coordination of 

policy is addressed by Cabinet and its subcommittees and other executive 

government structures and generally straddles the political and departmental 

structures particularly in a premier’s department or other strong central 

agency.  Good administrative structures ensure the public sector is working 
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towards the goals of government with agency structures and performance 

criteria directed towards the achievement of government goals through the 

machinery of government that is put in place.  The next section examines the 

literature about specific structures for premiers at the Cabinet level and in the 

public service to exert leverage to enhance their capacity to coordinate.  Party 

structures are not elaborated on as they are not generally an area that 

premiers will be able to use to influence coordination in the public sector once 

they are in office.  This is not to say that as a senior member of the party they 

will not have influenced those structures over time.  Simply that in their time 

as premier it is not likely to be a factor that they can manipulate to promote 

coordination. 

 

Cabinet 

Cabinet is the pre-eminent coordination mechanism for governments in 

Westminster systems (Blondel, 1993; Weller, 2002).  Cabinet subcommittees 

and inner cabinets supported by professional secretariats are traditional 

structures that contribute to a premier’s capacity at that level (Keating and 

Weller, 2000; Weller, 2007).  More recently these have been supplemented by 

community cabinets in Australian states with a focus on local issues.  A 

greater focus on policy implementation has also resulted in the establishment 

of Cabinet implementation units in central agencies as “the latest instrument 

unsheathed by some first ministers to design, assist, and embed critical policy 

initiatives” (Lindquist, 2006b:312; Wanna, 2006).  These have been 

established at the federal level in Australia, in Queensland and New South 

Wales, and by the Blair government in the United Kingdom.  In the case of the 

Blair government, the Prime Minister’s Delivery Unit was established in his 

office to provide formal, direct control over the implementation of policy 

(Richards and Smith, 2006; Barber, 2007; Fawcett and Rhodes, 2007).   

 

A significant aspect of the work of these implementation units has been a 

focus on the whole of government or at least multi-agency agenda.  For 

instance, the unit established by Premier Peter Beattie in Queensland in 2004 

had four responsibilities including support for government agenda setting; 

clarifying expectations of ministers and chief executives; monitoring 
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performance and implementation; and reporting to Cabinet (Tiernan, 

2006:375).  These units however are not widespread and, despite some of the 

rhetoric, they have been more concerned with reporting on whether or not 

milestones have been achieved than leading cultural change that might effect 

new ways of working across jurisdictions (Lindquist, 2006a). 

 

For Cabinet to address future oriented policy, setting up “at the highest 

possible level, a policy unit whose function is to reflect on the longer term and 

to present broad orientations to ministers” has been proposed (Blondel, 

1993:338).  Such a policy unit must be close to the centre of power in 

government, have the confidence of Cabinet and be relatively large.  To 

operate effectively, Blondel argues its head must have direct access to the 

head of government, its members should be politically close to government, 

both loyal and competent and it should last only as long as the Cabinet.  It 

should have the broad range of expertise to provide advice on all the key 

issues before government.  The policy unit does not replace Cabinet, rather it 

produces well considered viable options for ministers to consider. 

 

Public sector 

Like their commonwealth counterparts, Australia’s premiers can shape the 

public service with their capacity to create and abolish departments and 

regulate staffing arrangements (Weller, 1989a; Weller, 2002:68).  Machinery 

of government arrangements provide the framework in the public sector for 

coordination and for links with Cabinet although it is argued whether 

machinery of government changes are more often motivated by a desire for 

better organisation of government or to accommodate individuals and put a 

personal stamp on the government (Davis et al., 1999).  Special projects and 

taskforces have gradually replaced inter-departmental committees over the 

past few decades to provide new resources and different ways of working 

(Painter, 1987).   

 

Special purpose agencies, often nurtured within premier’s offices or 

departments before being “hived off to other departments” (Encel et al., 

1980:10), have become part of the Australian public sector coordinating 



Chapter 2: Literature Review   

- Page 51 - 

- Chapter 2: Literature Review - 

structures.  The Commonwealth’s Management Advisory Committee sets out 

those circumstances under which special purpose agencies are appropriately 

established and these are shown in Table 1 (Shergold, 2004).  In all cases 

clear governance arrangements must exist to ensure a whole of government 

approach.  As with machinery of government arrangements in general, 

Shergold’s report did not purport to comment on the extent to which the many 

special purpose agencies that exist within the various jurisdictions within 

Australia or elsewhere fit within this model or have been created to 

accommodate ministers or interest groups.   

 

Table 1:  Appropriate use of special purpose agenci es 

Purpose Appropriate circumstances 
 
Policy development 

 
• Complex new issues require on-going attention 

• There are contentious issues across a range of 

stakeholders 

• Symbolism is important 

Program design and 
delivery 

• Potential new programs cut across traditional 

boundaries 

• Multidisciplinary skills are drawn from various 

agencies 

• Program design and delivery need to be tightly 

aligned 

Program management 
and service delivery 

• Coherence in an emerging field is a high priority 

 

(Adapted from Shergold, 2004:41) 
 

Another development that has emerged to counter the fragmentation that 

comes with semi-autonomous agencies, is to establish coordinating roles for 

ministerial departments (see for example New Zealand's Review of the 

Centre, 2001).  The effectiveness of these agencies to coordinate is 

dependent on the power provided to them in legislation and budget and 

through ministers as well as on the ways in which they interact with the 
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agencies that they are coordinating (Uhrig, 2003).  However, for a premier 

seeking to influence coordination, new structural models are not a high priority 

and it is a matter of ensuring the political, Cabinet and public sector structures 

that exist are adjusted to meet the priorities of the government (Keating and 

Weller, 2000).   

 

An organisational management perspective provided by Canadian Henry 

Mintzberg argues that a coherent approach will come through a shared vision 

supported by radically different microstructures operating with the model best 

suited to the nature of their business (Mintzberg, 1996).  Where organisations 

are focused on innovation, multiple reporting relationships are likely providing 

opportunities to do new things as well as be exposed to different sets of ideas 

and challenges (Light, 1998).  Similarly Dee Hock (founder and former CEO of 

VISA) stresses the importance of the individual and a focus on a common 

goal that people believe in, rather than the structures, to make an organisation 

really successful.  He argues for organisations that are based on a shared 

purpose that calls on the “higher aspirations of people” starting with purpose, 

then principles, people and concepts (Hock, 1999).  From that follows 

structure and practice.   

 

Routines 

Routines dull our senses.  Routines stifle our creativity, constrict our thinking, 

remove us from stimulation, and destroy our ability to compete.  Once-useful 

routines sap the vitality of an organisation and cause it to atrophy.  Yet 

routines are essential to establishing a definable, consistent, measurable and 

efficient organisation (Kouzes and Posner, 1988:48).   

 

From the perspective of Davis, routines are the essence of coordination.  

Routines will operate within and across each of the political, policy and 

administrative domains, some codified through process manuals but many 

unwritten.  Routines specify who can make decisions, they establish timelines 

and processes for budgeting and reporting, they determine who has the 

power to hire and fire staff.  Routines typically will result in consistency of 

action through the application of established protocols and provide for control 
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over detail.  Routines range from detailed process manuals through to the 

unwritten rules of ‘the way things are done around here’ (Davis, 1995).  They 

are embedded in the culture of the organisation and behaviours are 

determined to a significant degree by cultures rather than formal routines 

(Schein 1985). 

 

Conversely, routines can be the enemy of change and, for leaders keen to 

make a mark, successfully implemented change will be their legacy (Kouzes 

and Posner, 2003).  Routine work can smother all opportunity to do non-

routine work.  Routines get organisations into ruts and have been described in 

the organisational management literature as a paradox.  Understanding the 

routines that operate, and ensuring the right balance between consistency 

and innovation, is therefore important both to getting things done and to 

understanding why things are not done.   

 

The need for new ways of working rather than new structures is supported by 

several researchers who have considered the impact of the changing 

environment.  Meredith Edwards (2002) argues that for governments seeking 

a consistent policy outcome, increasingly complex networks between 

agencies and interest groups will challenge the capacity of the executive to 

get an agreed position on a broad policy issue, hence there is a need to adapt 

and accommodate difference.  Effective groups charged with leading change 

in complex environments should spend far more time defining the problem 

rather than solving it (Thomas, 1999).  Atkinson and Coleman argue that 

governments will need to learn to interact in networks and to shape them and 

to engage with outsiders, ‘the excluded but attentive’ (1992:176).  Structures 

are not a major concern to them.   

 

Political routines 

Marsh and Yencken (2004) attribute a decline in government capacity to 

articulate a coherent long-term policy agenda in large part to changes in the 

routines within the political domain in Australia.  Fewer people are members 

of political parties, party conferences lack debate and the electoral contest 

itself is now characterised as a contest between two parties with its 
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adversarial nature leaving limited scope for contemplation.  This puts more 

onus on government and the public sector to fill the gap.  At the same time, 

Marsh and Yencken argue that responsibility for long term planning is vested 

in the hands of too few people in executive government, people who have 

little time to think through complex issues, with too few people able to get 

things on the agenda.  Elsewhere it has been suggested that management by 

‘muddling through’ (Lindblom, 1959) or ‘groping along’ (Behn, 1995) might be 

the best that can be expected. 

 

Keating (2004) also echoes concerns that arrangements such as the election 

cycles and adversarial political climate limit the capacity of governments to 

plan for the long term, to develop a coordinated coherent policy agenda 

beyond the term of the current government.  High level strategic plans have 

been mooted as a strategy to address this.  Minns (2004), for instance, uses 

the policy document Growing Victoria Together as an example of a strategy to 

coordinate policy across government and over the longer term and similar 

long term plans are an integral part of Gallop’s ‘Strategic Government’ which 

he suggests is the new emerging paradigm in public governance (Gallop, 

2007).  However, the Finnish experience suggests that it is difficult to involve 

politicians in this process (Tilli, 2007).  Nonetheless, planners persist because 

for some planning is a faith (Wildavsky, 1973).  A more detailed examination 

of the literature in this area is provided in Chapter 8 which reviews the 

introduction of state strategic planning in Australia as a strategy for 

coordinating a whole of government agenda. 

 

Cabinet routines 

Cabinet routines contribute to the coordination of policy development and 

implementation.  They also ensure consistency of decision making and action 

across government.  Cabinet manuals specifying the way in which 

submissions will be prepared and presented have been an accepted part of all 

modern Cabinet governments for some time (Weller, 1989b).  Opportunities 

for leverage for better coordination lie in the extent to which these routines are 

followed, whether they apply to full Cabinet only or also to Cabinet 
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subcommittees, how the agenda is determined and the way in which the 

meetings operate.   

 

Case studies of leaders show different approaches depending on the personal 

style and standing of the premier (Weller, 1985; Weller, 1989a; Rhodes and 

Dunleavy, 1995).  Premiers are able to influence the way in which Cabinet 

seeks and uses policy advice.  Blondel (1993) suggests a common Cabinet 

staff so that all ministers can see the implications of proposals for their 

departments but others (Weller, 1989b) take the view that any collective 

briefing means that there is positioning to see whose view prevails in the 

collective briefing.  This can often preempt the discussion that Cabinet should 

be having.  Weller argues there may in fact be less advice going to Cabinet if 

a collective briefing is required resulting in a decline in the pluralist nature of 

the briefing.  Others have called for more opportunity for Cabinet to discuss 

strategic issues (Wanna, 2006).  A more detailed examination of literature on 

Cabinet routines is in Chapter 6, which is a case study of Gallop’s Cabinet. 

 

Public administration routines 

Stronger leadership from premier’s departments has been called for in several 

studies as jurisdictions grapple with ways to achieve coordination across 

government (see for instance the report from Canada by Bakvis and Luc, 

2004).  In Australia, the desire for enhanced public sector leadership is 

evident at both the state (Painter, 1987; Kruk and Bastaja, 2002; Yovich, 

2005) and national levels (Keating, 2004).  At the national level the key 

mechanism has been the increase in staff and functions in the Prime 

Minister’s Office which is more attuned to the government’s political agenda 

than the department can be.  It is part of the approach adopted in the United 

Kingdom by the Blair government where reform of the budget process was 

also seen as critical so that resources were not allocated only along functional 

lines (Ling, 2002; Mulgan, 2002; Chapman, 2004).  Under Blair, New Labor 

also had a strong emphasis on policy coherence through the tight control of 

policy development and a strong central media presence.  However, history 

shows that attempts to increase the power of premiers’ departments may be 
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thwarted by both political and financial considerations (Doig, 1986; Parkin and 

Patience, 1992).   

 

Despite calls for stronger premiers’ departments, I have found no arguments 

for a return to the hierarchical model of coordination that preceded NPM.  

What is needed are routines that provide coordination among  (my emphasis) 

departments rather than coordination of  departments (Painter, 1981).  

Coordination among agencies reflects a networked approach where all 

participants have power whereas coordination of agencies implies a traditional 

hierarchical approach that can be successful only if the coordinator has 

sufficient power and resources to maintain the pressure to conform.  It 

represents control.  The routines the public sector manager accesses as 

coordinator through networks are likely to vary between situations.  In some 

they can be the maestro, controlling information flows and manipulating 

relationships.  In others, the public sector manager is more of a facilitator, with 

the power to bring people together but without the authority to decide 

(Rethemeyer, 2005).   

 

Sheehan (1999) reinforces this theme arguing that new ways of effective 

policy coordination will be required that are not likely to be centralised but will 

need to rely on tools that can respond to the diverse situations in different 

companies, industries, regions and nations.  Others (for example Chapman, 

2004) argue for a systems thinking approach in response to complexity.  This 

approach seeks to develop a learning cycle in which all stakeholders, central 

government, other public sector agencies, professionals and clients 

continually engage in the development, implementation and review of 

strategies.  As Chapman sees it, the complex problems – sometimes referred 

to as wicked problems—that face governments today are not simply difficult, 

they are a mess.  Difficult problems can be solved by reducing them to 

manageable parts.  With complex problems there is no agreement on what 

really is wrong let alone how to fix it—a mess is complex, uncertain and 

ambiguous and requires new strategies of interaction to identify solutions.  

Chapman has concluded that when complex problems are addressed with 

routines appropriate to a traditional reductionist approach, the frequency of 
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unintended and undesirable outcomes will increase.  At worst, the situation 

will escalate to a point where there is acrimony and blame between senior 

managers and implementers and nothing will get done. 

 

Pierre and Peters argue that the changing relationships with external players 

would suggest that the traditional hard instruments such as legislation and 

regulation should give way to softer instruments that provide “maximum of 

compliance with a minimum of coercion” (2000:105).  The OECD points to a 

trend to focus on whole of government outcomes rather than inputs or outputs 

from specific agencies as a way of enhancing accountability to the community 

for the solution of complex interagency problems (OECD, 2007).  This 

research calls for a diversity of approaches rather than more monitoring of 

conformity with predetermined routines.   

 

Much of the focus of premiers and their central agencies will be on systemic 

coordination but case studies in specific policy areas provide a different 

perspective.  Gottweis (2007:237) argues that whereas certain policy-making 

arenas, such as the reform of banking regulations, seem to be dominated by 

the exchange of rational argument and deductive reasoning more typical of a 

hierarchical environment, other policy arenas such as global warming or 

abortion, are characterised by impassioned speech challenging deeply held 

beliefs.  Such differences in dealing with policy issues must significantly affect 

the group dynamics, the required skills and the routines of the coordinating 

staff seeking a coherent outcome.  These differences also influence the 

composition of participating interest groups as well as the outcomes of policy 

processes.  (Each of the policy issues profiled in this thesis – old growth 

forests, water and Gordon – was the subject of emotive debates.)  Similarly, 

coordination across implementation is easier than coordination of policy 

development because it is more rational and more likely to be about ‘turf’ and 

the survival of an organisational unit rather than a passionately held belief 

(Peters, 1998).  In a critical review of the implementation of environmental 

policy in Europe, Schout and Jordan (2005) stress the importance of the 

administrative capacity to support the network.  More than ‘a light touch of the 

tiller’ is required to steer a path through complex policy issues.   
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Partnerships in any form are also an important strategy to achieve a 

coordinated response to complex issues.  They can bring together diverse 

resources, from government, industry and the community, and are attributed 

with providing the foundations for innovation particularly if they are undertaken 

in an environment of trust and collaboration (Lowndes and Skelcher, 1998).  

For instance, partnerships can provide incentives for the private sector or 

indeed different parts of the public sector to cooperate.  In some instances the 

solutions can be found in formal agreements; in other circumstances greater 

flexibility is required despite the imperfect models of governance and 

accountability that go with these models.  There is no best solution.  Each 

situation must be judged on what suits the current context.   

 

Coordination of policy development cannot be done without bringing together 

substantial agency resources as well as substantial political support and 

political power may well be the most useful, indeed the only, tool of a 

premier’s department (Verhoest and Bouckaert, 2005:95).  It follows that for 

governments trying to reassert control ceded to line agencies and markets, 

direct control through ownership and accountability to ministers is not the only 

solution.  New ways of working need to be considered. 

 

Emerging issues for premiers 

Davis warns that: "The unity of political purpose, policy objectives and 

administrative action that characterises a successful government is the 

dividend of well crafted coordination systems: by insisting on such systems, 

power is made routine" (Davis, 1995:21).  For governments hoping to be in 

power for more than one term, it is therefore important to get these systems 

operating even if it is at the expense of more outwardly visible initiatives.   

 

Structures and routines for coordination need to be continually reviewed in the 

context of both the policy issue and the prevailing environment.  There is no 

fixed model and while formal agreements and control mechanisms may be 

appropriate in some circumstances, in others it will be more important to 
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engage with stakeholders and collectively develop mutually agreed 

approaches.  These approaches will require significantly different ways of 

doing business for central agencies.  The premier, who operates at the 

epicentre of the political, policy and administrative domains of government, 

must ensure that the structures and routines are in place to foster and 

enhance coordination.  At the same time, it must be remembered that 

coordination may be good, but too much can be detrimental to both resources 

and innovation (Wildavsky, 1973; Goodsell, 1994; Davis, 1995).   

 

Cabinet colleagues, parliamentary colleagues and the public sector will have 

views on the operation of Cabinet based on convention and their prior 

experiences.  So although Cabinet is the arena where premiers can probably 

best put their stamp, their dependency on the support of their colleagues for 

their leadership will mitigate their power to some extent.  Furthermore, 

because many of the problems addressed by Cabinet and its subcommittees 

require a coordinated response, premiers should expect drift in their 

implementation according to the degree of conflicting interests and beliefs of 

the ministers and bureaucrats who are charged with implementation.  Cabinet 

implementation units are an emerging structure to address drift. 

 

Those jurisdictions that have had a strong focus on NPM can expect to need 

to rebuild their central coordination mechanisms through the use of stronger 

premiers’ departments and specialised coordinating offices and taskforces.  In 

some instances it may be necessary to realign the machinery of government 

but this is often seen as an overrated strategy for coordination.  The strength 

of premiers’ departments needs to rely more on their capacity to develop 

routines that encourage coordination and resolve conflict among actors rather 

than relying on the more traditional control mechanisms.  Complex problems 

will require new skills and routines if solutions are to be found.  A focus on 

whole of government outcomes rather than agency outputs will require 

agencies to work together. 

 

Links between the actors in the political, policy and administrative domains 

are essential, including both formal and informal routines.  These routines are 
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needed to build trust, clarify objectives and understand conflicting priorities.  

System level strategic planning is emerging as a mechanism to bring political 

and policy priorities together to plan for the longer term but there are political 

risks inherent with being too specific about the longer term. 

 

Gaps in the research 

Wanna and Williams (2005) identify systematic analysis of state leaders as a 

major omission in the research.  At a more general level, research by Weller 

and others has a strong focus on the political and policy dimensions which 

surround Cabinet but there is little research linking the political and public 

sector actors and routines within a single study.  Central agencies have a key 

role in supporting the premier to achieve coordination yet research has 

focused on the role of Cabinet and any analysis of agencies has tended to be 

more descriptive focusing on structures and policy implementation rather than 

the process of administration (Smith et al., 1993).  This research will address 

this gap by adding to the overall literature on state leaders and also by 

investigating the public administration processes that support coordination 

across Cabinet and the public sector in an environment of multiple and 

sometimes conflicting objectives.  From a methodological perspective, there 

are also calls for a greater focus on talking to the actors in executive 

government (Rhodes et al., 2007). 

 

This research will also address the gap around public administration in 

Western Australia.  Studies of public administration in the Australian states 

rarely include developments in Western Australia (see for instance Painter, 

1987; Halligan and Power, 1992; Halligan, 1994).  In a review of public 

service inquiries Smith and Weller (1978) did not identify any reviews in 

Western Australia before 1978.  Indeed, local research has identified only one 

up to that time.  A royal commission into the Western Australian public service 

in 1902-03 chaired by F.H. Bruford aimed "to classify and reorganise the 

Public Service of Western Australia" (Hollier, 1988).9   This royal commission 

                                            
9 According to Hollier, an earlier government wide review was the 1881 Gifford Commission of 
Enquiry into Departmental Expenditure. 
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formed the basis for the 1904 Public Service Act which remained on the 

statute books until it was replaced by the Public Service Act 1978.  A review 

of the public sector announced by Premier Charles Court in 1978 did not 

proceed (Wettenhall, 1986:150).  Later in 1984 Brian Burke established an 

inquiry to investigate Parliamentary Deadlocks arising from the control of the 

Legislative Council by the coalition (Gallop, 1986b).  However, this related 

only to reforms in the political domain.  The paucity of literature about Western 

Australian political leaders themselves from other than from a personal 

biographical perspective or in relation to a political scandal was outlined 

earlier in this chapter. 

 

Summary and conclusion 

This literature review has examined different conceptions of coordination and 

the key issues that might impact on a leader’s capacity to coordinate.  

Irrespective of whether coordination is seen as a process or an outcome, or 

the extent to which scholars debate the semantics of coordination, 

cooperation and collaboration, it is essentially about gaps, overlap, duplication 

and dealing with conflicting objectives.  The big challenges lie in those areas 

where the coordination problem is about developing solutions where there are 

conflicting objectives, and it is necessary for the political leader to steer a 

course and articulate a vision that provides sufficient clarity to one group while 

not getting another group too off-side (Keating and Weller, 2000; Kane, 2005).  

These challenges require an approach that can encompass the political, 

policy and administrative domains.  Premiers must rely on others to develop 

and use the appropriate structures and routines to achieve their coordination 

objectives. 

 

The first set of issues considered in the literature included the opportunities 

and constraints associated with the leadership position itself.  This capacity 

for action is determined by the role, the personal strengths and weaknesses 

of premiers and the environment in which they find themselves.  The second 

set of issues was drawn from the literature about the people who work with 

them, their necessary skills and factors which might motivate them to work 
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with a leader to develop and implement a coordinated agenda.  Finally, this 

chapter has reviewed the literature on the sorts of mechanisms that are 

considered necessary for coordination to become a reality.  These issues are 

summarised in Table 2. 

 

Chapters 4 to 8 will examine coordination in Western Australia while Gallop 

was premier from 2001 to 2005.  They consider his capacity to act taking into 

account the role and expectations of a premier in that jurisdiction, his personal 

interests and capacities and the environment or climate in which he was 

elected and operated, reflecting on the issues in Row 1 of Table 2 above.  

They discuss the people he worked with – his Cabinet colleagues, his political 

staff and the key public servants – and the extent to which he chose or was 

able to choose those people referring to the issues in Row 2, Table 2.  This 

section also takes account of any systemic incentives for them to work 

towards a coordinated agenda.  Structures and routines that operated in the 

two critical areas – Cabinet and the public sector – will then be considered 

with a particular focus on the changes to structures and routines that Gallop 

made to improve coordination and drawing on the issues in Row 3 of Table 2.  

Finally, this thesis will attempt to explain why some coordination activities 

were considered more successful than others and why systemic initiatives did 

not always live up to the expectations of participants and observers.  In doing 

so the three case studies outlined in Chapter 1 will be considered in some 

detail.  I will argue that the Old Growth Forest problem was merely 

complicated and addressed with appropriate structures and routines.  

However, both Water and Gordon have features of complex problems with 

interrelated and conflicting objectives.  I will analyse the outcomes of each of 

these in the light of the work of Chapman (2004) in particular. 

 

This analysis will rely on an examination of the literature as outlined above, 

documents on the public record and interviews with key actors in Gallop’s 

government.  In doing so it will attempt to develop identify the factors that 

might contribute to the understanding of making a coordinated approach the 

way business is done for governments operating within the Westminster 

system. 
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Table 2: Opportunities and constraints for coordina tion by premiers 

 Political Policy Administrative 
• Premiers are the party 

leader but their power 
depends on their standing.  
Australia’s leaders are 
particularly vulnerable. 

• Expectations of an 
increasingly presidential 
style government 

• There is a loss of trust in 
government at the same 
time as there are higher 
expectations and greater 
scrutiny,  

• Premiers need to be 
able to articulate a 
vision 

• Expected to be able to 
speak on behalf of all 
ministers. 

• They can enter policy 
areas at whim 

• Policy issues are  
increasingly complex  

• Governments operate within 
existing ‘regime types’ and 
can only change them over 
time 

•  Bureaucratic and market 
approaches are being 
challenged by a networked 
approach bringing a greater 
diversity of views and 
expectations of consultation.   

Premiers and 
the 
leadership 
environment 

• Expectations and conventions shape what is possible 
• Trust is essential for coordination.  
• The media is a constant presence and  influences perceptions of capacity to coordination 

across all domains  
• They can assign policy 

roles to ministers 
• Should expect a 

decline in the policy 
capacity of central 
agencies and an 
increase in media 
staff. 

• They can chose agency heads 
• When there are multiple and 

conflicting messages, 
bureaucrats should be 
expected to respond slowly 

• Premiers have power to 
choose their personal staff 
but limited powers to 
choose Cabinet 
colleagues. 

 

• Skills in facilitation and conflict resolution are increasingly 
important to solve complex problems 

The actors 

• People will need to be willing and able to work cooperatively within and across the 
domains 

• Premiers determine what goes to Cabinet and how it 
operates but existing handbooks will shape expectations.  
Cabinet implementation units are increasingly common.  

• Need processes to get 
policy advice to 
Cabinet—Cabinet 
subcommittees play a 
key role 

• Increased coordination from 
the centre and at the portfolio 
level is needed to counter 
NPM 

• Machinery of government 
changes are a powerful 
symbol 

• More powerful premier’s 
departments 

• Systemic mechanisms need to be customised according 
to the nature of the problem 

• Mechanisms must be able to anticipate and counter the 
expected drift 

• Political parties focus on 
adversarial debate 
providing little appetite or 
opportunity for long term 
coherent planning. 

 

• Strategic planning and an outcomes focus are emerging 
as new strategies to work across government. 

• Cabinet has a dual role to balance the political and 
policy issues and to plan for the longer term 

 

Structures 
and routines  

• Structures and routines are required that ensure links between key actors across the three 
domains.  Taskforces and coordinating offices are replacing IDCs. 

• Routines are the most important element of coordination. Informal routines are no less 
important than formal routines.  Routines need to provide both political support and 
administrative capacity. 
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Changes in the external environment and within governments are challenging 

some of the traditional structures and routines to achieve coordination.  

Governments are faced with more complex social problems.  As the number 

of players increases and issues become more interrelated, so too does the 

need for some coordination increase.  There is greater awareness and 

questioning of the role of government and, with that, increased scrutiny and 

challenging of the resources used by governments.  Not only do stakeholders 

question duplication of services and gaps in service, they also criticise 

governments for any increase in ‘bureaucracy’ which may in fact be 

necessary to address the very problems that concern them.  Meanwhile the 

increase in single interest groups focusing on social and environmental issues 

impacts on government capacity to develop policies that may meet the needs 

of one group without disappointing another.  These movements now have the 

capacity, particularly through the use of technology, to join forces and to lobby 

government.   

 

Because of the continually evolving approaches to public administration, it is 

important that approaches to coordination are continually reviewed and 

revised to maintain currency of ideas and practice.  As Michael Keating, 

Secretary to the Department of Prime Minister and Cabinet from 1991 to 

1996, wrote: 

Governments have mostly established adequate coordination machinery that 

is capable of ensuring policy coherence over time.  The critical issue is how 

this machinery will be used and here the role of Prime Ministers and State 

Premiers remains critical  (Keating, 2004:173).   

 

This thesis intends to examine how one state premier attempted to use the 

structures and routines at his disposal to do just that – coordinate to ensure 

policy coherence over time. 
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CHAPTER THREE: METHODOLOGY  
.. when studying elites, the research participants are more powerful than the 

researchers.  Ministers and permanent secretaries are powerful men and 

women.  They can refuse interviews, deny access to the organisation, declare 

documents secret and insist on anonymity for both themselves and their 

organisations (Rhodes et al., 2007:214).  

 

Approach 

Introduction 

This research sets out to develop an understanding of what premiers can do 

to influence the public sector to address coordination problems using a case 

study approach of Gallop’s Western Australia government in the period 2001 

to 2005.  The research uses a qualitative methodology.  This chapter outlines 

the approach used to collect the views of some of the key actors in and 

around government during that period.  In doing so, it aims to address some 

of the ongoing concerns that qualitative researchers do not always give 

sufficient attention to the rigour of their data or analysis (Stoker, 1995).   

 

Rationale 

A qualitative methodology was selected for two reasons.  Firstly, it is 

considered a more appropriate approach to understanding motives and 

interpretations and capturing insights into the unique experiences of 

individuals (Devine, 1995).  Secondly, I have observed over several years that 

many senior executives in the Western Australian public sector tend to refer 

any requests for survey type information to subordinates with no more than 

cursory input, if any, from themselves.  Such an approach then would be 

unlikely to elicit the perceptions of the key individuals and it might not be 

apparent from the returned surveys whose views they actually reflected.  This 

research methodology is also supported by other research in the area of 

executive government which frequently takes the form of interviews with key 

actors rather than a more impersonal survey approach.  For instance, diverse 
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authors such as Campbell (1983), Davis (1995), Painter (1981) and Weller 

(2001) all used interviews as a basis for their research in this area.  

Winkworth (2006) used in-depth interviews using a ‘purposive sampling’ 

framework to examine collaboration with the community in Centrelink in 

Australia.  Most recently Rhodes (Rhodes et al., 2007) has called for a greater 

focus on talking to the actors in executive government. 

 

Two sources of data are used in this research, semi-structured interviews and 

documents on the public record.  Data have been analysed in relation to other 

findings in relevant literature so that any observations made or conclusions 

drawn arise from an analysis of relevant research, written documentation 

including transcripts of public statements and interview data gathered 

specifically for this project.  

 

Because I worked directly and indirectly with many of the key players during 

the period in question, and with a number of the participants in the preceding 

two decades, my involvement was as an on-looker/participant in the 

coordination process which is more aligned with an ethnographic approach to 

research rather than the traditional more objective approach.  While not 

completely immersed in all coordination activities, I was closely involved in 

many in advisory and policy development roles.  I was therefore not entirely 

an insider participating fully in the activities but certainly more involved than 

an external on-looker.  Accordingly matters of reliability and validity have been 

considered using the principles developed to guide ethnography.   

 

The semi-structured interviews took the form of guided conversations which 

are used extensively to explore ideas, to get participant understanding of 

events and to help understand not only how political actors shape their world 

but are also shaped by it.  In guided conversations, prompting from the 

interviewer occurs more spontaneously often in the form of sharing the views 

of others as well as shared experiences of the interviewer and the 

interviewee.  Rather than asserting an objectivity that does not exist, a 

participant/observer can acknowledge their role and use it to advantage.  

Devine (1995) suggests that a sample size of 30 to 40 is sufficient and she 
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also warns against over reliance on ‘snowballing’, a common strategy that 

occurs when interviewees are identified during interviews with others.  In 

some instances this can be a valuable technique to identify potential 

interviewees but it can also result in biasing the sample to a network of 

individuals with similar perspectives.  

 

A final caution noted by Devine is the relationship between the interviewer 

and interviewees.  Just as there are problems with over-familiarity, a lack of 

familiarity may restrict access and result in reticence in the conversation.  One 

of the barriers for researchers of executive government is getting access to 

participants.  Some degree of familiarity may mitigate this.  These issues and 

others are addressed in the following section which considers threats to the 

reliability and validity of interview data in more detail as well as the ethical 

issues associated with the research. 

 

Reliability and validity 

Considerable thought was given to addressing both the reliability and the 

validity of the research.  This section discusses how these factors were taken 

into account in the interview process and gathering supporting information.  

Interviews can provide a depth of understanding not otherwise achievable if 

the subjective experiences of both participants and investigator are 

suppressed however the advantages of such research can be lost if its 

credibility is challenged because issues of reliability and validity are not 

addressed (LeCompte and Goetz, 2001).  The criteria identified by LeCompte 

and Goetz have been be used to guide the reliability and validity of the 

research findings presented here. 

 

Reliability 

Reliability refers to the likelihood that another researcher would come to the 

same or similar findings.  External reliability requires the experiment to be 

replicable; internal reliability considers whether or not other researchers would 

draw the same conclusions from the current study.  However, case study 

research cannot be replicated because it is part of a unique situation.  The 
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primary data collection tool is notes from interviews and it is therefore 

important that researchers specify exactly what was done in collecting these 

notes.  There are five major problems to be addressed when considering 

external reliability.  These include the researcher’s status among the 

interviewees which will influence what they reveal; whether or not participants 

choose to be involved; the situation in which the data is gathered; the analytic 

constructs used by the researcher and methods of data collection and 

analysis.  These factors will be considered in the analysis of findings. 

 

LeCompte and Goetz identify five tools to ensure internal reliability.  Firstly a 

researcher might use verbatim accounts of what people said, as well as 

narratives of any behaviours or activity.  Alternatives are the use of multiple 

researchers or enlisting the aid of other informants to assist in interpretation of 

the data which were not appropriate in this instance.  Similarly peer 

examination requires sufficient raw data to allow review by colleagues and, 

given the concern for confidentiality of most participants, this did not seem 

appropriate for this research.  This research will rely on the fifth tool, records 

of interviews, in this case written notes from interviews of participants, which 

have been confirmed as accurate by the participants.  Other researchers can 

confirm the veracity of the analysis from the records of interview.  However, 

because there is capacity for interviewees to be identified if the full script is 

provided, any analysis should be considered only under stringent 

confidentiality agreements and by researchers who would not know any of the 

individuals involved. 

 

Validity 

Validity of results also has two aspects.  Internal validity concerns whether or 

not we are measuring or observing what we think we are – this is fundamental 

to credibility.  External validity concerns the extent to which the findings are 

applicable to other groups.  In a case study, threats to the credibility or 

internal validity of the research are the key concern and those threats 

identified by LeCompte and Goetz (2001:114-124) are addressed below. 
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Firstly, history and maturation describe the extent to which the phenomena 

observed at the beginning of the research may change over the period of the 

research.  This has been addressed by conducting all interviews within a six-

month period and focusing discussion on the period of Gallop’s government. 

The second issue concerns the effect of the observer.  Where informants are 

dependent on the researcher for status or where they have a special 

relationship, information may be presented differently than it would be to other 

researchers.  This is best addressed by establishing the relationship as a field 

relationship and gradually disengaging from any informant relationships but 

without too much detachment that can damage rapport.  To address this, I 

moved from the Department of the Premier and Cabinet to a line agency 

where I was not involved in whole of government initiatives while undertaking 

the interviews.  None of the interviewees was subordinate to me. 

 

It is also important that researchers guard against their own preconceived 

notions and biases.  This was done by using open ended interviews allowing 

participants to talk about what they saw as important only raising specific 

issues at the end of the interview.  Records of interviews include prompts. 

 

Selection of participants was a key issue in determining the validity of the 

research and this is discussed in some detail in the following section.  

Similarly changes in the group over the period 2001-2005 as well as during 

the interview period also impacted on the research design.  Those who had 

left their 2001-2005 roles were expected to have somewhat different 

perspectives.  Finally, minimising the likelihood of spurious conclusions 

requires systematically thinking through all the conclusions that might be 

drawn, examining all the options and comparing what ideas come from the 

participants compared with other available research.  This will be addressed 

throughout the body of the report. 

 

The extent to which this research exhibits external validity, that is to what 

extent it is transferable to other groups, is another key consideration and one 

which it is often a matter for readers to judge.  The body of this research 

includes information about Western Australia in general, the governance 
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arrangements, the prevailing political climate and Gallop’s style.  On the basis 

of this information, readers should be able to judge the extent to which the 

findings are applicable to other Westminster systems or to jurisdictions within 

a broader democratic framework.  

 

Ethical issues 

Ethical issues in the use of interview data are well documented and 

considered in the Informed Consent protocols outlined for this research.  The 

Western Australian public sector has no ethical guidelines specific to 

conducting research but all public servants are bound by a common code of 

ethics prescribed by the Public Sector Management Act 1994 and most by a 

Code of Conduct specific to the department in which they are employed.  This 

research is therefore guided by those codes as well as the National Statement 

of Ethical Conduct in Research Involving Humans and is compliant with the 

Griffith University Expedited Ethical Review Checklist (E2).10  The information 

package sent to potential participants is in Appendix 3.   

 

Table 3 lists the specific matters that I needed to be mindful of in undertaking 

this research while an employee of the Western Australian public sector 

(OPSSC, 2007).  To address the ethical issues in Table 3, prior to seeking 

formal approval to proceed with the research, I advised my manager as well 

as the Director General of the Department of the Premier and Cabinet and Dr 

Gallop of my plans and obtained their approval in principle to proceed.  A 

letter of support from Gallop while Premier is in Appendix 4.  At key stages of 

the process they were kept informed.  The key issue that needed to be 

addressed was that documents and processes that were internal to the 

operations of government might be relevant to this research, and a conflict of 

interest could arise if in the course of my duties I accessed or put information 

in the public domain with the primary purpose of using it for this research.   

 

 

                                            
10 Ethical Clearance Certificate PPP/03/06/HREC is included in Appendix 3 
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Table 3: Extract from the Code of Ethics for the WA  Public Sector 

Key Principle  Expectation of individuals 

Justice 

Being impartial and using power 
fairly for the common good. It means 
not abusing, discriminating against or 
exploiting people 
 

 
 
• Refrain from using any circumstance or 

information connected to official duties for 
personal profit or gain 

• Declare and take appropriate action to manage 
any interest that may conflict with the 
performance of public duty 

• Comply with any applicable code of conduct 
 

Respect for persons 

Being honest and treating people 
courteously, so they maintain their 
dignity and their rights are upheld.  It 
means not harassing, intimidating or 
abusing people 
 

 
 
• Be honest 
• Be scrupulous with the use of information known 

to you in the course of your official duties 

Responsible care 

Protecting and managing with care 
the human, natural and financial 
resources of the State.  It means 
decisions and actions do not harm 
the short and long term well being of 
people and resources 
 

 
 
• Be conscientious and scrupulous in the 

performance of public duty 
• Ensure personal political views do not prejudice, 

influence or favour your decisions or behaviour. 

   

Following the resignation of Gallop on 16 January 2006, I put the research on 

hold until he had reconfirmed his continued support for the project.  At that 

meeting, which took place prior to commencing interviews, his concurrence 

was specifically sought to include a statement in letters to potential interviews 

to the effect that: ‘I have advised Dr Gallop that I am undertaking this research 

and he has indicated that he supports it.’  There is no doubt that this support 

was a key factor in the level of access I was granted among the people I 

approached for interview.  As Rhodes et al have noted (2007:214), “when 

studying elites, the research participants are more powerful than the 

researchers.  Ministers and permanent secretaries are powerful men and 

women.  They can refuse interviews … .” 
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Research design 

Potential issues 

The intention of the research was to glean participant views on those matters 

which they considered important coordination strategies adopted by Gallop 

and develop case studies of Cabinet strategies and public administration 

strategies.  Specific policy issues that required coordination across a number 

of agencies and that spanned both the Cabinet and the public administration 

domains were to be identified through the discussions for subsequent analysis 

of those factors which contributed to or detracted from their successful 

resolution.  Prior to commencing interviews I identified a number of issues as 

potential matters that would be raised based on my knowledge of the sector.  

These are outlined in Table 4 and would be used as prompts only if 

interviewees did not have clear ideas about specific matters they wanted to 

discuss.   

 

Table 4: Proposed issues for consideration as promp ts 

Area      Elements 

 
Cabinet and Ministerial 
portfolios 

 
Cabinet is the prime coordination mechanism in 
government.  In addition, Gallop made considerable use of 
coordinating ministerial portfolios and Cabinet committees. 
 

Public administration  Department amalgamations, a strategic management 
council of directors general and a state strategic plan were 
the three major initiatives by Gallop to promote coordination 
across the public sector. 
 

Policy issues Two policy areas in which Gallop took a lead role were 
highlighted for potential discussion for two reasons.  They 
were relatively high profile and each had been a 
contentious area.  Indigenous policy was one where Gallop 
became involved following a specific incident.  The second 
was water policy where there was a more planned 
approach to an on-going issue.  Water was an election 
issue, indigenous policy was not.   
 

 

Potential interviewees 

The potential participant pool included current and past ministers in a Gallop 

government, their advisors and selected senior public servants in the Western 
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Australian Government from 2001 to 2005 as well as critical observers of that 

Government.  I identified a total of 94 individuals comprising: 

• All ministers (20) and Parliamentary Secretaries (6) 

• All ministers’ chiefs of staff (20) 

• All directors general (25) 

• Heads of policy offices (10) 

• Local academics (2) 

• Critical observers (11)  

 

Potential participants were selected based on my knowledge of their role in 

whole of government coordination activities in the Western Australian State 

Government in the period 2001-2005, and their specific involvement in the 

case studies that were being considered in this research.  I was aware that a 

number of potential participants had critical views on the effectiveness on 

some of the initiatives and an attempt was made to ensure that those 

interviewed include both dissidents and advocates of the strategies adopted. 

 

Role descriptions were assigned by me according to the most prominent role 

of the individual during the period while Gallop was Premier, so that 

individuals who may have changed roles, from senior public servant to 

ministerial staffer for instance, were assigned only one role which best 

reflected the issues on which they commented.  Descriptors of each role 

category are in Table 5.  It is not the intention of this research to list the 

individuals interviewed or approached for interview as I was of the view that 

this would deter some individuals for agreeing to be interviewed.  This view is 

supported by Leonie Still in her recent study of 50 of Western Australia’s 

‘corporate elders’ (Still, 2006), none of whom was identified in her publication.  

Beresford (2008) had a similar response when he conducted interviews about 

the influence of Brian Burke – some people were happy to be interviewed but 

not identified. 
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Table 5: Role descriptors of interviewees 

     Role Description 

 
Minister (Min) 

 
Individuals who were a minister or parliamentary 
secretary in a Gallop Cabinet. 
 

Ministerial staffer (MS) Individuals who worked in ministerial offices as policy 
advisors or chiefs of staff; also other individuals 
employed in the Department of the Premier and 
Cabinet on a Term of Government contract. 
 

Senior public servant (PS) Directors general and other senior staff employed in 
the public sector, including individuals seen to be 
closely aligned with the government of the day but not 
technically Term of Government employees, but 
excluding watchdogs. 
 

Critical observer (Obs) Individuals such as academics, politicians (other than 
Cabinet ministers and parliamentary secretaries in a 
Gallop government) and consultants and watchdogs. 
 

 

Table 6: Summary profile of initial sample to be ap proached for 
interview 

Role Status at December 2005 

 Current Former 

 
Minister 

 
 8 

 
0 
 

Ministerial staffer  4 1 
 

Senior public servant 19 2 
 

External advisor/commentator  8 0 
 

Total 39 3 

 

In all, 42 priority individuals were identified to be approached initially for 

interview.  The profile of those 42 people as at the end of 2005 just prior to 

Gallop’s resignation is summarised Table 6.  The group included 16 females 

and 26 males.  If all these individuals agreed to interview, then no others were 

to be approached unless the research demonstrated a need for further 

discussion with a particular sub-group.  Where some did not agree to be 

interviewed, they were to be replaced selectively from the remaining pool until 
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approximately 40 interviews had been conducted in keeping with the sample 

size suggested by Devine (1995). 

 

Planning the interview process 

Participants in the research were asked to take part in a semi-structured 

interview that sought their views on what coordination means to them.  Their 

views were also to be sought on structures and routines that contribute 

to/detract from the effectiveness of whole of government coordination in 

general and to those case studies in which they had a role in particular.  

Interviews were planned to be approximately one hour.  Where appropriate 

during the discussion, strategies adopted by other jurisdictions were to be 

brought to their attention to gauge their reaction to other ways of undertaking 

similar activities.  

 

Due to the profile of the participants all interviews were be one-on-one with 

me unless there was a specific request for a group discussion.  Ministers 

might for example wish to be interviewed when their chiefs of staff were 

present.  This was not likely to detract from the data and might in fact add an 

extra dimension to the analysis.  The new premier and his chief of staff were 

not approached on the basis that their time would be very difficult to get and 

neither had played a lead role in any of the proposed case studies.   

 

I planned to contact potential participants in at least three batches of 15 to 

ensure that all those who were approached and agreed to an interview were 

included and could be scheduled within two months of initial contact.  

Potential interviewees were to be prioritised according to the extent of their 

involvement in coordination activities.  For ministers and their advisors, this 

was to include those who have had a long-term participation in Cabinet 

subcommittees.  For directors general the focus was on those who had 

participated in more than one of the subcommittees of their Strategic 

Management Council (this forum is discussed in Chapter 7).  Among other 

public servants the focus was on heads of policy offices.  The group of ‘critical 

observers’ included key academics, senior staff in ‘watch dog’ offices, 
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consultants to government on major whole of government reform initiatives 

and relevant members of the Opposition.  The aim was to achieve at least 30 

interviews and up to 40 from a cross section of stakeholders to ensure 

perspectives from ministers, political advisors, directors general, other senior 

public servants and critical observers involved in coordinating functions. 

 

It was anticipated that most of the key individuals would be willing to 

participate but the composition of the sample was to be adjusted depending 

on the profile of the respondents already interviewed.  Risks and benefits of 

tape recording interviews with the participants’ consent were considered.  

Research (see for example Glasser and Strauss, 1967) recommends against 

taping interviews if possible.   

 

Refining the process 

Initial interviews were with participants well known to me.  This provided the 

opportunity to review and adapt the proposed interview methodology knowing 

that these first participants would be happy to provide comment and also be 

available for follow up interviews. 

 

The information package was sent to interviewees by email with a follow up 

call to arrange interview times.  The promptness with which interviews were 

able to be arranged indicated that it would be better to approach subjects one 

or two at a time to ensure meetings could be scheduled as soon as people 

were available and that there was time to complete the notes from each 

interview prior to undertaking another. 

 

The first two interviews were taped with the concurrence of the interviewees.  

However, the third interviewee requested that it not be taped and I found that 

the notes from this interview covered the key issues but omitted extraneous 

comments.  Accordingly no further interviews were taped. 
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Interviews 

It soon became apparent that a key concern for most interviewees was that 

comments would not be attributed to them.  A number would not have been 

concerned if it were known they had been interviewed however for others this 

was also an issue.  They were also interested to know whether or not others 

shared their views and as the interviews progressed they became more 

conversational particularly as differing views began to emerge and ideas 

could be affirmed or negated.  To keep the focus on what a premier might do 

to enhance coordination rather than on what the general problems of 

government might be, the approach to the interviews also evolved more into a 

hypothetical situation and the key question became: “Reflecting on what was 

done in Western Australia from 2001 to 2005, what advice would you give a 

Premier if he asked you what to do about whole of government coordination?”  

Unlike quantitative research, it is an accepted part of qualitative research for 

the focus of the research question to continually evolve through the data 

gathering stage (Neuman, 2006:154). 

 

A number of interviewees had prepared for the interview as though they were 

under scrutiny.  This is similar to the behaviour found in focus groups but not 

in one-on-one interviews in research undertaken by Belgrave and Smith 

(2001) where a number of male participants prepared detailed statements for 

focus groups but not for individual interviews.  Unless interviewees had a prior 

engagement the discussion flowed for at least an hour and was wound up by 

the interviewer.  Many were keen to know that they had been helpful. 

 

Analysis tool 

NVivo11 was used as a search and retrieve tool to support the analysis 

throughout the stages of the research.  All transcripts were initially manually 

coded by paragraph into the framework set out in Table 4.  This confirmed the 

a priori assumption that the first two areas had been correctly identified as 

                                            

11 See for instance the following web site: http://www.lib.unimelb.edu.au/nvivo/  
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areas of interest and concern.  In the third area, while water policy and 

indigenous policy were raised regularly, so too were a number of other policy 

issues, particularly in the environment area with the government’s response to 

logging in old growth forests raised by several interviewees without prompting.  

However, the number of mentions of specific issues should not be taken as a 

measure of their relative importance.  This is because there is a strong 

likelihood that at least some individuals interviewed would be more likely to 

raise matters which they had discussed at other times with me.  The nature of 

the comments rather than the number of comments is therefore more likely to 

result in an accurate assessment of their relevance.  Accordingly no tables 

displaying frequency of mentions are included here.  These broad categories 

were subsequently coded according to the issues being explored.  NVivo 

permits paragraphs to have multiple coding so there are instances in the 

following chapters where some comments appear in more than one table 

because they relate to multiple issues. 

 

NVivo software also enables the routine assignment of interview IDs with 

comments.  These IDs were maintained on all drafts of this thesis until it was 

finalised for submission to facilitate cross checking that comments included 

were from a range of sources.  They were deleted in the final draft so that it 

would not be possible to identify individuals through the totality of comments 

ascribed to a particular individual.   

 

Responses 

Overview 

Apart from ensuring that current chiefs of staff were contacted before their 

respective ministers, the only constraints on issuing invitations were to ensure 

that individuals from the various sub-groups were included and that those 

approached progressively included some who were not well-known to me.  

Apart from ministers and one critical observer, all invitations were issued by 

email to work addresses.  Hard copies were posted to work addresses. 
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Not only were responses prompt, they were generally positive.  It was decided 

therefore to conduct the first 20 interviews prior to reviewing the profile of 

interviewees to mitigate any bias based on self-selection.  A total of 23 

invitations were issued to achieve the first 20 interviews.  Of the three 

outstanding, one was to be re-contacted, one delegated it to another officer 

and the third indicated that he did not have the time.  These interviews were 

conducted in the period 20 September 2006 to 6 December 2006.  By the end 

of December 2006, 13 of the 20 transcripts had been confirmed.  Only one 

person had asked that the transcript not be used at this stage pending further 

discussion. 

 

Of the 20, three (15%) were female.  This compares with 6 of 17 (17.6%) 

female Cabinet ministers at the end of 2005 (WA, 2005) and 3 of 21 (14%) 

directors general at the same time (SMC, 2005).  However the proportion of 

females in the senior executive service of the public sector is higher at 24 per 

cent in 2005 and they comprise 23 per cent of chief executives officers hence 

some focus on ensuring appropriate females were included in the remaining 

sample was important.12  Nonetheless the low representation of women in the 

most senior positions heading up the major departments and in Cabinet 

indicates that the original profile of 16 women and 26 men (38%) was over 

representative of women. 

 

In addition to a transcript of the interview, notes were maintained on the role 

of the interviewees during the period 2001-2005, their experience in 

government, including any relevant experience nationally or international, their 

gender and the extent to which they knew me.  This last characteristic is 

important should an attempt be made to replicate this research.  It impacts on 

the external reliability.  Notes of the interviews were emailed back to 

participants, some choosing to use their personal rather than their work email 

addresses.  
                                            
12 Workforce demographic information at June 2006 is available at 
http://www.dpc.wa.gov.au/PSMD/Publications/Documents/Workforce%20Demographics/Non-
Current%20-%20Profile%20of%20the%20WA%20State%20Government%20Workforce%20-
%202006.pdf.  Accessed 16 March 2007. 
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Final sample 

Invitations to interview were resumed in mid January with all interviews 

scheduled for conclusion by 31 March 2007.  In all, 50 invitations to 

participate were distributed and 39 of those people participated in an interview 

by 29 March 2007, a response rate of 78 per cent.  Among the ministers 

and/or parliamentary secretaries in the Gallop Government who were 

approached, the response rate was lower at just under half (6 of 13 invitations 

were accepted).  Ten (62.5%) of the 15 senior public servants were or had 

been a director general during Gallop’s term of office.  Nine (23%) of the 

interviewees were women.  There were no Aboriginal people interviewed as 

there were none in relevant positions.  Ten of the interviewees had left or 

where known to be departing shortly from their major role during the Gallop 

government.   

 

Figure 1: Response rates 

39; 78%

6; 12%

5; 10%

Accept Decline Not followed through

 

 

In all, five invitations were issued and not followed through to the stage of 

being accepted or declined by the end of March 2007.  These people were 

contacted in April 2007 to confirm that it was no longer feasible to include 

them in the research and to thank them for any inconvenience this may have 

caused.  The response rate is illustrated in Figure 1.  The composition of 
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interviewees is in Table 7.  Comparison with the planned profile of 

interviewees if all invitations had been accepted with the actual profile of 

interviewees is shown in Figure 2.  It included two fewer ministers 

compensated for by one additional ministerial staffer and one additional 

critical observer balanced with a decrease in three senior public servants.  

While a number of the interviewees were clear supporters of Gallop this was 

not universally the case and respondents generally took an objective view.  

 

Table 7: Profile of interviewees by role 

Role Number Per cent 

 
Minister  

 
 6 
 

 
  15.4 

Ministerial staffer  7 
 

  17.9 

Public Servant   15 
 

  38.5 

Critical observer  11 
 

  22.0 

TOTAL   39 100.0 

 

 
Figure 2: Planned and actual interviewee roles 
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Transcript validation 

The most challenging part of the process was follow up, getting the notes 

confirmed.  As all notes were returned by email, interviewees were able to 

simply amend the text and return it with the changes clearly marked.  Only 

four sets of notes were used in the analysis without confirmation by the 

interviewee.  In each case, a reminder had been sent to the interviewee’s 

preferred email indicating that the notes would be used unless they wished to 

retract or amend them.   

 

Most interviewees were happy with the notes from the meetings.  Emailed 

responses were generally accompanied by a short note.  Examples of these 

have been grouped in Box 5.  

 

Limitations of the methodology 

This research sets out to gather views of key participants in the Gallop 

government in Western Australia from 2001-2005 and to the extent possible, 

draw lessons that are relevant to other jurisdictions nationally and 

internationally.  This chapter has outlined the methodology and in particular 

the strategies used to mitigate bias based on the active involvement of the 

researcher in many of the activities prior to undertaking this research.  Where 

the influence of the researcher can be identified this has been included in the 

above discussion and should be taken into account when making inferences 

on the basis of this thesis. 

 

A qualitative approach can provide evidence to support or refute assumptions 

but does not provide information about the level of confidence that can be 

placed in any conclusions that are drawn.  There is also potential for bias in 

the self-selection of interviewees.  Although the response rate was high 

suggesting that this is not a problem overall, the response rate from members 

of Cabinet was lower and it is not possible to determine whether or not this 

has introduced an element of bias into the views attributed to ministers and 

former ministers.   
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Box 5: Comments accompanying the notes verified by email 

 

Confirmation without change 

• I think you've done a wonderful job in making me sound so cogent! All the best. 
• That is fine, if I think of other things I will let you know. 
• It was interesting talking to you about how to coordinate better.  You have 

chosen a great topic. All power to your arm! 
• These notes are fine by me. 
• Minister (X) has confirmed the interview notes you sent with no changes. 
• This is fine.  I enjoyed our chat.  Good luck with the research 
• Pretty much on the money.... 
• If I can treat your notes as your own aide memoire, I have no disagreement  
• I think it is essentially a true record of our meeting 
• The shorthand loses a little but I think the general thrust fairly represents my 

views.  If you were ever seeking to attribute or identify in any way I would ask for 
the opportunity to edit. 

 

Confirmation with minor changes 

• That looks fine, except that I would put the words ‘benevolent dictatorship’ in 
quotes—I meant it in a democratic context!  

• Looks fine to me. Except one thing: I really sought to convey that you give 
your most sensitive top jobs to your most effective, articulate men/women.  Hope 
it all goes well. 

• Here is the statement with a few changes. All the best with your project. 
• Good concise summary, minor changes track marked. 
• An excellent ‘recording' job with just a few amendments suggested thanks. 

 
Comments/amendments/additions attached. 

• Thanks, a good summary. I've taken the liberty of, in revision mode, amending 
and expanding some of my comments to better represent my intended 
responses. Trust this is OK. Otherwise happy to confirm as a fair summary of our 
discussion.  Regards, and trust our paths will cross. 

 
Concern for confidentiality 

• From a quick browse of the notes, nothing leapt out at me as not what I was 
saying.  Because in some cases I think that some at least could identify me from 
the substance or wording of what you have recorded, I would appreciate 
clearance of any direct quotes from the transcript. Best wishes 

• Gee I went on a bit.!!!! Assuming that you will sensitively not identify me with any 
direct criticisms of individuals and allude to the systemic analysis implied in my 
frank conversations, I am happy with the transcript. 

• Ok as long as they are kept confidential—ie not ascribed to me 
• I'm not sure this would do my career in the service a lot of good if it were made 

public.  
• Under no circumstances is the analysis and final report to permit any possible 

link between these comments and the interviewee. 
 
Reconsideration of interview. 

• Sorry to muck you around. …  I do have a few issues.  I'll try to be back to you. 
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CHAPTER FOUR: THE UNLIKELY SAVIOUR GETS 
UNDERWAY 

One irascible Irishman, one nice fellow, but not a terribly deep thinker, a few 

battlers with no special aptitude for the jobs they were put into, a flamboyant 

type but not really an outstanding minister.  The premier basically kept a close 

eye on all portfolios (Ralph Doig former advisor/director general to seven 

premiers describing an early WA Cabinet, 1986:89). 

 

Day One 

The first day in the job has to happen before the first day in the job.   

 

For Cabinet to be sworn in by the governor, it is necessary to decide not only 

who will be a minister but what portfolios those ministers will take.  In a Labor 

government, caucus elects the ministers, the premier allocates portfolios.  

And before portfolios were assigned, Gallop needed to choose those policy 

areas he intended to profile by the allocation of specific portfolios.  In reality, 

this meant he had to argue in caucus to get what he saw as the best possible 

team and negotiate again to allocate portfolios that best balanced ministerial 

capacity and good governance – in less than a week.  There were staff, 

offices, cars, drivers and letterheads to be organised.  The appointment 

secretary had lists of invitations – some for Gallop in particular, others for any 

premier at all – the person or the role.   

 

Finally Day One has arrived, and the ministry is formally appointed by the 

governor and the work to stay in office begins. 

 

How had Gallop’s background prepared him for Day One?  What expectations 

and constraints did he carry into the job?  This chapter examines the person 

and the role and paints a picture of the political backdrop that would shape the 

way in which Gallop would go about the job of premier.  It introduces the staff 

in his office, his Cabinet and their staff – the actors whose job it was to make 
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sure the politics and policy were complementary.  What power and what 

compromises might influence his development and articulation of a 

coordinated agenda? 

 

Becoming premier 

Gallop’s early career 

Gallop was born in Geraldton, Western Australia, in 1951 and graduated from 

the University of Western Australia in 1971.  He was awarded a Rhodes 

Scholarship in 1972.  With degrees in Philosophy, Politics and Economics, he 

gained a Doctorate in Philosophy from Oxford in 1983 and worked as a tutor 

and lecturer principally at Murdoch University in Perth, Western Australia in 

social and political theory (Phillips and Black, 2005).  He entered Parliament 

as the member for inner city Victoria Park in a 1986 by-election and ultimately 

became the 27th person to be premier of the State.13  Gallop’s maiden speech 

in 1986 identified a need for balance between the political, social and 

economic factors and indicated an appreciation for the need for a ‘whole of 

state’ view: 

The State Parliament is the only body capable of considering the interests of 

the State as a whole, the only body capable of taking into account the 

interests of all people (Legislative Assembly, 18 June,1986:438).   

 
In subsequent publications he challenged the use of the Gross Domestic 

Product and other traditional tools of economists as measures of progress, 

preferring measures that took into account social and environmental 

objectives as well (Gallop, 1998).  His maiden speech also highlighted his 

commitment to Aboriginal people when he quoted one of his ancestors writing 

to his son who had settled in Western Australia in 1829 “ … remember that 

you are intruders in their country …”.  A more coordinated approach to some 

of the complex issues in indigenous affairs (the Gordon Inquiry) was one of 

his priorities as premier that was highlighted in the introduction and will be 

used to illustrate this thesis.  Gallop’s concern for Aboriginal people may also 

                                            
13 In the early part of the 20th Century four people had served as premier in non-contiguous 
terms.  
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have been influenced by his time in Cabinet in the 1990s during the Royal 

Commission into Aboriginal Deaths in Custody and the introduction of what 

were seen by many as draconian laws that led to the imprisonment of many 

young Aboriginal people (see for instance Beresford, 2006 on the life of 

activist Rob Riley).  Cabinet solidarity would have required him to support the 

legislation. 

 

Gallop’s long term commitment to politics and public administration resulted in 

the award as a National Fellow of the Australian Institute of Public 

Administration in 2003.  This award is the highest national award bestowed in 

recognition of an individual's outstanding contribution to the study or practice 

of public administration, as well as to the Institute and Gallop is the only 

political leader in Australia to receive such an award.  This adds to the 

significance of understanding his approach to public sector reform.   

 

Political environment 

Political environments – expectations and legacies – influence the capacity of 

premiers to act and can constrain or enhance their authority (Weller, 1989a; 

Davis, 1998; Bynander and 't Hart, 2007).  The shadows of earlier scandals 

were seen by many to place an undue constraint on Gallop’s government.  

This section elaborates on the scandals of the 1980s and other aspects of the 

political environment that Gallop needed to take into account as he sought to 

establish his government. 

 

Scandals arising 

Western Australian governments have been rocked by a number of scandals 

since the late 1980s with eight royal commissions in the period 1991-2004 

identified by local academic Allan Peachment in his 2006 publication aptly 

titled The Years of Scandal (Peachment, 2006).  The first of these in 1991, the 

Royal Commission into Commercial Activities of Government, is commonly 

termed WA Inc.  This Commission, established by Premier Dr Carmen 

Lawrence on 8 January 1991, resulted in the discrediting of the Burke and 

Dowding Labor governments and hung over the Labor party through the next 



Chapter 4: The unlikely saviour 

- Page 87 - 
- Chapter 4: The unlikely saviour - 

decade and more (Stone, 1997; Sayers, 2000).  It is due at least in part to this 

royal commission that Gallop’s victory was unexpected, returning Labor to 

power in 2001 after only two terms (8 years) in opposition.  The WA Inc report 

argued for more integration and standardisation, more of a focus on common 

purposes and for a body with powers of general oversight and supervision of 

the public sector reporting to a committee of Parliament rather than to the 

government of the day (WA, 1992b: Section 6.2.2).   

 

WA Inc arose from the Burke Labor government’s commitment to working with 

business.  Burke was elected Premier on 25 February 1983, he subsequently 

won the 1986 election and resigned on 25 February 1988 to be replaced by 

Peter Dowding (Hughes, 2002).  Creation of the Western Australian 

Development Commission (WADC) in 1984 to promote economic 

development and assist the government to manage its assets was a key 

initiative of the Burke government.  Despite some positive outcomes, it 

marked the beginning of the ultimately disastrous relationship between Burke, 

a number of his ministers and several local entrepreneurs including Alan Bond 

and Rothwell’s merchant banker Laurie Connell (Peachment, 1991; 

Beresford, 2008).  Burke later entered into deals to bail out several companies 

without the full knowledge of Cabinet.  The ‘sorry history’ of WADC was 

outlined in Parliament when its enabling legislation was repealed in 1998 

(Legislative Assembly, 11 June 1998).  In addition to the business dealings, 

WA Inc also found instances of political appointees being ‘parachuted’ into the 

public service and insufficient attention to the due process of Cabinet decision 

making.  Burke’s influence on the Labor party and the Western Australian 

government in general was still being played out in its Corruption and Crime 

Commission (CCC) in 2008 (see www.ccc.wa.gov.au) and will be shown later 

to be regarded as a contributing factor to some of the approaches Gallop 

took. 

 

Peter Dowding won the February 1989 election and appointed Dr Carmen 

Lawrence as Minister for Education and Indigenous Affairs (Phillips and Black, 

2005).  Twelve months later, in January 1990, the first WA Inc staffer was 

convicted and fined.  The next month, Dowding and his deputy David Parker 
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resigned and were replaced by Lawrence as Australia’s first female premier 

with Ian Taylor as deputy on 12 February 1990.  When Lawrence became 

premier, Gallop had his first taste of Cabinet when he replaced her as Minister 

for Education and also had portfolios of Parliamentary and Electoral Reform 

and Minister Assisting the Treasurer.  On 29 January 1991, there was a 

Cabinet spill and Jim McGinty and Eric Ripper (both future ministers in 

Gallop’s government) came into Cabinet.  Gallop moved on to become 

Minister for Fuel and Energy and Minister for Micro Economic Reform.  In 

November 1992, Keith Wilson resigned as Minister for Health and Tom 

Stephens came into the Cabinet for a month until the election was called.  

This was Stephens’ only ministerial experience until he became a member of 

Gallop’s first Cabinet.  In February 1993, Richard Court won office leaving the 

Labor party to recover from this ignominious period of its history. 14 

 

WA Inc and Court 

The major response to WA Inc by the Court Liberal Government was a 

Commission on Government (COG) established by legislation during its 

second year of office to further the work of WA Inc.  A standing committee of 

Parliament oversaw the process.  Gallop was a member of that committee.  

Several specific recommendations were acted on immediately (Gregor, 1996).  

This response had both legislative and policy elements although Liz Harman, 

academic and former Labor ministerial advisor, took the view that the Court 

government should have done much more (Harman, 1994).  However, the 

Public Sector Management Act 1994 (PSM Act) did address a number of 

issues including the clear separation of political and career public service 

appointments.  Chief executives were given autonomy over all staffing matters 

within broad parameters as proposed in the Royal Commission report 

(Section 6.2).  The role of the relevant minister and the Minister for Public 

Sector Management (in practice, the premier) in the appointment of 

departmental heads was specified in the legislation.  The premier rather than 

an independent commissioner was now the employer of chief executives. 

                                            
14 Carmen Lawrence remained Leader of the State Labor Party until she was elected to the 
federal Parliament in 1994.  Jim McGinty replaced her as leader. 
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During debate on this legislation Gallop identified two basic flaws in the Act.  

Firstly, in his view, it provided an inadequate and inconsistent approach to the 

whole question of public sector reform in the 1990s.  Its direction gave 

government control over the public service rather than setting principles within 

which it should operate. He was also strongly opposed to the central tenets 

related to the industrial relations and workplace discipline and control 

provisions and spoke against the decentralising concept of work place 

agreements.  His view was that “… the real emphasis in the Bill is … to get 

control over the public service and to be in a position to manage radical 

change with minimum disruption, either political or administrative” and that it 

promoted managerialism (Legislative Assembly, 2 June 1994).  This debate 

raised expectations within the public sector that Gallop would make 

amendments to the Act when he became Premier. 

 

Beyond scandals 

The political culture that Gallop inherited was not only about scandals.  Prior 

to his election to Parliament, he argued that the prominent political culture in 

Western Australia was a ‘development ideology’ established in the late 1950s 

and continued through to the 1980s (Gallop, 1986b).  Shortly after in a 

national study, Halligan and Power advanced the hypothesis, tongue in cheek 

one would hope, “…. as for Western Australia … the government has never 

enjoyed the circumstances which would have permitted the emergence of any 

distinctive regime type, so it retains to the present day a nineteenth-century 

buccaneering character long since displaced in the rest of the country”  

(Halligan and Power, 1992:84).   

 

Certainly as Table 8 shows, the tenure of governments in Western Australia in 

the 20th century is far less than that of any other jurisdiction—the longest is 13 

years of Sir David Brand’s coalition government from 1958 to 1971 compared 

with no less than 24 years in any other jurisdiction.15  This relative brevity of 

tenure of a single party or party leader in power may explain why a distinctive 

                                            
15 A full list of premiers and their terms of office is in Appendix 2.   
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style of government has failed to emerge in Western Australia, if indeed that is 

the case.   

 

Table 8: Longest tenure in office of political part ies in the Australian 
states 
 

State Political party Length of Tenure Period 

Tasmania 
 

Labor 36 years 1933-1969 

Queensland 
 

Conservative 33 years 1956-1989 

Victoria 
 

Liberal 27 years 1955-1982 

South Australia 
 

Liberal 27 years 1938-1965 

New South Wales 
 

Labor 24 years 1941-1965 

Western Australia 
 

Liberal 13 years 1958-1971 

 
Adapted from Halligan and Power (1992) 

 

By contrast, the tenure of senior public servants is much more extensive (this 

information can be gleaned from local annual reports and web sites).  For 

example, Ralph Doig became head of the premier’s department in 1943 after 

almost two decades working closely with the previous head and retired as 

head of the public service in 1974.  Sir Ken Townsing moved from his position 

as head of the Public Service Board to head of Treasury in 1960 and 

remained there until 1975, swapping roles with R.J. Bond who went from 

Treasury to the Public Service Board.  Digby Blight who headed the Premier’s 

department from 1985 to 1995 and the Public Service Board for a further two 

years had a long service record in central agencies and more recently, 

Gallop’s head of department, Mal Wauchope, had been appointed in 1997 

after a 30 career confined to central agencies.16  Indeed, Doig’s comments 

below when Premier John Tonkin did not appoint his (Doig’s) preferred 

successor to the head of the Public Service Board in 1974 give an insight into 

                                            
16 In September 2008 the incoming Liberal government created a new role for Wauchope and 
for the first time in Western Australia’s history, the head of the Premier’s Department was a 
relative outsider, certainly not seen as the “anointed successor.” 
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the level of expectation at the time that governments would take advice on 

these matters: 

I must say that the decision came as a shock to me as well, because I didn’t 

visualise that the Premier having made a recommendation to Cabinet on a 

very important appointment … would have been rejected by Cabinet and 

another appointment made (Doig, 1986:679). 

 

According to the person who Tonkin did appoint, George Cooper, the job had 

not been advertised and Cabinet ultimately sought the advice of the Under 

Treasurer who recommended Cooper.  “It came out of the blue” (Cooper, 

2008:21).  Even though Cooper was a long standing public servant, this action 

did show early signs that the government was willing to appoint a person of 

their own choosing rather than the anointed successor.  If, as Halligan and 

Power suggest, the regime type impacts on the capacity of leaders to take 

control, then the extent to which there is an expectation that the political 

actors or the public sector dominate the reform agenda will impact on both the 

rate and direction of that reform.  

 

Peachment (2006:280-86) has suggested that following the years of political 

scandals, there has been a major shift in the prevailing culture resulting in an 

“undermining of trust and integrity in individuals, political organisations, 

institutions and systems.”  In his view the “ultimate penalty of resignation (by 

ministers), is a dead letter in Western Australian politics.”  Even so, politicians 

can be expected to be under immense pressure in question time and in the 

media, including talk-back radio and The West Australian, the only state wide 

local newspaper.  In Peachment’s view, this has led to a situation where 

“performance in Parliament – image, persuasiveness, conviction – and 

presentation in the media, helped determine the boundaries of ministerial and 

government accountability.”  As a ministerial staffer observed in this research, 

“the media are a constant presence and premiers either have to ignore them 

at their peril or they spend a lot of time responding to trivial issues”.  One 

minister took the view, however, that the government was driven far too much 

by the press and should stand up to them more. 
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Similar sentiments are reflected in the view that premiers in Western Australia 

are “captive of the system with no space left for adventures.”  This sense of 

isolation was attributed at least in part to the role of their minders and central 

agencies who “establish an impermeable wall.”  Other interviewees echoed 

similar sentiments expressing a view that the government should be more 

assertive, taking greater risks, that “in WA, we are too scared to fail.” 

 

Expectations about behaviour in the Parliament are set not only by the media 

and the electorate but also by the participants themselves, some of whom will 

have served many years in government and in opposition.  Western 

Australia’s politicians can expect to sit for about 20 weeks of the year on 

Tuesday, Wednesday and Thursday, leaving Mondays for Cabinet and 

Fridays for electorate business.  There are recesses around school holidays 

and a six to seven week winter break.  Dorothy Dix questions are expected.  

Even though there have been several attempts for reform in the past, as in 

many other parliaments hours are not ‘family friendly’ (see for instance the 

debate in the Legislative Assembly, 17 June 2004).  The fact that female 

members from both sides met in October 2003 to look at ways to deal with 

sexist behaviour in the House (Phillips and Kerr, 2004a:279) indicates that it 

continues to be a male preserve even though Western Australia can boast the 

first female premier in Australia in Carmen Lawrence.17  Debate about a code 

of conduct for members introduced by Gallop in 2003 provides further insights 

into a culture that was mindful of the need to avoid personal denigration on 

both sides of the House but also accepting that there would be occasions of 

‘passionate’ debate (Legislative Assembly, 28 August 2003).   

 

                                            
17 Statistics compiled in 2005 showed women comprised 30% of members of Parliament in 
Western Australia and only 23% in the Assembly, the lowest of any jurisdiction in Australia.  
See http://www.community.wa.gov.au/DFC/Communities/Women/Leadership.htm for details.  
Accessed 17 September 2007. 
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Getting the team together 

Winning 

On 8 October 1996, Gallop replaced Jim McGinty as leader of the Labor Party 

and of the Opposition.  Labor lost the election which was called on 

12 December 1996 but Gallop remained leader, winning office in 2001.  On 

election day, Saturday 10 February 2001, The West Australian newspaper led 

with a front page headline: ‘CLIFFHANGER’ followed by the assertion that 

“The election in expected to be the closest since the (Labor) Tonkin 

government won by one seat in 1971.”  Sunday’s newspaper proclaimed: 

‘COALITION DEMOLITION’.  The Labor Party under the leadership of Gallop 

had been unexpectedly swept into power after two terms in opposition leaving 

several careers in the conservative coalition parties in tatters.  This ‘unlikely 

saviour of the Labor party’ was Premier of Western Australia for the next five 

years, winning again four years later.18   

 

Gallop’s win resulted in a surprising and very comfortable majority in the 

Legislative Assembly as shown in Figure 3 but required the support of 

independents and minor parties to get a majority in the Legislative Council 

thus maintaining an accountability on ministers that does not exist when 

governments have majorities across both houses of the Parliament or in 

unicameral systems (Uhr and Wanna, 2000).  It also meant that any 

legislative changes would require negotiation—they would not happen quickly.  

This majority after only two terms in opposition could be expected to give 

Gallop additional power in caucus and therefore impact on his capacity to 

influence Cabinet.  The notable feature of the Council over the period leading 

up to 2001 was the steady increase in the minor parties and independents 

only to have their success fall away at the 2005 election (Figure 4) leaving the 

balance of power in the upper House to be fought out between the major 

parties rather than providing the option of negotiating with minor parties and 

independents.  

                                            
18 I owe the title “unlikely saviour” to an unknown source.  The phrase is used in local folklore 
but I have been unable to identify the originator. 
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The electoral success in 2001 was attributed in part to concerted and 

successful campaigns to unseat Graham Kierath, the minister responsible for 

some of the most right wing industrial reforms in the country and Doug Shave 

who had presided over a finance broking industry scandal which saw retirees 

lose substantial savings.  The latter lost his seat to Liberals for Forests 

candidate Janet Woollard and the Labor election commitment to ban logging 

in old growth forests clearly contributed to their success.  (Gallop’s 

determination to implement this policy was outlined in Chapter 1.)  Others, 

however, attributed Labor’s success to One Nation preferences19 and took the 

view that without those preferences they would not have won (Walsh, 2001).     

 

Figure 3: Outcome of WA State Elections 1993-2005: Legislative 
Assembly 
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Gallop was not expected by political pollsters to win the February 2005 

election with commentator David Black giving him a 2 in 10 chance of winning 

                                            
19 One Nation won three seats in the Upper House and the Greens 5 seats.  However, by 
June 2004 all three One Nation candidates had resigned from the party and sat as 
independents.  Liberal MLC Alan Cadby also resigned from the party to sit as an independent 
in June 2004. 
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in mid January 2005.  The Liberal loss this time was attributed in large part to 

the then leader, Colin Barnett, committing to a canal to bring water 3 700 km 

from the northwest to Perth with a proposal that was un-costed and lacked 

detail.  According to a local academic (Van Onselen, 2005), Labor won on the 

basis of a professional campaign which capitalised on voter concerns with the 

canal proposal which was announced in the leaders’ televised debate where 

Gallop delivered “a polished, albeit uninspiring, performance”.20 

 

Figure 4: Outcome of WA State Elections 1993-2005: Legislative Council 
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Settling in 

The capacity of premiers to act depends not only on their personal capacity 

and the skills and loyalties of the staff around them, but also on the 

expectations of premiers which arise from local traditions (Weller, 1989a; 

Elgie, 1995).  In addition to the expectations of the electorate, the media and 
                                            
20 The subsequent election on 6 September 2008 saw a resurgence of the minor parties.  It 
was not until 14 September 2008 that the outcome was determined with the now Independent 
Nationals agreeing to support the Liberal party to form government.  The counting in marginal 
seats had continued all week with four too close to call.  In the lower House, Labor won 28, 
Liberal 24 and independents 7, five of whom (4 nationals and 1 independent) combined with 
the Liberal party to form government. In the upper House, Labor ended up with 11, Liberal 16, 
and independents 9 (4 Greens and 5 Nationals). 
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the public sector, the Parliament and the party will bring a specific set of 

expectations for each government.  Only in the Cabinet room does a new 

government have the capacity to establish its own ways of operating outside 

the scrutiny of others and even that will be shaped by formal routines 

established by previous governments.  Structures and routines in Gallop’s 

Cabinet are discussed in Chapter 5. 

 

Tradition shapes how things are to be done from the moment premiers and 

ministers move into their inherited office space, leased and furnished 

‘appropriately.’  Despite the party platform, other issues will come and go, 

demanding the attention of the government.  There will be a prevailing ethos 

reflected in formal ways of operating as well as informal, less tangible ways of 

interaction—that is, in the written and unwritten routines.  A new government 

will inherit expectations of how it should go about its business.  

 

No new government wants to be faced unnecessarily with the outcry 

associated with new and more expensive accommodation than their 

predecessors.  And so Gallop had an office he was expected to go to, and his 

Cabinet colleagues had to choose among the other available offices.  Gallop 

went to the 24th floor of Governor Stirling Tower in the city to a suite with fine 

timber furnishings overlooking the Swan River.  His personal staff were on the 

same floor and he could choose between a small meeting room and a rather 

grand boardroom table for meetings.  There is standing room to host larger 

gatherings and discretely placed furnishings for a tête à tête.  The director 

general is six floors below.  The Government Media Office (GMO) is also in 

the building.  Cabinet meets here.  People rarely bump into one another—they 

are confined to lifts and secure floors.   

 

Visitors arrive via the security staff.  Walk-about is not part of the culture.  

Several ministers are there too; most of the others are 15 minutes walk away 

closer to Parliament House.  The Parliament building itself has long since 

ceased to cater for the demands of its members with rooms booked solidly 

and meetings frequently held in corridors.  Nonetheless, once through the 

security barriers at Parliament House, members and their staff can move 
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freely and it is impossible not to bump into other people.  Opportunities for 

informal interaction abound.  For all the advantages of technology, co-location 

can promote informal communication and in turn collaboration—"nothing 

surpasses old-fashioned face-to-face interaction" (Davis, 1995; Goldsmith and 

Eggers, 2004:98).   

 

Picking the team 

Gallop’s office  

Having won, Gallop needed a team around him whose advice he could trust, 

and loyal and competent agents working in his interests rather than serving 

other principals. 

 

Staff in Gallop’s own office were his most loyal supporters, the ones he could 

expect to act in his interests first and foremost rather than the interests of the 

party or some other master.  Gallop’s chief of staff, Sean Walsh, had been his 

chief of staff while he was Leader of the Opposition.  Walsh had also worked 

closely with the previous Labor governments.  When Gallop resigned, Walsh 

resigned as well.  In addition to Walsh, there were several media and policy 

staff in Gallop’s office, some closely aligned to the particular policy areas that 

he took on.  The loss of his support for the policy issues that they valued and 

promoted was evident in the ‘circles of solace’ that formed following his 

departure, where officers with similar values collected to mourn the loss of 

their champion who had given them a level of influence that others only 

dreamt of. 

 

Gallop came under fire from the Opposition for the perceived increase in 

policy staff in his office but as can be noted from the following extract from 

Hansard, the number in his office as opposed to his department was similar to 

that of his predecessor (Legislative Assembly, 9 June 2005).   

Dr G.I. GALLOP: Under Premier Court, there were 18 officers, and there are 

20.6 FTEs under me. It is a huge increase! I can see a press release coming 

out: “massive increase in the Premier’s office!”  
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Nonetheless because of the additional policy issues of which Gallop took 

carriage, his department grew giving rise to a perception among some 

observers of a large and eclectic agenda rather than a coordinated and 

coherent message. 

 

Although sympathetic to the government’s agenda, the staff in Gallop’s office 

were reportedly recruited “for their capacity to do the job.”  Not all his office 

staff were close associates.  It was not a place for “aspiring members of 

Parliament” but for people who could make a contribution independent of their 

party affiliations.  Although zealous, they did not give the perception of the 

“cauldron of Spads (special advisors)” that Rhodes identified in his close 

observation of a UK minister (Rhodes, 2007:46).  Nonetheless, according to 

one ministerial advisor, people close to Gallop had significant influence that 

was not always appreciated suggesting that “people outside the political arena 

underestimate the impact of personal views of the premier and other key 

individuals on the broad policy decisions.”   

 

The significance of administrative staff in a premier’s office should also not be 

underestimated.  As one minister noted: 

Premiers and ministers need to be able to know who is managing their time 

and why. When they put people around them, that group has enormous 

power because they are gate keepers.   

 

It could take determination and insistence to get appointments in Gallop’s 

diary if the front line staff did not think it was important.  As a ministerial 

advisor noted, coordination problems and public administration are often not 

“front of mind, election issues” and cannot always be accommodated in the 

diary of a busy premier.  There was also the ever present focus on winning 

the next election and, for the party, that meant using their best political asset 

out in the community with voters and overseas encouraging international 

contributions to the state’s economy, not in his office worrying about systemic 

changes to coordination mechanisms in public administration.   
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Gallop’s first Cabinet 

Cabinet in Western Australia may have a maximum of 17 and is required to 

include at least one member of the Upper House.21  In line with the election 

commitment, Gallop’s first Cabinet included 14 people, four of whom were 

female.  The smaller Cabinet, however, was attributed more to a need to be 

seen to be efficient than to better coordination.  A ministerial position saved is 

one ministerial salary, several cars, salaries for a dozen or so people and their 

various accoutrements of office – furniture, computers, faxes, mobiles 

phones, stationery, the en-suite—the list goes on. 

 

Membership of Gallop’s first Cabinet is listed Appendix 5.  As outlined earlier 

in this chapter, few had experience in Cabinet and less than half had previous 

experience in government prior to 1993.  The Cabinet included key figures 

such as Jim McGinty leader of the left faction, who Gallop replaced as leader 

in 1996, in the role of Attorney General; Michelle Roberts Labor Party 

President and ‘new right’ leader,22 who made no secret of her premiership 

aspirations, as Minister for Police; and Eric Ripper leader of the centre faction 

as Treasurer and Deputy Premier.  Alan Carpenter (Minister for Education, 

former journalist and premier from 2006) and Bob Kucera (health minister and 

former police superintendent with no previous experience in Parliament) were, 

like Gallop, unaligned.  Other than Gallop, only Ripper and McGinty had any 

substantial ministerial experience in the Lawrence Cabinet eight years earlier.  

John Kobelke had been Parliamentary Secretary in the Lawrence government 

and took on the challenging labour relations portfolio.  Judy Edwards was 

considered to owe her position as Minister for Environment to strong pressure 

from the environmental movement (Phillips and Black, 2003:590).  She 

chaired the successful Cabinet committee that implemented the government’s 

policy to end logging in old growth forests.  Kim Chance, Tom Stephens and 

                                            
21 The composition of Cabinet is prescribed in the Constitution Acts Amendment Act (Section 
43).   

22 According to Hawker Britton’s State Watch the new right was created in a split from the “old 
right” Brian Burke faction 
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Nick Griffith were members of the Legislative Council.23  In Gallop’s early 

ministries, Edwards was also responsible for water policy and planning but 

Ripper was responsible for the Water Corporation along with all other 

government business enterprises.  Water had not yet raised its profile to the 

extent that a dedicated portfolio was considered necessary.  Other ministers 

included Alannah MacTiernan, Clive Brown and Sheila McHale.  McHale 

became chair of the Social Policy Cabinet Standing Committee and thus a key 

player in coordinating the implementation of the Gordon Inquiry.  The 

indigenous affairs portfolio, however, was with either Carpenter (to June 

2003) or Kobelke. 

 

MacTiernan’s role as Minister for Planning and Infrastructure, including 

responsibility for road safety, provided an early challenge to Gallop when she 

was found to have lost her driver’s licence a number of times for speeding and 

drink driving.  His response was to transfer the Office of Road Safety to his 

department and assign ministerial responsibility to the Minister for Police, 

Michelle Roberts.  The opposition (see the debate in the Legislative 

Assembly, 2 May 2001; and again on 12 December 2001) made much of the 

potential for confusion with a function administratively in the premier’s 

department but responsible to a minister other than the premier.  This was 

one of the first instances of the ‘multiple minister’ model for agency heads that 

became more common in Western Australia over Gallop’s term.  (Not all such 

models resulted from drink driving or indiscretions).  This action demonstrates 

how politics can sometimes interfere with logical groupings of Cabinet roles 

that might enhance coordination.   

 

As one of his Cabinet colleagues put it, Gallop was “given the people he had 

to work with” and it depended on his leadership to make Cabinet work well.  

Nonetheless, the strength of the 2001 election win increasing the number of 

seats held by Labor from 19 to 32 no doubt gave him an authority not always 
                                            
23 Stephens subsequently lost his place on the Upper House ticket to Shelley Archer, wife of 
union chief Kevin Reynolds and friend of Brian Burke, and latterly nemesis of Alan Carpenter.  
He nominated for the federal seat of Kalgoorlie and lost.  In the 2005 election he was 
successful in his bid for a lower House seat which he retained again in 2008.  
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afforded leaders in Australian states and some say in the constitution of his 

Cabinet.  Burke supporter, Norm Marlborough, for instance, was not given a 

Cabinet post despite having been a colleague of Gallop’s over many years.  

When he was finally appointed after Gallop had resigned, Marlborough was 

quoted as saying that this was because Gallop told him he “didn’t have the 

required skills” (Spagnolo, 2006).24  Irrespective of how individuals came to be 

members of Gallop’s cabinets, at least one minister was of the view that he 

“empowered and supported his ministers” and he was apparently “not 

unhappy” with his first Cabinet.  He could expect loyalty—they all owed their 

electoral success to him, and several owed him their place in Cabinet. 

 

It is taken as given that, to a greater or lesser extent, all ministers are 

motivated by a desire to improve the well being of the community.  In addition, 

however, they will have other motivations for what they do.  This will no doubt 

include a common desire to remain in office, a desire to retain a place in 

Cabinet with a preferred portfolio and a desire to retain the support of their 

party and their constituents.  Others will aspire to the leader’s role, now or in 

the future.  Others will have loyalties to party factions.  Outcomes in their own 

portfolios will therefore be important and where they put their personal 

resources and direct the resources of their departments will be influenced by 

their personal priorities as much if not more than their motivations to deliver 

on the premier’s whole of government agenda.   

 

Why, for instance, would the Minister for Education and the Minister for Health 

be motivated to put time and resources towards services for a few Aboriginal 

communities when they need to provide schools and hospitals for the entire 

state?  Why would the Minister for the Environment be too concerned about 

lack of progress approving a development in a pristine site when she is a 

committed environmentalist and owes her position in Cabinet to the support of 

environmental lobby groups? Why would the Minister for Police stress the 

                                            
24 Norm Marlborough was appointed to Cabinet by Alan Carpenter following the resignation of 
Geoff Gallop.  He subsequently resigned following revelations in the Crime and Corruption 
Commission of inappropriate dealings with Brian Burke. 
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importance of family support programs when the press continually focus on a 

need to get tough on crime?  Why would the Minister for Business Enterprises 

want to encourage the Water Corporation to develop strategies to reduce 

water consumption when a balanced budget depends on sales of water?  

Rather than criticise how little effort goes into coordination across agencies 

and portfolios, perhaps sometimes we should pause in awe that any 

resources are allocated to coordination and the pursuit of common but 

competing objectives. 

 

The capacity of ministers is frequently the subject of debate and the press 

was not averse to suggesting that several members of Gallop’s Cabinet were 

not up to the task.  For complex coordination problems, ministers will need to 

deal not only with their own portfolios but also with the implications for other 

portfolios, weighing up competing objectives, demands of interest groups and 

short and long term implications.  Prof Greg Craven, then a local academic, 

has suggested that there may be insufficient capable people elected to 

Parliament in a state of only 2 million people to make up a Cabinet of more 

than 10 and non elected people should be considered (see for instance his 

interview with ABC online on 4 May 2005).  As outlined above, few of Gallop’s 

ministers had previous ministerial experience and concern was expressed by 

an observer that “new ministers need a lot of guidance and some of their 

policy advisors are not very experienced.  …  There is no real induction for 

them so it is not surprising that some of them struggle.”   

 

One critical observer was concerned that too many of the ministers had 

similar ‘middle management’ backgrounds and another made the point that 

administrative skills are not sufficient to make an effective minister: 

The ministers are all frustrated middle managers—too many of them have 

been public servants—they are not good at strategic, high level, stand back 

approaches.  

 
Knowing the administration of government and having good administrative 

skills does not necessarily mean that you will have the skills to make a 

minister—they are quite different skill sets.  
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Nonetheless the skill set in Gallop’s Cabinet was undoubtedly greater and 

more suitable than the early Cabinet described by Doig at the beginning of 

this chapter—at least they were not all men.  The view that the state could not 

find enough people to fill a Cabinet of 17 was not universally supported and 

as one observer (albeit a member of Parliament) put it:  

The view that the talent pool in the state is insufficient to draw up to 17 

ministers is not supported.  The federal government certainly has plenty of 

‘less able’ ministers who have come and gone.  You need to be mindful that a 

third to a half of your ministers may get ‘chewed up and spat out’.  Perhaps 

some of the additional criticism of state politicians comes because they are 

much closer to home.  

 

In contrast to suggestions like those of Craven, there is debate about whether 

or not Cabinet itself needs to contain more technical or policy experts rather 

than career politicians combining “policy expertise with political clout” (Keating 

and Weller, 2000:63).  In Weller’s view, the role of Cabinet is to consider the 

political and administrative factors around a policy issue so that the preferred 

solution to the policy problem can be found as expeditiously as possible 

(Weller, 2007:233).  What is important is that policy expertise is accessible for 

ministers and the task of ministers and other leaders is to communicate what 

has been decided, this communication being essential to successful 

implementation.   

 

Sentiments similar to Weller’s have been expressed by Guy Peters and 

Donald Savoie in their exploration of the challenges facing the US 

government to achieve coherency with their observation that “there is no 

simple substitute for political judgement and political will when making public 

policy” (Peters and Savoie, 1996:286).  Elsewhere it has been suggested that 

“(m)any key policy decision processes seem to be neither the outcome of the 

application of scientific rationality nor the result of deliberation processes, but 

can only be explained by the appeal and impact of the personality of a key 

decision maker and his or her skills to persuade, the credibility of certain 

actors, or the anxieties or hopes that influence the dynamics of decision 
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making” (Gottweis, 2007:237).  Nonetheless, bearing in mind the nature of 

some of the issues that ministers are dealing with, capacity to deal with 

complexity is clearly necessary within the Cabinet room and especially when 

weighing up competing priorities and outcomes. 

 

Ministerial staff 

Ministerial advisors were first appointed in Western Australia by the Burke 

government in 1983.  According to Jeff Carr, a minister in that government, it 

was “probably the most important decision (they) made.  …That’s not saying 

that everyone who was appointed was a good appointment and, in fact, a 

number of ministers made some pretty dreadful appointments.”  By and large, 

the ‘dreadful’ ones were those appointed for their party allegiances rather than 

the policy expertise that ministers needed (Carr, 1995:65-6).  Carr turned to 

his department for an advisor who described his day to day role in his oral 

history in the following terms: 

So I would go through the correspondence with a great use of yellow sticky 

tags and essentially indicate ‘this is okay to go ahead’, ‘not sure about this 

one. I think we should ask for more information’—that sort of thing. The 

minister would also operate the same way in that he would go through his 

correspondence, usually late at night, and he would stick tags on if he saw 

something that he wasn’t comfortable with and then I would, in turn, follow 

that up. ... Now it sounds quite simple but you can imagine in reality it was 

quite complex because it meant that you had to get to understand a very, very 

wide range of issues (Clarke, 2004:31). 

 

Part 4 of the PSM Act deals with the employment of ministerial officers or term 

of government employees, commonly known as ToGs in Western Australia.  

Their employment terminates “if the political office holder for whose 

assistance the ministerial officer was employed ceases to hold office” (Section 

72) and they may not “apply for, or to be appointed to, any office, post or 

position in any department or organisation” while on contract (Section 73).  

Although ministerial staff in Western Australia work to ministers, they are 

technically appointed by the premier (as Minister for Public Sector 

Management) providing a sense of dual accountability.  Their contracts expire 
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when the government changes.  In Gallop’s time, most of these staff were 

employed in ministerial offices and a small number in the policy arm of his 

department. The number of staff employed under this legislation increased 

from 105 to 154 between 2001 and 2006 (Murray, 2007a:63) averaging 

approximately nine per minister, slightly fewer than Queensland but 

significantly fewer than the 12.5 per minister for the federal government.  

However, as Murray notes, definitions are not the same across Australia.   

 

Gallop was reportedly “quite stringent about appointments that ministers 

made”.  McGinty’s criticism of the system of patronage that Burke employed 

when both he and Gallop were backbenchers is also on record (Beresford, 

2008).  This no doubt explains McGinty’s appointment of a career public 

servant as chief of staff.  Nonetheless there were some problems as the 

following incidents show, problems which might be less significant for a 

government with a different history.   

 

Generally ministerial staff operated behind the scenes and were rarely profiled 

in the press—but there were exceptions.  Graham Burkett, a former member 

of Parliament from 1983 to 1989 and chief of staff to then Housing and Works 

Minister Nick Griffiths, was one such exception when he was jailed in 2006 for 

a maximum of 46 months on charges related to receiving money for helping a 

child-care centre company and other offences for receiving gifts related to his 

role as a local councillor (Post, 4 March 2006).  Later in 2006, Michelle 

Roberts came under fire for employing four relatives in her office and Premier 

Alan Carpenter subsequently banned the employment of family members in 

ministerial offices (ABCnews, 2006).  The need for this Labor government to 

avoid ‘jobs for the boys and girls’ meant that relatives, not matter how talented 

or loyal, could not be accommodated.  According to one chief of staff, “they 

might even vote for the opposition, we don’t care as long as they are smart 

policy people”—although it would be assumed that such people were rare.  

Any scent of scandal threatened the new image of accountability and 

transparency that Gallop and his team were fighting so hard to build.  The 

finding of WA Inc that people had been ‘parachuted in’ to the public service 

remained an issue for Gallop throughout his term. 
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Whereas Davis observed that many ministerial staff in Queensland were 

recruited from other states in the early 1990s, the Western Australian 

experience then and now shows that they are mostly local with experience in 

either the political party or the public sector.  In Gallop’s five year period, a 

number of ministerial staff had been active players assisting the previous 

Labor government.  Some had taken advantage of the period in opposition to 

broaden their experience at the federal level.  Several of the chiefs of staff to 

Gallop’s ministers were permanent public servants (see, for example a 

response in the Legislative Council, 11 November 2004) with extensive 

personal links across the sector.  Others were former or aspiring members of 

Parliament.  One ministerial advisor interviewed described their very different 

styles and roles in the following way: 

There is a huge difference in personal style and no fixed model. There is no 

doubt that Chief of Staff is a powerful position, they have access to the 

executives of all departments in their minister’s portfolio.  If they do their job 

well they are a good link between the agency and government. … Some are 

highly political, others not but of course they all have sympathy with the 

government of the day. Minders in Premier’s do some brokering across 

departments, but not much.  In the Commonwealth government they might be 

a bit more like Tsars, but not here in WA. 

 

The Commissioner for Public Sector Standards has recommended further 

training for chiefs of staff to counter what were reported to her as instances of 

unethical or inappropriate behaviour particularly in their relation with the public 

sector.  She had “received considerable feedback with the effectiveness” of 

the arrangements that are required by legislation to outline the communication 

protocols between ministerial and departmental staff (Murray, 2007a:72).  The 

PSM Act requires formalised the communication arrangements between 

ministerial offices and department staff.25  This arrangement appears to be 

                                            
25 Section 74 of the PSM Act requires ministers to “make arrangements in writing in relation to 
each department or organisation for which the Minister of the Crown is responsible setting out 
the manner in which, and the circumstances in which, dealings are to be had, and 
communications are to be made, between ministerial officers assisting the Minister of the 
Crown and the employees in that department or organisation.” 
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unique to Western Australia, with no other jurisdiction identified as having a 

legislative requirement governing the interface between ministerial officers 

and public servants.   

 

These and other provisions addressed the concerns of the WA Inc Royal 

commission that political appointees might be ‘parachuted’ into the public 

service or inappropriately interfere with the operations of department.  

However, they can also have the unintended effect of creating silos between 

the policy and administrative arms of government.  As one ministerial staffer 

said: 

 While a lot of people wanted reform of the Public Sector Management Act, 

Gallop was not interested because of WA Inc and the Act was very specific in 

guarding against political influence.  

 

This comment reinforces the view that WA Inc was a key factor in Gallop’s 

ambivalence in using his position as employer to lead change, relying more 

on a collaborative style. 

 

Thus, although chiefs of staff met regularly, unlike examples found in other 

Australian research (Dunn, 1995), they did not see themselves playing a 

significant role brokering positions across portfolios.  They were more closely 

aligned to their minister’s policy areas than to whole of government issues.  

This is more in keeping with recent research that cross portfolio coordination 

does not feature high on the list of activities undertaken commonwealth 

advisors (Maley, 2002 cited in Murray 2004:69).  Furthermore, their 

relationships with the public sector were shaped and constrained by the 

legislation, no doubt contributing to their effectiveness in many areas but 

limiting opportunities for informal interaction which was not counterbalanced 

by formal systemic routines. 

 

Government Media Office 

The central monitoring function of the media is one of the oldest policy 

functions attached to the premier’s office.  Although it became an accepted 

part of the Australia scene with Whitlam and Dunstan (in South Australia) in 
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the 1970s and in Western Australia towards the end of that decade (Kennedy, 

1991), interviews with early WA bureaucrats report media monitoring from the 

1920s.  “It was the function of the records officer in the Department (in 1926) 

to peruse the newspaper every day and mark with a blue pencil anything that 

might be of interest to the government” (Doig, 1986:73).   

 

Times have changed and Western Australia’s Government Media Office 

(GMO) now employs sufficient media advisors to allocate one to each minister 

and two to the premier and a small army of administrative staff to monitor the 

media.  This is a far cry from the records officer with a blue pencil or the £14 

spent by Scullin26 having a journalist write material for the 1928 federal 

campaign (Young, 2004:82).  The current Western Australian centralised 

system was introduced by Burke in 1984 when the press advisors who had 

been attached to ministerial offices were transferred to the centralised unit 

resulting in “a very clear centralised control over what was going out in the 

name of ministers and in the name of the government” (Carr, 1995:67).  

According to a former media advisor to Gallop and now political journalist, 

their job is to "write lines, coin phrases and develop messages for ministers" 

and local journalists have described them variously as "hatchet men, attack 

masters, spin doctors, attack dogs, political rottweilers, media bullies" 

(Armstrong, 2003).  When governments change, most of the media advisors 

change, but generally the administrative staff within the office remain in their 

roles.  When Gallop’s government came to power, the new media office was 

quickly up and running getting his first media release out on 24 February and 

a total of 65 from Gallop alone by 30 June that year (see Appendix 1).  The 

GMO is the only central unit within government that supports all portfolios.  

There are no policy parallels.  This provided the environment that risked 

giving precedence to a common whole of government media image as 

opposed to a considered and coherent policy agenda. 

 

                                            
26 James Scullin led Labor to victory in the 1929 federal election and was Prime Minister from 
1929-32.  He had a background in journalism. 
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Gallop’s key media advisor, Kieran Murphy, remained on in the Premier’s 

office after Gallop left suggesting he was as much if not more a party loyalist 

as a Gallop loyalist (or that he simply needed a job and was considered good 

at it).27  The GMO has been described by the local press as including “pretty 

skilful operators” (MacArthur, 2007:141) who were often (but not always) able 

to sell the government’s story to the press.  In at least one instance, 

MacArthur concluded that media advisors were also able to persuade Gallop 

to take a policy direction to improve the government’s ratings in the polls 

rather than because it he saw it as good policy.28  It is doubtful that policy 

making to improve opinion polls would enhance coordination in the longer 

term but the focus on a common message from government should contribute 

to a consistent message through the media, promoting a perception of 

coordination and coherence in the daily news at the very least.  

 

Setting the agenda 

Introduction 

Premiers have few formal roles but they can choose many and many are 

expected of them.  Bearing in mind their vulnerability to the party (Davis, 

1998; Bynander and 't Hart, 2007), it is a brave or very confident leader who 

exercises any powers unilaterally.  Premiers are expected to be able to speak 

on behalf of government to audiences ranging from the smallest community 

group to the most sophisticated businesses, to national and international 

forums and delegations.  Having picked his team and taking account of the 

prevailing climate and traditions, what capacity did Gallop have to determine 

the agenda for his government and to articulate a clear and coherent 

message?  Is it reasonable to assume that a leader, who is the face of 

government balancing substantive policy issues and media presence, can 
                                            
27 In 2008, Murphy succeeded Rita Saffioti as chief of staff to Premier, Alan Carpenter, when 
Ms Saffioti took leave to stand as a candidate in the coming state election. 

28 According to interviews cited by MacArthur, the government’s initiative to introduce a 
curfew on young people in inner city Northbridge did not have Gallop’s support at first but the 
government was persuaded by a senior media officer to take this path as a means of 
improving the government’s ratings in the polls although this observation was not supported in 
relation to this policy issue by someone close to Gallop who I interviewed. 
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lead a coordinated approach across the broad canvass of issues that face 

modern governments? 

 

The Person 

Gallop’s formal background was in public policy and administration but 

capacity to lead extends far beyond formal knowledge and experience and is 

subject to interpretation by colleagues and observers and prevailing 

pressures.  It is a product of factors like intellect, leadership style, values and 

authority within the party (Weller, 1989a; Elgie, 1995; Wanna and Williams, 

2005).  One observer interviewed for this research doubted that premiers 

have time to ‘be themselves’ commenting that: 

The days of premiers having time to themselves are gone.  They are 

‘remorselessly performing’—they occupy a stage and their lines are written.  

There is a loss of the individual and some lose it more than others. 

 

People I interviewed painted a picture of Gallop as a leader whose prevailing 

style was one of consensus, with perhaps an over-emphasis on process.  

There was a view of a premier who “did not bang heads together,” who 

therefore needed to be supported by “someone who is insistent, someone in 

his office or his department”.  To one of his colleagues, he was seen as “a 

disarmingly honest person with an infectious love for Western Australia, 

perhaps too honest to be premier.”29  However, comments from colleagues 

reported in The West Australian in 2001 described him as “usually very calm 

but known to ‘lose it’ behind closed doors—unlike one of his predecessors he 

has never thrown a chair” (Aisbett, 2001).  The same article noted his capacity 

to put a very forceful argument in Parliament and although he was seen by 

some to be too intellectual he was considered by others to be “tough enough 

when required.”  Beresford suggests that Burke opposed Gallop’s pre-

selection in 1986, preferring a party hack and avoiding too much talent in the 

                                            
29 A similar comment was made that fellow Western Australian, Kim Beazley, former leader of 
the federal Labor opposition who failed to win a term as prime minister, was “probably too 
decent to be prime minister” (Oakes, 3-4 May 2008)   
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backbench (Beresford, 2008:92) although it is doubtful that Gallop 

appreciated such a back handed compliment. 

 

Gallop’s values were interpreted to be about social justice, sustainability and 

capacity building.  He was an enthusiastic supporter of events organised by 

the ethnic community and a board member of the Association of the Blind 

which had its headquarters in his electorate.  His values were reflected in his 

choice of portfolios in his first term and the policy issues such as sustainability 

where he took a lead role.  Gallop’s personal capacity to engage across the 

spectrum of interest groups was considered an important political advantage.  

Not only did he meet regularly with his ministers and directors general, he 

kept up a regular round of meetings with backbenchers and their constituents 

as well as community groups and local governments.   

 

According to an experienced ministerial staffer, Labor premiers in Western 

Australia rarely get involved with party machinations although Gallop was 

described by one of his colleagues as being “very adept at balancing the 

politics” and he did get involved when party issues interfered with matters of 

good government.  For instance, his personal intervention is credited with 

ensuring that sitting members did not suffer significant threats to their pre-

selection in the lead up to the 2005 election (Phillips and Kerr, 2004b).  This 

contrasts with the 2008 election when one of the factors reported to contribute 

to Labor’s loss was the ‘parachuting’ of a new team of people into seats held 

by sitting members (Ray, 2008).  Few of this so-called ‘dream team’ were 

successful. 

 

In summary, Gallop exhibited the different leadership styles described by 

Chrislip and Larsen (1994) throughout his term—he could be tactical in his 

dealings in Parliament and with the press and collaborative in dealing with 

colleagues and the community.  However, he did not meet the expectations of 

some observers in using his power in dealing with the bureaucracy to ‘make 

things happen.’  Whether this resulted from a need by Gallop to keep a ‘hands 

off the bureaucracy’ approach in response to the WA Inc observations of 
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undue political interference or to unrealistic expectations of these observers is 

a matter of conjecture.   

 

Gallop’s authority within the party had been tested during opposition and he 

was reported to suffer "strong criticism" when he banned right faction 

colleagues Nick Griffith, Norm Marlborough and Ted Cunningham from a 

$120 000 visit to Britain as part of a joint delegation on legislation.  In 

opposition, there were also stresses over his stance on native title and he was 

reportedly warned that his leadership was under review by sections of caucus 

(Black and Phillips, 1999).  However, the strong election win was seen to 

consolidate his authority.   

 

This authority was reinforced when he “… maintained high poll satisfaction 

and preferred premier ratings, was given high trust readings and was broadly 

credited with sound methodology and consensus in the formulation of policy".  

His sharp intellect was undisputed and he “…will be remembered for 

rebuilding the Western Australian Labor Party from the electoral ashes of the 

so called ‘WA Inc’ era" (Phillips and Kerr, 2006:662).  More cynically he was 

labelled ‘good news Geoff’ (a term he did not appreciate) by the press for his 

propensity to personally announce government initiatives and was called the 

‘silver tongued environmental Romeo’ by The West Australian newspaper 

when he was seen to be courting the green vote (reported in Phillips and Kerr, 

2004a:284).  While there was some criticism that he was too driven by the 

press, compared with previous Labor premiers in Western Australia he was 

quite restrained in his relationship with them.  According to one insider (albeit 

somewhat tongue-in-cheek), in the Burke government, ministers read the 

newspaper before going into Cabinet to find out what their decisions would 

be.  In the Lawrence Cabinet, they watched the evening news to confirm what 

they had decided.  In the Gallop government, they generally had to wait till the 

formal decision had been prepared by the Cabinet secretary and signed 

unless there was an agreed media statement.    
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The shadow of WA Inc 

The stain of WA Inc was clearly still present when Gallop came into office.  He 

was faced with much the same concerns as Wayne Goss in Queensland 

some 10 years earlier where “there were still many who thought that Labor 

could not win or be trusted in government” (Wanna, 1993:52).  A view 

expressed by a minister in this research reflected a perception that in Western 

Australia the Labor party may have not done ‘sufficient penance’ since the 

scandals of the Burke government.  They were therefore cautious and keen to 

assert their economic credentials although some thought that too much 

credence was given to this legacy:30 

We were still bearing the scars of WA Inc and were not really sure that we 

had done ‘sufficient penance.’  We had a very clear understanding that the 

WA Inc was the result of appalling financial administration and hence the 

power of Treasury developed because the government had to be very careful 

how we behaved financially.  

 
WA Inc—the Premier thought it was hanging over the Government but it 

wasn’t.  It clouded the decision making process and made it more process 

driven.  

 
Beresford (2008:206) quotes Gallop’s Attorney General, Jim McGinty, as 

likening WA Inc to a ‘branding iron.’ The extent to which WA Inc was ‘present’ 

in Gallop’s government is illustrated in a count of mentions31 in Hansard of the 

key names associated with WA Inc, Brian Burke and Julian Grill.32  It was not 

till the latter part of Gallop’s first term in office that the number of mentions 

showed significant decline (see Figure 5).  In fact, repeated questions in 

Parliament in 2003 of the form “Has the Minister met with Brian Burke or 

                                            
30 It is noted that these comments were made prior to Christmas 2006, before the CCC made 
its first findings. No one interviewed in 2007 suggested that Gallop gave too much credence 
to the influence of Burke or Grill. 

31 The count of Hansard was taken on 14 May 2007 counting all mentions of Brian Burke, 
Julian Grill and WA Inc year by year.  No attempt was made to analyse the number of 
different occasions on which these mentions were made. 
 
32 In Grill’s own words, WA Inc made findings against him and “severe stigma did attach to 
(him) as a result.” (Grill, 2006) 
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Julian Grill in his official capacity since 10 February 2001?” resulted in Gallop 

banning his ministers from meeting with either of the lobbyists (see for 

example Legislative Assembly, 24 June 2003:9140).  Subsequent revelations 

by the CCC from the end of 2006 also re-affirmed that this sense of caution 

was not undue with mentions in Hansard escalating in 2007.  In short, the 

CCC found evidence suggesting that a number of ministers and senior public 

servants were inappropriately influenced by Burke and Grill. 33  Subsequent 

chapters in the thesis will consider some of the directions that Gallop took that 

appear to be in a direct attempt to distance his government from the previous 

Labor government and the extent to which it detracted from his capacity to 

make appointments or introduce structures and routines that may have 

enhanced coordination.  

 

Figure 5:  WA Inc mentions in Hansard 
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In addition to the legacy of WA Inc, the other key political influence in Gallop’s 

early days was pressure from unions for increased wages (Phillips and Kerr, 

2004a) and greater influence in the government’s industrial relations policy.  

From the beginning, unions attempted to commit the government to scrap 

                                            
33 The veracity of these findings was the subject of on-going debate with the Parliamentary 
Inspector and the CCC.  See for instance the story in The Australian on 30 May 2008 (at 
http://www.theaustralian.news.com.au/story/0,,23781252-2702,00.html ). 
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workplace agreements legislation and to reverse the previous government’s 

privatisation of support services such as school cleaning but in this they were 

‘held at bay’ by the then Minister for Education, Alan Carpenter.  This 

pressure from unions is reflected in the views of one ministerial staffer who 

suggested that “the party is one of the biggest critics of government policy.”  

However, any showdowns at the ALP State Conference were avoided, 

reflecting an approach from Gallop which was based on principles but avoided 

direct conflict (Black and Phillips, 2002).   

 

The agenda 

Leading an opposition out of the wilderness to victory is one thing.  Being in 

government is something else.  It requires a whole new set of skills.  Gallop 

had first entered Parliament when Labor was in power.  He had been in 

Cabinet when they were thrown out of office in 1993 and now he had regained 

the crown.  With the crown came a whole set of commitments in the party’s 

election platform but it also brought with it the responsibilities and 

expectations that are part and parcel of every day government, irrespective of 

who is in power.  Students still need schools and teachers, hospitals need 

staff, crime continues undeterred by election wins and losses, the buses and 

trains keep on running (hopefully) and developers keep on seeking 

government support to develop in the face of growing concern for the 

environment and the future of the planet. 

 

From newspaper headlines on Saturday 10 February 2001 predicting a close 

call, to claiming victory that evening, to swearing in as premier on 16 February 

to the opening of Parliament on 1 May, meanwhile attending to the day to day 

business of office—a tsunami of activity and decisions small and large were 

required of Gallop in the full glare of public interest.  Decisions in government 

are usually formalised by a signature at a desk, in an office, in a building or 

taken from the desk, put in a bag and taken home to sign.  Smaller decisions 

are taken on the run, in the car, on the phone, over lunch, during a meeting.   
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Gallop could now look around and choose which policy areas he wanted to 

lead personally and which issues he wanted to profile with specific portfolios.  

He could revisit the unfinished public sector reforms arising from the 

Commission on Government.  Subsequent chapters will discuss how he 

exercised these powers and the reforms that followed.  Gallop elected to take 

on the portfolios of Multicultural Interests and Science.  In keeping with 

expectations, he also took on Federal Affairs and Public Sector Management.  

Contrary to tradition in Western Australia, however, he chose not to take the 

Treasury portfolio.  Policy issues and crises came and went from his portfolio.   

 

There was no indication in the first days that he would become closely 

associated with the water agenda or abuse in Aboriginal communities, and he 

left leadership for old-growth forests to his Cabinet colleagues.  These three 

policy issues were outlined in Chapter 1 and selected to illustrate the different 

ways in which Gallop used the levers at his disposal to coordinate across 

agencies.   

 

The Governor’s speech on the first day of Parliament shows how much had 

happened in less than six months.  The Legislative Assembly met at 11.30am 

on 1 May 2001 to elect a speaker, paused for photographs, noted legislation 

that had been assented to since Parliament had last convened at the end of 

2000, took questions without notice and adjourned at 4.31pm.  But the 

opening of Parliament was in itself the culmination of a series of events.  The 

Speaker had been agreed and the Governor’s speech had been prepared to 

reflect the reforms that were already underway and the new legislative 

agenda.  Two royal commissions were foreshadowed—the first into the 

finance broking scandal referred to earlier and another into corruption in the 

police force.  A review of native title was foreshadowed.  Ending logging in old 

growth forests was already a fait accompli.  Work was underway on a spring 

budget, a Premier’s Science Council was to be established, and 2001 was the 

Centenary of Federation, an area of personal interest to Gallop.   

 

None of this could happen without some input from Gallop, and before 

precedents are established every action required a decision about the extent 
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of his involvement.  Every action sends a signal about priorities and has the 

capacity to add to or detract from the perception of a coherent agenda.  

Premiers choose to do some things because they want to, others because 

their advisors persuade them, others because it is in the interests of the party, 

yet others because the public sector expects them to.  Gallop had to weigh up 

the options because every action and inaction had to the potential for media 

spotlight, and every action had consequences and created expectations of 

future behaviours. 

 

Box 6: The Square Kilometre Array —the SKA 

 
In August 2002, the Gallop government committed $800,000 over four years in a bid to lure 
the world’s biggest radio telescope to Western Australia.  Land was set aside in the 
Murchison in an area that met the scientific requirements of ‘radio quietness.’  In 2007/08 the 
site was shifted some 90km to ‘resolve the problem that has arisen between mining activities 
in the Mid-West and the need to maintain the radio quietness of the region.’ 
 
The SKA is a new generation radio telescope that will be over fifty times as sensitive as the 
best present-day instruments.  It is being developed by an international consortium 
representing 17 countries, including Australia and countries in Europe, Asia, Africa, and the 
Americas.  The principal collaborators in the Australian SKA project are the Australian 
Government, the State of Western Australia and Australia’s premier science agency, the 
Commonwealth Scientific and Industrial Research Organisation (CSIRO). 
 
Western Australia and South Africa were shortlisted in 2006 as potential locations for the 
SKA.  International scientists are investigating the suitability of both the WA and South African 
sites, with a final decision on the location of the SKA expected by the end of 2010. 
 

Source: www.ska.gov.au  
 

 

From the end of 2001, Gallop faced an international campaign to save the 

pristine Ningaloo coastline from proposals to develop a large marina which 

had been simmering in the background since the 1980s.  Led by author Tim 

Winton (2001), the proposal was described as “a misguided, exploitative 

monstrosity” and Winton asserted that “(g)overnments who entertain such 

plans will live on in infamy. … Why would any responsible government 

consider it?"  The government’s bid for a Square Kilometre Array telescope 

was an opportunity seized in 2002.  Why did Gallop decide to risk resources 

for a long term project like this?  This risk may well pay off with Western 

Australia and South Africa being short listed by the international committee in 

September 2006 (see Box 6).  Could such a project have advanced to this 
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stage without Gallop’s initial backing?  Several people closely involved with 

the project thought not and it has yet to be seen whether he will be credited 

with this foresight if the bid is successful.  The 175th anniversary of the 

founding of the Swan River colony in 2004 could be planned for—and Gallop 

loved history.  In between the ‘real’ job of being premier, he managed to 

launch the 175th anniversary on 29 December 2003 and contribute to events 

ranging from presentations to new born babies to monuments 

commemorating the state’s migrant population.  In April 2004 he escorted 12 

secondary school students to the Dawn Service at Anzac Cove.   

 

But other things could not be pre-empted at all.  The September 11 attacks in 

the United States in 2001 put terrorism firmly on the agenda of all Western 

governments.  The ‘Bali Bombings’ on 12 October 2002 (Box 7) came as a 

complete surprise and suddenly Gallop was caught up in the horror as 

premier of the state that became a major centre for the treatment of victims.  

News of the SARS (Severe Acute Respiratory Syndrome) outbreak in China 

reached Western Australia in early 2003 and the proximity of Perth to Asia 

was reflected in stories about the likelihood of infected birds reaching the 

coast line.  Right on the door step, the weather itself was causing political 

problems.  In February 2004, the city had lost power in the grip of a heat 

wave—the next election was due in February 2005 and reform of the energy 

industry was an on-going priority of the government.  What would happen if 

people went to the polls in a heat wave and their power failed?  Who would 

they blame?  In the event, the power stayed on for the election.   

 

Meanwhile the business of government keeps on keeping on.  Gallop could 

leave all these issues to one of his ministers or he could take a lead role.  

Gordon he led; Bali he led; anti-terrorism was coordinated through his 

department; SARS went to Health and he was under pressure from interest 

groups to take the leadership on Ningaloo from his Minister for Environment 

who was seen to be too close to the environmental lobby groups.  He stayed 

out of the debate about structural reform in the electricity industry. 
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Box 7: Bali bombing 

 
On 12 October 2002, 202 people from 22 countries were killed in the tragedy when night 
clubs frequented by tourists were bombed in Kuta on the Indonesian island of Bali.  A further 
209 people were injured.  In all, 88 Australians—16 Western Australians—died. 
 
This event is sometimes referred to as ‘Australia’s 11 September.’  Western Australian 
hospitals were placed on alert to receive victims as they were evacuated through Darwin from 
Bali.  Elective surgery was cancelled.  More than 30 victims, most with burns and shrapnel 
injuries were treated.  Working with the Red Cross and the Salvation Army, the Department 
for Community Development operated a 24-hour telephone counselling line and the Western 
Australia Police Service reassessed security arrangements.   
 

The Western Australian response was coordinated through the Premier’s department. 

 
 

Views differed on whether or not Gallop managed to articulate a clear vision 

but there was certainly a sense of direction if not a ‘tight’ set of goals.  One 

observer described him as values driven but expressed the view that “the 

vision was not sharply articulated or well understood, the ‘narrative’ was not 

present.”  Perhaps he got involved in too much.  Another saw this lack of 

clarity leading to “multiple visions, which is really not much better than no 

vision at all.”  In a speech to the ALP State Conference, Gallop succinctly 

articulated his vision as one encompassing a strong, growing economy; a fair, 

just society; and a clean, green environment (Gallop, 2003).  In the state 

strategic plan for the public sector, the vision was presented as “ … creating 

the best opportunities for current and future generations” (DPC, 2003a).  

These statements are compatible reflecting an aspirational rather than 

specific vision and one of the ongoing debates that is discussed in more detail 

in Chapter 8 relates to the extent to which it is politically and administratively 

desirable to enunciate a more specific vision supported by goals and 

measurable outcomes.  

 

Similar criticism has been made of Britain’s Tony Blair, a long term friend and 

confidant of Gallop, who has been criticised for his multiple and detailed 

agendas. The result has been described as “a frustrated civil service, seeking 

a clear sense of direction amid a plethora of detailed changes" (Fawcett and 

Rhodes, 2007:87).  
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Conclusion 

What a premier does is shaped, enabled and constrained not just by personal 

interests and abilities but by the expectations of colleagues, the public sector 

and the community—expectations that have evolved from tradition about the 

‘way things are done around here.’  It is also shaped by external events that 

often cannot be predicted.  The challenge for any leader is to overcome the 

burdens of tradition, particularly in an environment where there is an 

expectation that they may not be around for the long term—in contrast to their 

senior public servants.  As it turned out, Gallop’s successor had different 

priorities and the Labor government lost office after eight years.   

 

This chapter has given an insight into Gallop’s background and the political 

environment in which he rose to and assumed office.  It has demonstrated the 

range of policy issues that he led, whether by choice or circumstance.  His 

personal staff and his senior ministers had come through the scandals of the 

1980s with him and were determined to distance themselves from the people 

and the practices of that era.  It will be shown throughout this thesis that this 

environment was seen as a constraining influence in some respects, but that 

in other respects it created an appetite for change and the opportunities that 

were presented by Gallop were seized in pockets across the public sector.  

Whereas leaders will be criticised for signs of overlap, duplication or 

inconsistency in the government agenda, they will also be criticised for not 

responding to the many issues that arise along the way. 

 

The next chapter introduces the bureaucrats on whom Gallop relied to 

implement his agenda and the extent to which he was willing or able to 

choose agents with the skills and the motivation to work collaboratively to 

solve problems that involved more than one agency.  
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CHAPTER FIVE: MEET THE BUREAUCRATS , AND 
OTHER EXPERTS 

The quality of any government policy is dependent on the quality of advice it 

receives. To believe otherwise—that a responsible and successful 

government can be sustained in the long term without the support of a 

dynamic and dedicated bureaucracy—defies logic and history (former Prime 

Minister, John Howard, 2001). 

 

Introduction 

Premiers are surrounded by people to advise them, to help them deliver on 

their commitments, to help them make decisions, to help them provide 

services to the community, to draft their speeches, to help them win the next 

election, to help them get to meetings on time.  Some they inherit, others are 

thrust upon them, some they actually get to choose themselves.  Without 

these people, leaders are powerless.  The challenge for Gallop, as for all 

leaders, was to make the best use he could of the skills and abilities of the 

people who surrounded him, to recruit people sympathetic to his causes and 

to motivate others to support those causes.   

 

The last chapter introduced the key political actors who surrounded Gallop.  

This chapter discusses the actors in the senior echelons of the public service, 

the prevailing culture in the public sector and the use Gallop made of his 

power as premier and employer to keep them working to a coordinated 

agenda.  It also provides some insights into his use of external experts. 

 

Chapter 2 identified key issues for premiers when they use what powers they 

have to select the people they work with and make the best use of the skills 

and abilities available.  Several chapters in Painter and Pierre (2005) for 

instance, argue that New Public Management (NPM) has led to a decline in 

policy capacity in central agencies.  At the same time the emergence of 

networks addressing complex problems calls for a greater need for skills in 

negotiation and conflict resolution rather than the traditional administrative 
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skills for coordination (Chapman, 2004; Moynihan, 2005).  Gallop needed to 

be alert that many of the people on whom he relied would also be working to 

other principals—including other ministers, community and industry 

stakeholders and, in some instances, the media.  New strategies for 

motivation would be required if they were to work to a coordinated agenda 

that may well have conflicted with other agendas for which they were 

accountable or to which they were committed for more personal reasons.  

Research cited in Chapter 2 concluded that the bureaucracy that Gallop 

inherited had the capacity to “stall the reform process” of his predecessor 

Richard Court (Barton and van Onselen, 2003).  Opportunities for learning as 

well as incentives are necessary if people are to work cooperatively to 

address complex issues (Stacey, 1995; Edwards, 2002; Chapman, 2004; 

Moynihan, 2005; Senge et al., 2007; Kettl, 2008).  Elgie (1995) and others (for 

example Weller, 1989a; Sheffer, 1993; Hammond and Knott, 1999; Weller, 

2000) have also identified the importance of context in shaping the power of 

leaders.   

 

This chapter poses the questions: How did the prevailing public sector culture 

shape what was possible and expectations about how things should be done? 

Who were Gallop’s senior bureaucrats? How did they get there? What 

capacity did they have to work towards a coordinated agenda? Why would 

they want to work towards a coordinated agenda on behalf of Gallop?  Could 

they be replaced if they were not able or willing to do so?  What tools did 

Gallop have access to, did he use them and were those tools sufficient and 

useful to create a public sector with the capacity to enhance coordination? 

 

Prevailing culture 

Public sector culture 

Unlike the Australian Public Service, there is no system wide measure of 

culture across the Western Australian public service.  However, climate 

surveys undertaken by the Public Sector Standards Commission “indicate 

there are good levels of confidence in the State public sector integrity, 

comparable to perceptions in other Australian jurisdictions” (Murray, 



Chapter 5: Meet the Bureaucrats 

- Page 123 – 
- Chapter 5: Meet the Bureaucrats - 

2007a:36).  My research did not explicitly set out to examine the culture, but 

many of the comments reflected a concern about the culture and its influence 

on the capacity of government to take a coordinated approach where that 

relied on the cooperation of individuals and the opportunity to debate complex 

and contentious issues.  From my interviews, I identified four features of the 

culture that militated against a coordinated and collaborative approach within 

the public sector.  This should not be interpreted as the full range of attributes 

of the culture or of its complexity.  It is confined to aspects that participants 

raised in conversation as barriers to coordination.  These interrelated features 

include:  a ‘silo mentality,’34 a risk-averse approach, a concern about covert 

power and a feeling of being undervalued.  Comments are summarised in 

Appendix 6.  

 

As in other research (for example Peters, 1998; Pierre and Peters, 2000; 

Verhoest and Bouckaert, 2005), the ‘silo’ mentality was attributed at least in 

part to the successes of the NPM approach encouraging agencies to focus on 

core business and measurable outcomes for which they could be held 

accountable.  In WA, this was also exacerbated by the extent of 1990s 

industrial relations reforms leading one experienced public servant to 

comment: 

Public service culture—the workplace agreements in the 1990s exacerbated 

the existing silo mentality so that agencies acted as though they were 

independent of one another.  We have not recovered from that yet.  The 

sense of unity that was a feature of the core public service has been lost.  

Certainly pre 1990s, most people knew one another and although it was bit 

clubby—it certainly made it easier for people to work collaboratively.  

 

At the formal level, NPM defined how business was done following its 

introduction by the Labor governments in the 1980s as evidenced in central 

agency documents at the time (WA, 1986; Treasury Department, 1991; WA, 

1992a) and on-going policy statements by the Treasury over the next two 

                                            
34 “Silo mentality” is a commonly used phrase to emphasise the compartmentalisation of the 
public sector into vertical clusters reminiscent of grain silos. 
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decades, moving to an Outcome Based Management approach in 2004 (DTF, 

2004).  It was also embedded in key pieces of legislation such as the 

Financial Administration and Audit Act 1985,35 the Workplace Relations Act 

1993 and the Public Sector Management Act 1994.  The second and third 

pieces of legislation introduced by the coalition government had the effect that 

"where once there were standard rates of pay within and across agencies and 

common conditions of employment, this commonality no longer exists” 

(WAIRC, 2001:14).  Gallop’s concerns about some of the effects of this 

legislation were outlined in Chapter 4.  However, it should not be assumed 

that agencies were all working cooperatively in some earlier golden pre-NPM 

age.  The recollections of Dr Jim McNulty, for instance, who worked in public 

health from 1955 to 1987 and is credited with eventually bringing about the 

closure of the Wittenoom asbestos mine, indicate a long and frustrating battle 

with the mines department to work cooperatively to save lives (McNulty, 

2009).36  In his own words, he was seen as a stirrer, ‘a little shit,’ when the 

government was focused on the development of a strong mining industry and 

did not want to be thwarted by health concerns.  Still, about the same time a 

leader in the Environmental Protection Authority commented very positively 

on cooperation between departments, unlike Victoria from where he had 

come (Porter, 2004). 

 

Performance measurement is another NPM tool that, in WA, focuses at the 

agency level rather than the whole of government level.  WA has been 

described as a leader nationally and internationally in the adoption of 

performance measurement as a management tool largely due to its reputation 

of what appears to be the only jurisdiction in the world where the Auditor 

General is required to provide an opinion on the relevance, appropriateness 

and fairness of Key Performance Indicators for all public sector agencies 

(Alford and Baird, 1997; Mayne and Wilkins, 2005).  Research has suggested 

that where performance measurement is introduced as an accountability and 
                                            
35 Since replaced by the Auditor General Act 2006 and the Financial Management Act 2006. 

36 A search of the internet for McNulty and Wittenoom will identify a substantial body of 
publications outlining his contribution nationally and internationally. 
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compliance mechanism, it may be difficult to change the culture to use 

performance measurement for organisational learning (Ramage and 

Armstrong, 2005).  Furthermore, despite being a tool for politicians to assess 

the extent to which agencies are meeting government wide desired 

outcomes—which often require the efforts of more than one agency—

research around the world indicates that performance management and 

evaluation information is not well used by either governments or oppositions 

(Boyne et al., 2002; Pollitt, 2006; Askim, 2007).  There is little evidence that 

WA, despite its legislation, is different from other jurisdictions in this regard or 

that it is used to assess contributions to an across government agenda (van 

Schoubroeck, 2008a). 

 

The ‘separateness’ of agencies was also evident in observable indicators of 

culture such as branding.  When Gallop assumed office, most agencies had 

their own form of branding which reinforced the corporate nature of the sector 

and one of the recommendations of his early machinery of government review 

(Hicks et al., 2001) was for a common badge to be instituted across the public 

sector.  Although decried as evidence of the emergence of a ‘beige brigade,’ 

(see for instance debate in the Legislative Council, 2 May 2006), by the end of 

Gallop’s term of office, the common badge was established across the sector 

and apparent in signage around the State. Agencies ‘looked like’—they 

belonged to a common enterprise, the public sector of WA.37 

 

The risk-averse ethos identified in the political domain in Chapter 4 was also 

considered to be a feature of the senior executives by the people I spoke to.  

A local academic, Chris Williams, supports this arguing that Western 

Australian senior public servants like others in Australia are too dependent on 

their ministers and unlikely to give ‘unwelcome’ advice (Williams, 2005).  One 

observer described them as ‘too subservient and reactive’ and another going 

                                            
37 One of the first decisions of the Barnett Liberal government elected in September 2008 was 
to replace this common-badge with the traditional coat of arms.  There was no evidence at the 
end of 2008, however, that independent badging of agencies would re-emerge. 
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so far as to suggest that even the recruitment process attracted risk-averse 

people: 

 

Our public service is too subservient and reactive.  I am not recommending 

they become bolshie but they do need to take a more assertive role in public 

administration.   

 

Our CEOs are not sure what to do—they do know to stay quiet and not make 

mistakes.  They can’t work out what constitutes success, apart from doing 

nothing wrong; we are attracting CEOs who are risk averse.   

 

According to John Button, such an approach is not restricted to WA.  As he 

wrote in the foreword to his Beyond Belief, it is "not about personalities.  Most 

people will do their best in the environment in which they find themselves.  But 

sometimes, with the best will in the world, the imagination is constrained by 

illusory ambitions and an innate fear of rocking the boat" (Button, 2002:ix).  

This is supported by trends identified in the United Kingdom which found that 

Britain seems to have shifted from "stable mutual respect between 

bureaucrats and politicians" to "a less happy and harmonious (one with) 

excessive subordination of bureaucrats to politicians" (Wilson and Barker, 

2003:370).   

 

The third factor, a concern about power within the public sector, was raised 

explicitly in the following comment by one observer who had worked at senior 

levels with politicians and bureaucrats in several portfolios: 

There is a power issue in the public service.  It is not overt and they may not 

even realise it.  Some of them are frightened to share information with other 

parties.  

 

An observer commented on a “high level of fear and intimidation” and one 

senior public servant expressed the view that “central agencies operate like 

‘mind guards’ to the government and other views are not taken account of—

people with different views are ostracised.”  Another observer commented that 

“CEOs in the current environment feel totally unsupported.  They view the 
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government and the head of DPC as the ‘terminators’.  There are not many 

opportunities for an intellectual discussion in Perth.  Because the people at 

the top are not collaborative, they do not promote people who are.”  This idea 

of the ‘terminators’ who could halt careers can be contrasted with the still 

powerful but more constructive view of Tony Blair’s central delivery unit as the 

‘enforcers’ (Barber, 2007). 

 

As one senior public servant said:  

Why would CEOs go out on a limb? In the current climate they can expect to 

be terminated, so they don’t proactively initiate collaborative approaches.  

They stay on their own patch. 

 

On the other hand, an observer of government was of the view that the 

evidence did not support this and suggested that ‘good CEOs’ were giving 

advice and surviving: 

The argument that CEOs don’t give advice because their contracts are at risk 

does not seem valid in WA—the good CEOs that are surviving are the ones 

giving good advice—there are anomalies of course. If your CEO is not coming 

to the minister and arguing, he (sic) is not doing his job.  The obligation of the 

public servant is to tell the minister what they need to know.  This is an old 

fashioned view but still relevant—anticipating, reading the policies, thinking 

along with, and ahead of, the minister. 

 

I argue that the same issue is also reflected in a willingness to participate but 

not to be identified that was evident in the way people responded to my 

request for an interview.  (There concerns were summarised in Box 5, 

Chapter 3.)  As discussed in Chapter 3 most people approached for interview 

were very cooperative but several were very concerned about confidentiality 

seeking assurance that their comments, and in some cases the fact that they 

had been interviewed at all, remained confidential.  Statements like: “as long 

as they are not ascribed to me” or “this would not do my career a lot of good if 

it were made public;” reflect a level of dissatisfaction with the current state but 

a concern for unnamed repercussions if that dissatisfaction was voiced 

publicly.  One of the senior public servants put it this way: 
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As soon as members of the committee … showed any semblance of criticism, 

the committee was disbanded.  There is a real problem in the sector with 

debate about contentious issues, even in closed forums.   

 

The fourth factor, frustration that advice was not sought, of being 

undervalued, was more a concern than having government not act on that 

advice.  This was simply put in the following comment as advice to a new 

premier trying to grapple with a coordinated agenda: 

Listen to the public servants who have been around.  Don’t necessarily take 

their advice but ‘there ain’t nothing like experience’. 

 

Whereas public servants were more concerned that “government does not 

use the intellectual horsepower that it has in the public sector,” from the 

perspective of one of the ministers, this culture had longer term implications 

suggesting that it may also deter the ‘right’ people from working in the sector:  

Certainly there is a problem at the most senior levels of the public service.  

We are not getting nearly enough innovative ideas in relation to public sector 

recruitment to assist ministers and to develop a different culture so we can 

attract the right people.  We have a culture where being in the public service 

is not valued, a culture of contempt for the public service which is demeaning.  

We have a long way to go to turn that around and to counter the ‘fat cat’ 

image.  

 

On other hand, a senior minister was reported to observe by a close advisor 

that one of the things he had learned after a few years was to work with the 

public service, because it is ‘a gold field to be mined.’  Another ministerial 

advisor thought that the public service had a lot of capable, enthusiastic 

people but there seemed to be a passive resistance to whole-of-government 

issues.  “Any attempt at across department cooperation seems often to fall 

into a hole.”  Research elsewhere has also found that politicians come to 

realise that their initial suspicion of the public sector is unfounded (see for 

instance research by James Pfiffner cited in Goodsell, 1994:155) and that 

public servants do not necessary resist change at all (Kelman, 2005).  The 

challenge is to motivate them to put their energies into a coordinated, cross-

government agenda. 
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Communication across the political and public secto r interface 

There was a particular concern in interviews about communication between 

ministers and the senior executive—and interaction between actors in 

executive government is a significant force contributing to the outcomes of the 

policy process (Preston and t'Hart, 1999:49).  A strong message that came 

through was a need for “good informal coordination among ministers and a 

closer connection between senior executives, ministers and Cabinet.”  

Ministers and bureaucrats need opportunities to come together to swap ideas 

so that they can anticipate interagency issues that are coming up and be 

ready to address them before they become a major problem.  A senior public 

servant observed that the “interface is very weak. … A premier needs to be 

visible to the sector and to have strong and multiple methods of 

communication … he does need some ‘downward’ visibility as well as 

outward.”  There was a perception that even ‘more astute ministers’ could 

better use the networks that are in place.  

 

Public servants called for “more discussion, time to talk and fewer briefing 

notes” and ministerial advisors lamented the lack of opportunity “to invest time 

in the interface between the premier, key ministers and staff talking through 

issues to get a prospective rather than reactive focus—more conversation and 

not just responding to immediate pressures from the media.”  Observers 

commented on an absence of “trusting dialogue,” “meaningful conversation” 

and “opportunities for intellectual debate.” 

 

Relationships between ministerial office staff and the public sector varied 

considerably and as one of the more experienced staffers said “some of the 

younger more political ones are a bit strident and don’t treat experienced 

senior public servants with respect.”38  This variability in relationships, 

however, was not new as evidenced in the following comment by a former 

director general who retired in the early 1990s:  

                                            
38 See also the discussion in Chapter 4 on the legislation regarding communication between 
ministerial staff and departments. 



Chapter 5: Meet the Bureaucrats 

- Page 130 – 
- Chapter 5: Meet the Bureaucrats - 

… often one had the advisers relating to the head of the department rather 

than the minister himself. This was okay if you happened to have a good 

ministerial adviser who was a mature and knowledgeable person who could 

handle that situation. Thankfully most of the ministerial advisers that I had to 

deal with came into this category. But I know some of my colleagues in other 

departments had a great deal of trouble in that relationship between the head 

of department, the minister and ministerial advisers. So that was a 

complication that came into the relationship that is still there and it is a very 

difficult thing that one must overcome (Kelly, 2004:73). 

 

Capacity to choose  

The public sector in WA employs the equivalent of about 100 000 people, 12 

per cent of the total work force.39  They are employed in some 120 different 

agencies.  Outside the 150 or so ministerial officers referred to in the previous 

chapter, Gallop was the direct employer of fewer than 100 (0.1%) of the public 

sector employees—the directors general of the 20-25 departments of state 

and chief executive officers of approximately 50 statutory authorities.  There is 

also a very extensive list of boards and committees, many members of which 

ministers may appoint and newspaper speculation following the Liberal party 

win in 2008 identified a range of former political and union officials in ‘plum’ 

jobs (Phillips, 1 November 2008).  Only two of those named were in public 

sector positions covered by the PSM Act—all others were board and 

committee members.   

 

Gallop’s legislative power to choose the heads of his departments lies in the 

PSM Act.  Employment arrangements of chief executives of statutory 

authorities vary according to their legislative base, some are appointed by the 

premier in consultation with the relevant minister and others by their board.  

Board appointments generally rest with the responsible minister but by 

convention are usually taken to Cabinet.  Those chief executives who head up 

the major departments of state are termed directors general and this was the 

                                            
39 Data on public sector employment is available at the following web site 
http://www.dpc.wa.gov.au/psmd/pubs/wac/prof05/employment05.pdf (accessed June 2006). 
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key group outside his department and office on whom Gallop depended to 

deliver his agenda.  (Gallop introduced the consistent use of the title director 

general when he assumed office and this distinction with its inherent status 

has remained.)  Chief executives and members of the senior executive 

service (SES) in WA are employed on contracts, not exceeding five years 

(Section 53 PSM Act) and those who have a permanent position in the public 

sector have the right to return to a position at the same classification when 

their contract expires.  Most contracts are for the full five years unlike the 

emerging trend in the Australian Public Service where contracts are more 

often only three years (Podger, 2007).  Contracts are generally renewable but 

not always renewed. 

 
Chief executives are the employers of their staff and responsible for all 

aspects of staff management and politicians and their staff are explicitly 

barred from interference.  Section 105 of the PMS Act provides for a penalty 

of $1000 for a member of Parliament or a ministerial officer if they “interview 

or communicate with an employing authority or its delegate concerning the 

selection or appointment of any person to an office, post or position in the 

Public Sector.”  A comment by the Commissioner for Public Sector Standards 

“that ministerial staff need to be reminded of their obligations in this regard” 

suggests that these provisions are not uniformly applied (Murray, 2007a:80).  

In general, officers in coordinating policy units are staffed by people at the 

second and third tier of the public service meaning that the legislation 

prohibited Gallop, his chief of staff or any other politician or ministerial staffer 

from having input into their appointment, even if those people are reporting 

directly to him or another minister on matters of policy.  However, Murray’s 

conclusions suggest that this requirement was not always observed. 

 

As Weller points out (2007:233), ministers need the opportunity to interact 

with experts to develop solutions to policy problems and Gallop and his 

ministers made considerable use of expertise outside the public sector, 

including retired public servants, for many for their taskforces and reviews to 

develop policy options, and this is one group that Gallop had broad powers to 
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engage so long as he was prepared to defend his actions in Parliament and in 

the press.   

 

In short, Gallop had capacity to choose, or to influence the selection of, a 

small but significant set of public servants.  Unless he made use of Term of 

Government arrangements, legislation prohibited any input to the heads of his 

policy units.  He could engage experts on short term contracts.  This next 

section considers the extent to which he used those powers and in doing so 

was able to increase the likelihood that the people on whom he relied would 

have the capacity and the motivation to contribute to a coordinated whole of 

government agenda. 

 

Who was chosen? 

Premier’s department 

Gallop’s own department (DPC) totalled 526 at 30 June 2001 in his first year, 

down from 584 twelve months previously under the Court government.  It 

increased to 752 by 30 June 200540 reflecting the additional functions that 

were attached to his department.  Gallop retained Mal Wauchope who had 

been appointed by the previous government as director general of his 

department.  Wauchope’s background was over 30 years experience in the 

Western Australian public sector having held positions in the Treasury 

Department and the Department of the Premier and Cabinet.  Dr Ross Field, a 

public servant since 1973, was appointed to head up the Policy Division when 

Gallop first assumed office, however, he was replaced by David Hatt also a 

former senior public servant on a Term of Government contract in 2003.  Hatt 

reported directly to Gallop.  He was seen as a political appointment and went 

on to lead the water policy reforms continuing in the role after Gallop’s 

resignation until the government lost office in September 2008.  Whereas the 

most senior political appointments in the previous Labor governments had the 

status of chief executive of the Department of the Cabinet (and therefore 

                                            
40 Data are numbers of individuals from relevant annual reports available at 
www.dpc.wa.gov.au 
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employment powers) which incorporated a range of policy and Cabinet 

functions, neither Field not Hatt had that status.  Gallop was no doubt mindful 

of the observations of WA Inc in regard to some of Burke’s top appointments 

(see their conclusions about Kevin Edwards for instance in Box 8) even 

though he too kept a career public servant as head of the premier’s 

department. 

 

Box 8: WA Inc findings about a former head of the C abinet and policy 
division 
 

 
The following extracts from Part II of the Report of the WA Inc (WA, 1992b) provide insights 
into the previous attempts to create a powerful policy position in the premier’s department:: 
 
In 1984, Mr Edwards … a long-term friend of Mr Burke was appointed Director of the Policy 
Secretariat (paragraph 1.1.19) 
 

Mr Edwards thereafter exercised extraordinary influence in many areas of government. … .  
In 1987, Mr Edwards was appointed to the Board of SGIC (State Government Insurance 
Commission) and became its Deputy Chairman. … By many, Mr Edwards was viewed as 
the de facto Premier. (paragraph 1.1.20) 
 

In our view, Mr Edwards (and others) acted improperly in procuring the transaction … 
arrangements were made without any ministerial approval (paragraph 3.1 and 3.5) 
 
 

In many Australian jurisdictions, the head of the premier’s department 

changes when governments change.  Was this an option for Gallop?  Could 

he have replaced Wauchope if he had wanted someone else?  Technically, 

yes—politically, probably not.  WA has a tradition of retaining department 

heads when leaders change even though they may offer to move on (see Box 

9).  Quite apart from an inexperienced government needing advice on day to 

day matters of governing and Wauchope’s reputation as an astute 

administrator, to replace a long standing public servant in this top job—and to 

be the first premier in the history of Western Australia to do so—would have 

raised the sceptre of the Burke government and politicisation. 

 

Gallop increased the policy staff of his department, with new people appointed 

around five policy areas: social, environmental, economic and regional policy 

and citizenship.  These people supplemented existing policy staff attached to 
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other parts of the department.  Although a number the new policy staff had 

worked for the previous Liberal Government in various roles, they were seen 

by and large as being politically aligned with the Government.  Heads of the 

policy units met regularly with Gallop and all but the fifth headed a secretariat 

to a Cabinet subcommittee providing opportunity for interaction not just with 

Gallop but also with other ministers, an interface between the political and 

policy domains.  From time to time, the academic in Gallop would emerge and 

policy staff would receive copies of articles he had come across.  The Cabinet 

secretariat, however, remained located in state administration where it had 

been throughout the previous coalition government.  The new role of Cabinet 

secretary was not, nor was it seen to be, a political appointment in the way 

that has emerged in most other Australian jurisdictions (Wanna, 2006).41  

Once again, for Gallop to contemplate transferring this function to the policy 

area or to insert a ‘ToG’ in the role of Cabinet secretary would have raised the 

politicisation spectre that he seemed at pains to avoid.    

 

Box 9: Head of premier’s department to stay on 

 
Extract from the Oral History of Digby Blight—head of the WA premier’s department 1985-95 
 
I had Brian Burke and Brian retired and Peter Dowding came in. I’d sort of sounded Peter out 
and said “If you would like to bring someone else into this job I’m now of an age when I can 
just go”, and he said “No, I’d like you to stay right where you are”. And I did the same when 
Carmen Lawrence came in. I didn’t know Carmen very well, she hadn’t been a minister for 
very long. I’d known her through meetings of the Executive Council because I was Clerk of 
the Executive Council and I found her—a very pleasant lady—but I did say the same to her, 
that I would be prepared to move if she would like me to and she was generous enough to 
say no, she’d like me to stay there.  I did the same when Richard Court came in. I went up (to 
Parliament House) to give him his briefing papers and to find out—about the swearing in (of 
the new Ministry)—because there’s a process to be followed pretty quickly after there’s a 
change of Government. I had known Richard as Leader of the Opposition of course and got 
on well … and he said “No, that’d be fine, you stay right there”. 
 

(Blight, 2004:27) 
 

                                            
41 In 2008, the Cabinet Services Branch was transferred to form the new Cabinet and Policy 
Division under a new Deputy Director General.  Following the September 2008 election, 
Premier Barnett appointed his Chief of Staff as Cabinet secretary but maintained the 
administrative staff. 
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Within these constraints, did Gallop get the skills he needed?  A sample of 

comments about staff in the premier’s department is in Appendix 7.  Whatever 

the reality, from the perspective of a (particularly) critical observer: 

There was not a lot of admiration for the policy capacity of DPC—rather than 

having a sense that DPC is the crème de la crème—it is the reverse.  You 

should not carry so many people who cannot contribute.   

 

What people wanted—and many felt Gallop did not have to a sufficient 

extent—could be best summarised, in quite a large nutshell, as a department 

led by someone with clout who has sympathy with the government but is a 

career bureaucrat who “can bring wayward people together.”  They called for 

a lean and authoritative central agency populated by staff who could work 

across agencies, savvy people with genuine policy analysis skills, really 

capable and seriously smart people who could debate with agencies and with 

the community.  These people needed to be visible and energetic, 

commanding respect, able to bring people to the table.  They needed to be 

catalysts, not empire builders, people who could work with agencies, not try to 

take over the agenda.  This is reminiscent of the view expressed by Painter 

(1981) that the emphasis should be on ‘coordination among’ rather than 

‘coordination of’ agencies and as one minister noted, this may require central 

agency staff to ‘remould’ the way they do things. 

 

Among people I interviewed, there was a sense that the people who work in 

central agencies need to constantly re-invent themselves to retain relevance 

and currency and for the agency to contribute to the development of a talent 

pool and innovative solutions.  It was the skills and attributes of the people 

rather than their political alignment that was of greatest interest to 

interviewees across the spectrum reinforcing the view that talent was at least 

as great as any concern that there was a need to recruit people more or less 

sympathetic to the government’s objectives.  

 

There was a view that the demarcation between the politically aligned policy 

area and the rest of the premier’s department led to “the Gallop era (being) 

marked by two sources of policy advice to Government—Policy and the 
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Director General.”  The extent of the debate about separation of the political 

staff and career public servants in Gallop’s department was reflected in a 

report of the Commissioner for Public Sector Standards who noted that “the 

Policy Division should be recognised for what it is, that is, a political unit that 

coordinates public sector advice for input into government strategy” and 

incorporated in the premier’s office (Murray, 2007a:83).  This view was also 

supported by one of the public servants I interviewed who wanted a clear 

distinction between political advisors and bureaucrats.  No doubt some of the 

people I interviewed had also input to Murray’s report and this comment may 

well have come from the same person so it should not be interpreted as a 

widespread view.  For most people the emphasis was on the capacity of the 

people to help agencies understand the government’s agenda and to oversee 

its implementation rather than on the specific terms of their engagement.  

 

External expertise 

Gallop made regular use of his power to engage external experts to undertake 

reviews or chair taskforces.  Figure 6 shows the total number of consultants, 

and the amount paid to them, that were engaged by Gallop’s department 

during his term of office.  Numbers grew from just under 20 in the first six 

months of his government to almost 70 in the period leading up the February 

2005 election, only to see numbers (and costs) fall off post-election.  Of 

course, not all were policy people necessarily meeting regularly with Gallop or 

other ministers but the trends and quantum are indicative of a government 

accessing external advice. 

 

Most of the major policy reviews and taskforces provided opportunities for 

interaction across the political, policy and administrative domains.  For 

instance, a major review of the health system was chaired by Prof Michael 

Reid from the George Institute for International Health at the University of 

Sydney.  The major reviews of the public sector, the Machinery of 

Government Taskforce and the Functional Review Taskforce, were led by 

Stuart Hicks a retired chief executive in the Western Australian public sector 

and Michael Costello AO (former senior executive in the Keating federal 
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government), respectively.  Both brought significant national level experience 

to the review.  These reports led to substantial changes which are discussed 

in some detail in Chapter 7. 

 

Figure 6:  Use of consultancies by Gallop’s departm ent  
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Source: http://www.dpc.wa.gov.au/Publications/Pages/Consultants.aspx 

(Accessed 28 Dec 2008) 
 

The Premier’s Science Council chaired by Gallop was supported by his Chief 

Scientist, Dr Bruce Hobbs, who had an impressive track record at the CSIRO 

and included a number of eminent scientists.  Hobbs and his staff were 

instrumental in getting the SKA proposal referred to in Chapter 4 developed.  

He resigned within six months of Gallop leaving office “to pursue his research 

into computer simulation of the formation of ore bodies.”  His was one of the 

functions moved out of the premier’s department by Carpenter but of course 

the sequence of events may be coincidental.  A Sustainability Round Table 

was led by Prof Peter Newman from Murdoch University and comprised 

members of industry and the community as well as representatives of 

government departments.  Although the State Sustainability Strategy that 

resulted (WA, 2003a) was criticised for its lack of specificity (see for instance 

the statement by Hon Giz Watson in the Legislative Council, 23 August 2005), 

it also established the environment for very specific projects such as the use 

of hydrogen fuel cell buses to be piloted in WA as part of one of the first major 
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international trials of this sustainable technology.  The inquiry into family 

violence and child abuse in Aboriginal communities was headed by Aboriginal 

magistrate, Sue Gordon.  A Taskforce reviewing the future of the icon tourist 

destination, Rottnest Island, was chaired by Mr Alex Allen, former principal 

private secretary to British prime ministers Tony Blair and John Major.42  

Water reforms were undertaken largely using the expertise within the public 

sector.   

 

For all the use of external experts, public servants provided the policy analysis 

and administrative support to all their endeavours and since his retirement 

Gallop has reflected fairly positively on public servants noting the broad scope 

of their activities and without whom “the system simply would not work” 

(Gallop, 2006b).  These are similar to the sentiments expressed by former 

Prime Minister John Howard at the beginning of this chapter.  Nonetheless, as 

some of the examples above demonstrate, external experts—with Gallop’s 

support—brought exciting changes to Western Australia. 

 

Senior public servants 

Employment and development of senior staff across the sector was a concern 

to many people I interviewed as this reflected on their capacity to deliver on 

the government’s overall agenda.  This is the third group of actors outside the 

political domain where Gallop had some capacity to influence their selection 

or otherwise motivate them to work to his coordinated agenda.  Ministers 

expressed concern that the public sector lacked the right level of expertise to 

input to coherent decision making: 

Sometimes Cabinet decisions are not coherent because there is not the right 

expertise in the public sector or in the ministerial offices. You have to pay well 

for expertise, you can’t get it on the cheap … Getting the right advice is 

important and it will lead to coherence across agencies.  They need to 

understand where different points of view can be reconciled.  

 

                                            
42http://www.rottnestisland.com/NR/rdonlyres/FAB2F2E7-B80A-4DA1-A545-
FF77FB91A6BC/0/taskforce_report.pdf 
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This view was supported by another minister who noted that: 

What the government wants is good advice across the financial, social, 

economic, legal spectrum.  It does not want political advice.  But it wants 

balanced advice so it can make coherent decisions. People should come with 

a point of view of knowing what the government wants to do, what the issues 

and problems are, and some solutions.  This is exceedingly important that 

they understand that it was the government that was elected.  If CEOs can’t 

do this, then the premier should get someone who can.   

 

Hiring and firing 

The capacity to hire and fire senior public servants is seen as critical to the 

role of governments by some and by others it is seen as an inappropriate 

politicisation of the public sector (Podger, 2007).  It provides a significant 

incentive for senior public servants to work to the government’s agenda.  The 

available data show that Gallop was willing to use his powers to some extent 

to achieve turnover among agency heads and senior department staff even 

where those powers must be exercised at arms length. 

 

Both the Public Sector Standards Commission and the premier’s department 

assist in the appointments of directors general.43  The legislation requires the 

views of the portfolio minister to be sought on the attributes they seek in the 

new agency head but they have no part on the selection panel.  In Gallop’s 

time, the head of the Department of the Premier and Cabinet (DPC) was on 

the selection panel for many senior appointments.  The Commissioner 

recommends suitable applicants (but not a preferred candidate) to the premier 

who generally takes the recommendation to Cabinet and the premier may 

appoint someone who is not recommended by the Commissioner but in this 

                                            
43 The PSM Act established a Public Sector Standards Commissioner to replace the long 
standing Public Service Commissioner who had a strong central role in the management of 
the public sector.  The Act effectively split that role between the premier’s department and the 
Standards Commissioner whose role is now restricted to setting standards and ethical codes, 
assisting agencies to comply with them and the recruitment and recommendation of suitable 
applicants for chief executive officers (Murray, 2007b)  The commissioner has no powers of 
direction.  The commissioner is appointed by the governor on the recommendation of the 
minister, following consultation with the parliamentary leader of each party, for a term of five 
years. 
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situation “the Minister must publish in the Government Gazette that such a 

recommendation has been made.”44  Gallop did not use this provision even 

though a number of senior positions were advertised and not filled during his 

tenure.  There was a perception that in at least one instance the portfolio 

minister’s preferred candidate was not considered suitable by the 

Commissioner and there was a view expressed by one observer that the 

premier should take a stronger role with ministers when it came to the hiring 

and firing of chief executives: 

What happens now is that if a minister cannot get on with a CEO then the 

CEO is moved.  Sometimes the Premier just needs to stare down his 

ministers and tell them who they can have as a CEO.  

 

Removing senior staff is not straightforward.  Government must either pay out 

contracts or wait for contracts to expire—and many in WA maintain the right to 

return to a middle level position in the public sector.  The Public Service 

Commissioner (Murray, 2007a:46) compiled data showing that 17 of the 31 

chief executives45 who left office on a Management Initiated Retirement 

(MIR)—that is, they were asked or agreed to leave—in the period 2001 to 

2005 while Gallop was premier did so before their contracts had expired.  The 

trend under Gallop is illustrated in Figure 7.  In the period 1995-2000 under 

the Court Liberal government the trend was the same although the turnover 

was less with 10 of the 19 CEOs who resigned/retired receiving an MIR.  Prior 

to 1995 the Premier was not the employer of CEOs so comparisons with 

Richard Court’s first term cannot be made.  Nonetheless the candid 

comments in the recollections of former Under Treasurer Les McCarrey 

demonstrate that earlier governments had ways of moving agency heads 

aside if they so chose (McCarrey, 2009). 

  

                                            
44 See the Standards Commissioners web site at http://www.opssc.wa.gov.au/ceo/index.htm 

45 This figure includes CEOs of small departments and statutory authorities as well directors 
general of the major departments. 
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MIRs are not constrained to chief executives and are frequently accompanied 

by confidentiality clauses.  A total of 59 senior public servants were paid out in 

the first two years of the Gallop government with a so-called ‘golden gag’ 

clause (see Estimates committee information in the Legislative Assembly, 18-

21 May 2003; Phillips and Black, 2003) contributing to achievement of a 

commitment by Gallop to trim back the senior executive service.  Because 

there is no provision in WA for ‘involuntary redundancy,’ government has few 

options to remove staff who are not on fixed term contracts.  These data also 

mask any who retired because their contracts had expired but would prefer to 

have stayed on as well as any who were eager to retire and able to negotiate 

themselves a golden handshake but research elsewhere has shown that with 

voluntary redundancy, governments often lose the people they want to keep 

(Kamarck, 2003).   

 

Figure 7: Number of CEOs leaving before expiration of contracts 

 
Source: Derived from Murray 2007a, page 46 

 

Evidence that MIRs reflect a position of government wanting to remove 

people who do not deliver on the government’s agenda and to appoint political 

sympathisers would require more than turnover data of senior executives 

following an election—it would also require some longer term study of the 
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careers of individuals.  In some instances, there are public statements 

surrounding departures but this does not always make the circumstances 

clear.  For instance Peter Browne, head of education, left on an MIR in the 

first six months of Gallop’s term in May 2001 to be replaced by long serving 

public servant Paul Albert.  According to the Minister for Education, Browne 

was “very highly regarded” (Legislative Assembly, 21 May 2001).  Albert in 

turn was dismissed by Alan Carpenter in 2006 because it was “important to 

retain confidence” in the government school system (GMO, 16 October 2006).  

Browne incidentally is brother of Liberal power broker Noel Crichton Browne 

but also a long standing educational administrator.  Hayden Lowe was 

replaced as head of Aboriginal Affairs in February 2001 but his replacement 

(appointed by Gallop) was gone within four years.  Alan Bansemer, head of 

health, left in 2001 and his replacement (appointed by Gallop) was gone 

before the end of 2004.46   

 

Later in Gallop’s term the head of justice, Alan Piper, who was appointed 

under the previous coalition government, left in contentious circumstances in 

July 2005.  He had a strong reputation for taking a lead role in interagency 

initiatives but was suspended following press reports of an industrial relations 

matter in his agency. (He was later cleared on any misconduct).  The head of 

the Department for Community Development, Jane Brazier, who was 

appointed early in Gallop’s term, was also gone by the end of 2006 under the 

Carpenter administration following some disastrous child welfare cases that 

were reported widely by the media.  She was also one of the lead bureaucrats 

responsible for implementation of the Gordon Inquiry.  The police 

commissioner appointed by the previous government was reportedly urged by 

Gallop to quit his contract six months before it expired and was replaced in 

mid 2004 after a ‘turbulent’ relationship with his minister (see for instance 

Phillips and Kerr, 2004b).  The Commissioner was also a lead player in the 

Gordon Inquiry.  The acting head of environment resigned in February 2003 

                                            
46 In January 2008, the next head of health Dr Neale Fong also departed, resigning after “a 
probe recommended criminal charges be considered over his dealings with disgraced former 
premier and lobbyist Brian Burke.”  He denied any wrongdoing and cited media pressure on 
himself and his family as a key driver for his resignation. 
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after publicly accepting blame for an environmental disaster47 and the position 

was not formally filled before the department was amalgamated with the 

Department for Conservation and Land Management on 1 July 2006.  As 

mentioned earlier, the head of the premier’s department appointed by the 

previous Liberal government was re-appointed by Gallop and he was 

subsequently reappointed by the Carpenter government as were many other 

directors general and chief executive officers. 

 

This evidence points to a government that was clearly willing to remove 

agency heads but given that a number of those people were also dismissed 

by the same government, it does not necessarily support an argument of ‘jobs 

for the boys.’  It also indicates that there was no wholesale movement of 

senior officers out of their existing roles. Some of those who left may have 

wanted to go.  But, given the circumstances of the departures of Albert, Piper 

and Brazier for instance, it also sends a strong signal to agency heads to 

focus on core business to avoid the ultimate punishment of dismissal.  Why 

then would they be motivated to contribute resources and personal 

reputations to whole of government issues that might seem peripheral to their 

core business? 

 

Other incentives 

Of course, governments have less absolute forms of incentive than hiring and 

firing but there is little evidence that they were used routinely by Gallop to 

encourage or foster coordination.  Indeed, even the head of health who 

became the highest paid public servant in Australia,48 resigned his post and 

the following comment from one of his predecessors in the 1980s 

demonstrates the importance of intrinsic rewards rather than the trappings of 

office to keep senior staff in leadership roles: 

                                            
47 The incident is commonly known as “Brookvale” when high lead levels were found in the air 
at the Forrestdale Primary School which was near the Brookvale Treatment Plant. 
 
48See for instance any number of news articles such as  
http://www.news.com.au/perthnow/story/0,21598,24763817-948,00.html  
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I think I became more and more disenchanted with the whole system really. 

… And although I was being handsomely paid and had a lovely big car, I just 

became more disenchanted with the whole thing really—well my role in it—

and so I just quit. I just decided shaving one day, “Oh bugger this, I’ve got to 

give it away,” and I was 57 and I wasn’t rich but I knew my superannuation 

was okay (McNulty, 2009:41).  

 

Performance agreements and bonuses are now an integral part of CEO 

employment practices.  The process in WA is that the framework for 

performance agreements for chief executive officers is agreed by the premier 

on advice from DPC but individual agreements are negotiated between 

ministers and chief executives prior to being forwarded to DPC and on to the 

premier.  Performance agreements for directors general did not appear to 

have a significant role in promoting coordination during Gallop’s time nor 

indeed at any other time.  According to one senior public servant “they are at 

best a tokenistic approach and even though they now have a section on 

whole of government issues, they are not really taken seriously by anyone.”  

This is supported by a more recent finding by the auditor general who found 

that, despite some excellent examples, they lacked requirements for 

measurable performance information and that central oversight was limited 

(OAG, 2007).  One former minister I spoke to recalled being later chastised by 

a director general for not recommending the full salary bonus.  The minister 

did not know at the time that ‘everyone got it.’ 

 

Research by Craswell and Davis (1993) has attributed the establishment of 

networks which are an important coordination tool to rotation within the SES 

and one ministerial advisor suggested that “a key driver for civility, 

cooperation and understanding is ‘I might be working there one day.’”  

However, an analysis of career paths of WA’s chief executives has shown that 

most remain in a single department and that those people who have been in a 

number of departments are less likely to be successful in job applications 

(DPC, 2003c).  It is also uncommon for chief executives to move from one 

agency to another suggesting that behaviours that might lead to better 

understanding of cross government issues do not enhance promotion 
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prospects.  This should not be interpreted to mean that there was no 

movement of senior staff between agencies, simply that it was not the 

expectation and did not appear to enhance career prospects. 

 

This section has examined any evidence that Gallop was able, or chose, to 

use incentives to motivate the public sector to deliver on his agenda—that is, 

the extent to which sanctions or rewards were used or whether the 

government relied on the appointment of people with the capability and the 

sympathies to deliver its agenda.  The evidence outlined above demonstrates 

that Gallop was willing to use his power ‘to let people go before their contracts 

expired’ but the extent to which this reflected a trend to recruit or reward 

people who might be more likely to be sympathetic to the government’s 

agenda is unclear.  Other mechanisms such as performance agreements or 

career rewards for a pro-active commitment to working on cross government 

issues did not appear, at best, to enhance career prospects and on the 

available evidence may in fact have detracted from those prospects during 

Gallop’s time and previously. 

 

Discussion and conclusion 

This chapter has introduced the key bureaucrats on whom Gallop relied to 

work across the policy and administrative domains to implement his agenda.  

It has considered the prevailing culture and the extent of Gallop’s powers to 

choose his own set of public sector leaders and how this may have impacted 

the likelihood that they would be able to work to a coordinated agenda, 

particularly on those complex problems which rely on trusting interpersonal 

relationships and a leadership style that is able to promote dialogue and deal 

with tensions.  It has also given an overview of his use of external expertise. 

 

When Gallop came into office, the public sector itself was emerging from a 

decade or more of NPM which promoted a culture of competition between 

agencies.  The political and public sector cultures together created an 

environment where there was a strong perception of insufficient discussion 

and a reluctance to go out on a limb, to take a risk.  Policy and culture 
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combined to create strong agencies at the expense of capacity to work across 

government. 

 

Together, this chapter and the previous one have shown that Gallop had the 

potential for a fair degree of control over the selection of the ministerial staff 

and senior public servants on whom he relied but was constrained by 

legislation in his capacity to influence the selection of public servants below 

the director general level.  He chose not to be involved in the selection of staff 

in other ministerial offices although he was technically their employer.  He 

demonstrated a willingness to remove directors general and for senior people 

to be ‘let go’, both those appointed by the previous coalition government and 

those appointed by his own government.  Nonetheless, most senior people 

retained their positions and continued to pursue careers through the sector.  

Terminations were related to portfolio issues not whole of government issues 

and could therefore send messages that the priority was to watch the ‘home 

patch’ and not be diverted by issues that involved other agencies.  The 

evidence also shows that getting experience in other agencies has not 

traditionally been a strategy that enhances career prospects in Western 

Australia.  Ministers themselves are appointed by their electorate to 

government and by their party to Cabinet.  Apart then from the head of the 

premier’s department and his own personal staff, all the people on whom 

Gallop could rely to deliver his agenda have at least one other person to 

whom they were accountable—and recall from the previous chapter, 

governments in WA do not stay around long.   

 

Gallop also made significant use of external expertise to augment the skills 

and knowledge in the public sector.  As with policy entrepreneurs, external 

experts would not be expected to have whole of government policy outcomes 

as a priority and may well produce recommendations that are counter to other 

agendas.  I would argue that the recommendations of the short term 

taskforces led by external experts are therefore more likely to need a well 

developed implementation process that continues to provide opportunity for 

dialogue and the resolution of conflict across competing agendas.    
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Where coordination relied on informal contacts between actors in the political 

and public sector domains, there is evidence that this did not occur to the 

extent necessary.  Indeed one ministerial advisor stated that “the weakest link 

is between ministers and the public service.”  This was attributed in large part 

to the clear demarcation of roles and communication that had arisen from the 

reforms following the WA Inc Royal Commission and was embedded in the 

PSM Act to guard against undue interference and political pressure in the 

operations of the public sector.  Similarly, within the public sector, there was a 

view that agencies continued to operate in isolation from one another and 

there was very little transfer of staff at senior levels.  The implications for 

coordination are that there will be a reliance on formal mechanisms which 

require monitoring and significant bureaucratic drift can be expected except in 

those cases where the strategies being pursued are compatible with both the 

interests and the beliefs of the bureaucracy (Zafonte and Sabatier, 1998; 

Fenger and Klok, 2001).   

 

A strategy commonly used by governments is to delegate some of the more 

difficult tasks by establishing new agents and there was a sense in several of 

the interviews that a new agent was required to manage the development of a 

talent pool of future leaders with one minister expressing the need for more 

people within the public sector with excellent leadership skills and ‘political 

smarts’ who can work out ways of delivering to all interest groups.  This is 

more reflective of a desire to increase capacity rather than recruit people 

whose political views were more in keeping with the government.  These 

same views were reflected in a report by the former Commissioner for Public 

Sector Standards (Murray, 2007b:8) and also in line with the 

Recommendations of the 1994 Commission on Government (Gregor et al., 

1995).  Such an entity might for instance manage the performance of CEOs 

and the SES on behalf of ministers.   

 

From Gallop’s perspective in attempting to bring all CEOs together on key 

whole of government initiatives, he would be working with CEOs who served 

three principals—their employer, their minister and the premier—and there is 

little evidence that Australian governments are keen to dispense with the 
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direct employment of their most powerful agents in the bureaucracy although 

this is the case in neighbouring New Zealand (see for instance the role of its 

State Services Commission in NZ, 2008).  Nonetheless, the Liberal Barnett 

government moved immediately to implement its election commitment in 

September 2008 to establish a Public Sector Commissioner delegating him all 

the powers of the Minister for Public Sector Management apart from the 

power to employ ministerial officers (GMO, 30 September 2008)—whether 

that commitment is translated into legislation or remains a prerogative of the 

government of the day has yet to be seen.49  

 

The following chapters examine those formal structures and routines that 

Gallop initiated to enhance coordination across government as well as some 

of the unwritten routines that shaped his government’s capacity. 

 

 

 

                                            
49The Commission was established and designated under section 35(1)(a) of the Public 
Sector Management Act 1994 with effect on and from 28 November 2008 (see Government 
Gazette of 21 November 2008, page 4943.) 
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CHAPTER SIX: CABINET STRUCTURES AND 
ROUTINES 

… after 100 years of cabinet government, the informality of proceedings has 

largely disappeared.  The terms of government are the same … but the 

structures of cabinet governments are very different.  … Managing the 

processes of cabinet has become more complex.  Rules dictate what can be 

brought to cabinet and in what form.  The agenda may be no longer than in 

the past, but it has increased in complexity and range. … Cabinet DNA may 

be the same, but the environment in which cabinets function has changed 

beyond immediate recognition (Weller, 2007:5). 

 

Overview 

Introduction  

Cabinet decisions are a green light for action in government.  What decisions 

get made in Cabinet? How do these decisions get made?  There are many 

expectations from politicians, the public sector and the community but there 

are few if any legislative requirements about what gets taken to Cabinet or 

how it operates. 

 

Leaders will have their own expectations which their Cabinet colleagues may 

or may not share.  Many of these expectations will derive from personal 

experiences and past practices.  What traditions might have shaped the 

expectations of Gallop and his colleagues?  How had previous cabinets, 

particularly Labor ones, operated? As the pre-eminent mechanism for 

coordination, a highly centralised Cabinet with strong monitoring mechanisms 

can oversee a coherent program but this comes at a cost—decision making 

bottle necks, innovation and flexibility suffer and there are the direct costs of 

the monitoring apparatus.  Where too much is devolved, coordination and 

coherence are at risk. 
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This chapter comprises a case study of Cabinet and its related institutions 

during the five years from 2001 to 2005 when Gallop was Premier of Western 

Australia.  It considers what was done in the context of issues identified in 

Chapter 2 and in the local context.  It incorporates current literature pertinent 

to the role and operations of Cabinet and describes the structures and 

routines that underpinned the Cabinet processes during Gallop’s time.  This 

includes some insights into the unwritten routines as described by participants 

or reported by observers giving an understanding of ‘the way things were 

done’.  It is structured under the three domains—the political, the 

administrative and the policy—described by Davis (1995).   

 

Role of Cabinet 

Cabinet, despite having no formal role within the legislative framework of the 

Westminster system, is nonetheless the pivotal institution of responsible 

government having evolved from the Westminster system, with aspects of the 

United States approach grafted on (Weller, 2000:58).  Where it is referred to 

in legislation (see for example Western Australia’s Freedom of Information Act 

1992), it is not defined.  Keating and Weller (2000) use the concept of cabinet 

government to describe the range of institutions and individuals who operate 

in and around the Cabinet, including the Cabinet itself, ministers and the 

leader, political advisors and Cabinet committees and bilateral discussions.  

They assert that because it is an informal body governed by convenience and 

convention, there is no yardstick against which to measure its effectiveness. 

This lack of specificity potentially gives a premier a lot of scope to determine 

how the Cabinet operates.   

 

According to Weller (2007:233), the role of Cabinet is to consider the political 

and administrative factors around policy issues so that the preferred solution 

to policy problems can be found as expeditiously as possible.  He identified 

five conditions for informed decision making: regularity of meetings; the use of 

committees to digest complex information; provision of a whole of Cabinet 

service; interaction with experts; and Cabinet meetings focusing on the long 
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term future.  It will be shown that Gallop had the formal mechanisms in place 

to meet these basic conditions. 

 

At a more detailed level, Keating and Weller (2000) describe nine roles of 

Cabinet.  These include a clearing house role endorsing recommendations 

and making policy choices; informing ministers about what is happening 

across government; resolving disputes between ministers and agencies; 

making political decisions in the light of public sector advice; coordinating 

across government; keeping an eye on strategy; resource allocation; crisis 

management; and acting as a watchdog on ministers and agencies.  While 

the focus of this research is on coordination, the activities within each of these 

roles will impact on the coherence of the overall agenda and thus coordination 

remains inextricably linked to most if not all the business of the Cabinet. 

 

The role of Cabinet has evolved from conventions, with membership varying 

from time to time and between jurisdictions, sometimes comprising all 

ministers and at other times including only the more senior ministers.  Despite 

criticisms that it is cumbersome and inefficient, Cabinet as the collective 

decision making body remains a pre-eminent coordination mechanism.  There 

is a growing body of debate that the concept of Cabinet government is in 

decline with leaders in countries like Canada and Britain making key decisions 

in consultation with a small group of key ministers and central agency staff, 

and Cabinet itself being relegated to an information sharing forum.  However, 

the power of leaders is constrained by the party and Australian leaders are 

more dependent on the party for their position and are, therefore, more 

motivated to work collectively to maintain Cabinet and party support for their 

actions (Davis, 1998; Bynander and 't Hart, 2007; Weller, 2007:277).  This 

system of Cabinet government by convention differs from that in European 

countries such as Finland and Sweden for example where the Cabinet 

systems are highly regulated with legal guidance about how many matters 

should be decided (Paloheimo, 2003).  In these jurisdictions, the leaders are 

also less dependent on the party for their positions. 
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While the formal features of Cabinet are similar across all Australian 

jurisdictions, its operations will vary according to the style of the leader and 

local conventions.  In particular, the capacity of government to use the 

Cabinet as a primary source of coordination will depend on the extent to 

which all members of Cabinet accept the conventions of Cabinet secrecy and 

Cabinet collective responsibility.  The convention of secrecy allows ministers 

to freely debate issues without a public airing of differences of opinion while 

collective responsibility means that there will be a united support for 

decisions.  Any policy conflicts should therefore be able to be dealt with as 

long as Cabinet approval is sought for major policy initiatives.   

 

In addition to the personal style of leaders, the overarching factors that will 

shape Cabinet are its size and membership over which leaders will have 

differing degrees of control depending on the traditions and expectations of 

their party and their personal standing in that party.  Certainly the relative 

power of the Australian Labor Party Caucus has decreased with respect to 

Cabinet over the last 100 years.  For example, as Gallop himself noted prior 

to his election to Parliament, the ALP had made it clear in formalising 

procedures in 1984 that "neither the Party nor its Policy Committees can or 

should attempt to act as a parallel or de facto Minister, Cabinet or 

Government" (Gallop, 1986b:78).  The party’s role in relation to three potential 

areas of control—the election of ministers, the degree of responsibility 

Cabinet takes in caucus and the extent to which caucus participates in 

Cabinet decisions—has resulted in increased power of Cabinet but this power 

still varies according to the personal standing of the leader of the government 

(Weller and Stevens, 2001).50   

 

Evolution of Cabinet in Western Australia 

The maximum size of Cabinet in Western Australia is prescribed in the 

Constitution Acts Amendment Act 1899 (Section 43) which specifies the 

number of principal executive officers (ie ministers), one of whom must be a 

                                            
50 Labor Prime Minister Rudd was able to determine his own Cabinet in 2008.  The extent to 
which this will act as a precedent in states has yet to be seen. 
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member of the Upper House.  Table 9 lists the seven occasions when the 

maximum size of Cabinet has increased to reach 17 in 1986 (JSCC, 1991).  

An amendment in 1990 allowed for the appointment of parliamentary 

secretaries to a minister.  There is no formal structure or tradition of inner and 

outer cabinets or junior and senior ministers.   

 

Table 9: WA Government: number of ministers as spec ified in the 
Constitution Acts Amendment Act  1899. 

Year of Amendment  No. of Ministers   Premier (Part y) 

1899     6  John Forrest (Conservative) 

1927     8  Philip Collier (Labor) 

1950    10  Duncan Ross McLarty  

(Liberal-Country Coalition) 

1965    12  David Brand (Liberal) 

1975    13  Charles Court (Liberal) 

1980    15  Charles Court (Liberal) 

1986    17  Brian Burke (Labor) 

 

Operations of Cabinet are rarely reported but insights into its evolution in 

Western Australia over the last century are available in several oral histories 

of former ministers and public servants, in particular Ralph Doig who worked 

closely with seven premiers from 1929 until his retirement as head of the 

Public Service Board in 1974.  From the earliest records, Monday has been 

Cabinet day.  According to Doig (1986:136), Premier Phillip Collier had no 

agenda in his first Cabinet (1924-29)51 and was able to “manipulate the 

meeting in the way that he wished.”  The early days of the second James 

Mitchell government (1930-33) operated the same way—Cabinet simply 

received “a bundle of files that were sent down and they worked their way 

through them.”  The minute would have a decision at the bottom and when 

that was endorsed by the premier “it would come out and would be recorded 

in handwriting in a Cabinet book”.  This duplicate system was introduced by 

                                            
51 Note from Appendix 2 that both Collier and Mitchell served two non-consecutive terms as 
premier. 
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Doig during Mitchell’s term but there were no copies circulated and “if the 

minister didn’t like the decision or wanted to delay the decision, well there 

were many ways in which he could do it” (p91).  Mitchell must have had some 

concerns about the capacity of his Cabinet colleagues as Doig quotes him 

saying “it’s not more ministers we want, it’s better ministers” (p486). 

 

Doig’s recollections give some insights to role of the head of the premier’s 

department in the operation of Cabinet.  His predecessor, Louis Shapcott 

never left his room while a Cabinet meeting was on in case he was called in 

for something important.  Doig followed suit commenting: “You might sit there 

through a dozen Cabinet meetings and never be asked for, but it was 

important to make sure you were there if you were required” (p487).  At one 

time Premier Collier gave the job of secretary to George Lambert who had lost 

his seat at the previous election.  Lambert is described by Doig as “a fairly 

heavy drinker and he used to love to tell stories, but hard work and Lambert 

didn’t get along side by side at all.”  Collier gave him the job because “poor 

old George is out of a job, he needs a job, he knows Parliament and he can 

be of some help” (p97). 

 

Premier Frank Wise (1945-46) was concerned that the size of Cabinet was 

too big for teamwork so it was left to his successor Duncan Ross McLarty to 

increase the maximum size of Cabinet from 8 to 10 members.  Interestingly 

neither Mitchell nor Wise had honorary ministers but John Willcock (who was 

premier between Mitchell and Wise) did, indicating that he was willing to 

entertain a larger Cabinet but unwilling or unable to amend the legislation to 

formalise the positions (Hughes and Graham, 1968).  During the premiership 

of Wise, agendas were drafted by the premier’s department but Wise decided 

in which order things would be discussed and often they got held over to the 

next week.  Things were brought up that were not on the agenda “many times, 

many times indeed” (Doig, 1986:484).   

 

During his brief period as premier from 1971-73, John Tonkin asked that a 

Cabinet secretariat be set up to give advice to Cabinet on department policies 

but this did not eventuate before he lost government (Doig, 1986).  From 
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Tonkin’s perspective, relations in Cabinet were “very, very good.”  He did not 

always get his own way but he “worked on the principle that majorities never 

prove the correctedness (sic) of any proposition, all they do is decide the 

question for the time being ...” (Tonkin, 1976:51).  According to party whip and 

Cabinet colleague, Claude Stubbs, Tonkin was also renown for not consulting 

Cabinet on contentious issues and at times he “got into trouble because some 

of the chaps really slated him for breaking Cabinet rules” (Stubbs, 1997:48).   

 

Reflections of Ray O’Connor (Liberal minister from 1965, premier 1982-83) 

reveal evolving Cabinet processes and expectations.  He said in his oral 

history that: 

What we’d normally do, unless there was something come up of an urgent 

position, we would give a couple of weeks notice of anything that was coming 

to Cabinet.  .. A minister would type out a Cabinet minute …it would go before 

the ministers and in the following week be listed on the Cabinet agenda  ... 

some would be lifted up the list if they were urgent...  After ministers had read 

through it, they would then debate it in Cabinet and make decisions on it 

there. … Sometimes they would be given approval to proceed subject to 

certain things being done (O'Connor, 1996:109). 

 

That is not to suggest that every Cabinet minute was approved in O’Connor’s 

Cabinet.  “Sometimes they would interfere with another department, so it’d be 

necessary to discuss it with that other minister from the other department   … 

there were often difficulties in connection with getting legislation through, 

which is healthy I think.”  Sometimes debate was heated—if ministers had 

strong views they were expressed—but there was not a lot of lobbying of 

other ministers before the meeting.  O’Connor recalls that in the preceding 

Charles Court Cabinet, the premier “was a very strong man and if you brought 

legislation up and he opposed it strongly, well he often got a bit of support 

from others on it.”  He was a much more dominant Cabinet chair than 

O’Connor. 

 

With the advent of the Burke government in 1983, Cabinet processes became 

more formalised.  Procedural guidelines were developed—these guidelines 
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and the extent to which they were followed have been described in the WA 

Inc Royal Commission (WA, 1992b) and the consequent Commission on 

Government (COG) (Gregor et al., 1995).  According to Jeff Carr, a minister at 

the time, to start with, it worked well.  Consensus was reached or a vote 

taken.  When ministers wanted to put something to Cabinet “individual 

ministers would prepare their Cabinet minute and submit them to the 

Premier’s office or the Cabinet Secretary’s office to be put on the agenda for 

the upcoming Cabinet meeting, but they would then go to the policy 

secretariat who would prepare their advice for the Premier on the issue that’s 

been raised by the minister” (Carr, 1995:67-109).  (Burke had established the 

policy secretariat that John Tonkin had considered some years earlier).  The 

circulation system “frequently got overrun by things that happened quickly.”  

Late agenda items could come in on Friday and, with the premier’s approval, 

ministers could also walk things in if they brought enough copies for everyone. 

 

However, ministers quickly found that a small group was actually making the 

important decisions.  In fact all three Labor cabinets from 1983-92 had what 

Carr called an inner Cabinet.  Burke had a budget subcommittee from the 

beginning, Peter Dowding had FEDCO (his Finance and Economic 

Development Committee) and Carmen Lawrence had an ERC (Expenditure 

Review Committee)—all three operated as an inner Cabinet and “really made 

all the decisions.”  According to Carr, this caused a “considerable amount of 

annoyance right from the very early days among a lot of ministers” and there 

were “quite a lot of discussions and arguments in Cabinet about things being 

presented to Cabinet as a fait accompli.”  However, from the perspective of 

Arthur Tonkin who resigned from that Cabinet, "what destroyed it were leaked 

matters to the media so that the only way that Cabinet could have disagreed 

with Brian would be to really publicly disagree with him, which of course would 

be political suicide."  Tonkin also expressed concern that Brian Burke took 

down the decisions while he was chairing the meetings even though Terry 

Burke (his brother) was there as parliamentary secretary.  Often people were 

not clear about the decision as there were no minutes, only decisions 

recorded (Tonkin, 1988:421-3).   
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The Burke Cabinet also developed other informal processes, for instance 

setting regular time aside after Cabinet “to consider items that ministers 

wanted to bring forward on an informal basis.”  It was an opportunity to “trade 

views” and “became a quite important part of (the) Cabinet process.”  When 

Parliament was sitting, an extra Cabinet meeting was sometimes held prior to 

caucus primarily to talk about parliamentary tactics but “it would occasionally 

be used to walk in a formal Cabinet minute for a decision.”  In theory, 

Dowding was the same as Burke in his approach to Cabinet but “instead of 

being able to get people to pull along with him, he had people sort of fretting 

and being annoyed at things that he did or said that upset them.”  It was his 

style rather than his philosophy that upset people (Carr, 1995:98-101). 

 

By the time Lawrence became premier in 1990 (and this was the only Cabinet 

that Gallop had served in prior to becoming premier), it was agreed that the 

decisions of the inner Cabinet (the ERC in this instance) would be circulated 

to full Cabinet but according to Carr (p103-9) “when something happened at 

the inner Cabinet that was wrong, you couldn’t get Cabinet to overrule it.  ... 

Notwithstanding that the whole of Cabinet was agreeing with me that what 

inner Cabinet had decided was wrong, the best we could get was that it be 

referred back to inner Cabinet for reconsideration.  Ultimately that did happen 

and I was invited to that inner Cabinet meeting and we reversed the decision.”  

It was Carr’s view that many of the “WA Inc problems wouldn’t have occurred 

if we’d had more things coming to the full Cabinet rather than being dealt with 

by the inner Cabinet or by the policy secretariat or the Premier’s office.” 

 

Appropriate procedures and records of Cabinet meetings formed the basis for 

recommendations in ten key areas of the COG report which followed the WA 

Inc Royal Commission.  Specific recommendations addressed material that 

should be retained; appointment of a Cabinet secretary who was a senior 

public servant rather than a parliamentary secretary as was then the case; 

greater access to information about decisions but “no impairment to the 

freedom and candour of Cabinet deliberations”; and a range of matters 

regarding Cabinet confidentiality (Gregor et al., 1995).   
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For Gallop, then, there were clear precedents that flexibility to put an 

individual stamp on the operations of Cabinet was seen as necessary by all 

his predecessors but, even if it seemed desirable, any form of inner Cabinet 

came with risks—from both political and policy perspectives.  COG had made 

clear recommendations about the importance of due process to avoid a 

repeat of WA Inc.  Gallop’s election platform had commitments to Cabinet 

reform.  How then was he to proceed in getting the balance between political 

pragmatism, astute policy and administrative excellence to establish and 

maintain a coordinated and coherent Cabinet agenda? 

 

Gallop’s Cabinet 

Membership 

Better structures of Cabinet was a commitment in Labor’s election platform in 

2001 with three specific elements which included a reduction in the number of 

ministers from 17 to 14; establishing an Expenditure Review Committee 

(ERC) to oversee both the budget process and on-going expenditure; and 

establishing social, economic, environmental and regional subcommittees of 

Cabinet (ALP, 2001). 

 

The first Gallop Cabinet sworn in on 16 February 2001 was consistent with 

the Party’s election platform with only 14 ministers having a total of 38 

portfolios (including both premier and deputy premier roles as separate 

portfolios).  Details of the membership were discussed in more detail in 

Chapter 4.  Following the 2005 election, the number of ministers was 

increased to 17 with 42 portfolios.  While public servants interviewed thought 

that “14 ministers was a good idea” and “a small Cabinet will work much 

better than a large one” another view expressed by a minister was that size 

didn’t really make much difference in terms of getting a coordinated approach 

and that the reduction in the size of Cabinet from 17 to 14 was more about 

“positioning the party to be seen to save money”.  As the minister commented, 

the size of Cabinet “really depends on a range of factors such as the political 

pressure in the party and the quality of candidates.”   
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A quite different view from an observer of the government was that Cabinet 

should be much smaller, particularly in a ‘small town’ where people know one 

another: 

WA probably only needs 6-8 ministers in an inner Cabinet reflecting both the 

size and scope of the roles of the State government and the available talent 

pool.  But the real problem here is the ‘small town’ issue—everyone seems to 

know someone else so the larger the Cabinet the more likely there will be 

‘inappropriate’ interaction and leaking of confidential Cabinet discussions.  

There seems to be no reason why you could not have one minister for each 

key state portfolio and keep the numbers down to 6-8.  

 

Such an approach might make for good policy but it would not make for good 

politics. 

 

One of Gallop’s early initiatives was a code of conduct for ministers which 

addressed potential conflicts of interests and required ministers to divest 

themselves of shareholdings or directorships where any ‘real or perceived’ 

conflicts of interest might arise (MPC, 2001:20).  Introduction of the code 

reflected an early concern to get due process in place and sent a signal that 

this Labor government was establishing standards of conduct that helped 

distance it from earlier Labor governments that had resulted in the WA Inc 

fiasco.  While spouses of ministers were also required to declare their 

financial interests, this information was confidential to the Cabinet secretary 

(see Gallop’s explanation to the Legislative Assembly, 30 October 

2005:6749).  The code was subsequently revised to clarify anomalies around 

interests in financial institutions and declarations by spouses and families of 

ministers following the resignation of Minister Bob Kucera who held shares in 

a company (Alinta gas) when a related matter was discussed at Cabinet (see 

Legislative Assembly, 18 October 2005).52   

 

                                            
52 When a similar situation arose in the 2008 Liberal Cabinet, Minister for Mining, Norman 
Moore, tried to hold out against calls from the media and his colleagues to resign from 
Cabinet or have his wife sell her shares in a mining company.  Eventually the shares were 
sold. 
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Portfolios 

Individual portfolios as well as portfolio groupings have the capacity to 

systematise coordination.  They also provide governments with the 

opportunity to declare an interest in a range of areas.  Premiers may have the 

legislative power to determine portfolios to simplify structures and enhance 

coordination, but political judgement must take account of past practices and 

community expectations (Weller, 1989a; Elgie, 1995; Weller, 2002).  Portfolios 

also allow governments to declare an interest in an area without necessarily 

creating additional agencies and the number of portfolios has steadily 

increased in all jurisdictions in Australia (Moon and Sayers, 1999).  As noted 

earlier, Gallop had 38 portfolios in his first Cabinet while his Machinery of 

Government review noted that, in comparison with other state jurisdictions in 

Australia and Canada and given its population, the total number of portfolios 

in Western Australia should be closer to 30 than 40 (Hicks et al., 2001:12).  

Gallop’s portfolio groupings are in Appendix 5.   

 

One of the public servants I interviewed suggested coordination should start 

“at the Cabinet level with a coherent structure to ministerial portfolios” but 

others took a more pragmatic approach to the issues that need to be taken 

into account in this allocation as illustrated in this comment from a ministerial 

staffer: 

The truth of the matter is that when the premier allocates portfolios, he has to 

consider not only the logic of the groupings but also the personal skills of 

prospective ministers.  Generally, it would seem that the capacity of the 

ministers is the over-riding consideration in portfolio allocation.  

 

The allocation of approximately 40 portfolios across 14 ministers, all of whom 

are ‘full’ members of Cabinet, was considered to militate against coordination 

with a ministerial staffer arguing that a structure that formalised junior and 

senior ministerial roles would be more effective: 

Victoria for instance has a different structure with junior ministers and the 

Commonwealth has an inner and outer Cabinet.  The Victorian and 

Commonwealth structures suggest that coordination may be easier in those 
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jurisdictions.  Because of the structure in WA, coordination between ministers 

can be problematic. 

 

No doubt previous Labor premiers Burke, Dowding and Lawrence also found 

it easier on a day to day basis to operate with an inner Cabinet, albeit an 

informal arrangement.  For Gallop, however, intent on distancing his 

government from the pitfalls of the previous era, such an arrangement would 

not have seemed so attractive. 

 

Nonetheless, there is evidence that Gallop used ministerial portfolios to 

enhance coordination in three ways while no doubt also accommodating 

political imperatives.  Coordination was addressed in the choice of portfolios 

he took on himself; by grouping related portfolios together under one minister; 

and by the use of ‘coordinating portfolios’ which resulted increasingly in 

directors general being responsible to more than one minister.  Gallop’s 

approach is outlined below. 

 

In addition to the traditional premier’s roles of Public Sector Management and 

Federal Affairs, Gallop also took on the portfolios of Science and Citizenship 

& Multicultural Affairs.  In 2005, he retained Public Sector Management and 

Federal Affairs but shed Science and Citizenship & Multicultural Affairs in 

favour of Water Resources which was a key issue in the election.  In each of 

these he was supported by a Minister Assisting or a Parliamentary Secretary.  

While Federal Affairs and Public Sector Management were traditionally 

associated with premiers in Western Australia, with or without a specific 

portfolio, the rationale for Gallop’s other portfolios in his first term of office 

clearly related to his specific interests in multiculturalism and science.  This 

interest was evident in his support for anti-racism and for science through his 

regular participation in the Anti-racism Taskforce and the Premier’s Science 

Council respectively.   

 

Gallop’s rationale for taking the Water Resources portfolio, however, related 

more to the political imperative to bring a strong coordinated focus to the 
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complex and competing objectives for ‘water’ interest groups—an example of 

his use of positional leadership.  As one of the interviewees said: 

Water was clearly going to be a key issue in the election to be held in 

February 2005 and, in November 2004, the premier announced that he would 

become the Minister for Water.  The Opposition was running an election 

campaign focusing on a canal to bring water from the north west to the city—

a supply argument.  Gallop ran a ‘leadership’ argument.  

 
Gallop did not use portfolios as a strategy to lead either the Gordon Inquiry 

implementation or Old Growth Forests, preferring to leave ministerial 

leadership to the ‘portfolio of best fit.’   

 

A further aspect of Gallop’s portfolios relates to the propensity of Western 

Australia’s premiers to also take on the treasurer’s role.  Apart from Gallop, 

the only other premiers not to have held this portfolio were George Leake and 

Walter James in the early part of the 20th Century and John Tonkin in the first 

year of his premiership in 1971.53  This was a matter for which Gallop was 

criticised in the local press after his resignation with the pointed comment: "Dr 

Gallop's flawed decision not to take on the role of treasurer—a hall mark of 

the premierships of those who understood power like Sir Charles Court and 

Brian Burke—was an early sign of diffidence" (Murray, 2006).  Across 

Australia at the time, the premiers of both Queensland and New South Wales 

held the Treasury portfolio but this was not a feature of either Victoria, South 

Australia or the Commonwealth.  Furthermore, renowned premiers like Jeff 

Kennett (Victoria) and Bob Carr (New South Wales) both of whom clearly 

‘understood power,’ appointed other ministers to the Treasury portfolio.  

Historically, however, it has been true that state premiers have taken the 

treasurer’s role as well as other roles such as leader of the House giving them 

                                            
53 Tonkin admitted himself that a controversial purchase of the Tronado machine to treat 
cancer patients was made by himself as Premier and Treasurer because if he “had referred it 
to the Public Health Department it then would have been referred to a committee of experts 
and in due course there would have been a report, probably adverse” (Tonkin, 1976:63)  This 
machine continued to attract controversy 30 years later. 
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access to additional levers of control (Sharman et al., 1986).  Ministers I 

interviewed took different views on this issue:54   

I do not think that having the Premier also take on the Treasurer’s role is the 

solution.  Leading is a huge (and extraordinary) task in itself—it is ridiculous 

to try to be the Treasurer as well.  Both Premier Carpenter and Premier 

Gallop participated fully in ERC, even though they did not chair it.  

 

The premier should also be the Treasurer.  He should have control of the 

purse strings.  

 

As shown in Appendix 2, the number of portfolios of WA premiers has 

increased steadily over the past three decades from three to a maximum of 

seven under Carmen Lawrence in 1990.  Moreover, from 1974 with the 

advent of a Coordinating Economic Development portfolio under Sir Charles 

Court, premiers have increasingly accepted personal responsibility for specific 

policy coordination roles.  Whether a premier has the capacity to accept 

responsibility for coordination in specific policy areas as well as systemic 

coordination is a matter of conjecture that could only be tested by a 

comparative analysis across jurisdictions and over time.  It would of course 

also depend on the capacity of the individual.  Nonetheless, the propensity for 

premiers in Western Australia to “needlessly clutter themselves with 

portfolios” was, in the opinion of one long term observer of both Labor and 

coalition governments, contrary to maintaining a coherent message.  

Moreover, in the opinion of former minister Arthur Tonkin (not to be confused 

with early premier John Tonkin), some of these coordinating portfolios were 

"just a 'hoot' word, a bit of 6PR55 jargon so that people sleep safely in their 

beds at night knowing that someone's in charge" (Tonkin, 1988:428). 

 

Gallop used portfolio groupings to enhance coordination across agencies and 

also to send signals about their primary focus (see Appendix 2).  For instance, 

in his first Cabinet, Forests was with the Agriculture portfolio whereas the 
                                            
54 Neither Alan Carpenter nor Colin Barnett took on the role of Treasurer suggesting that 
Gallop may have finally ended this tradition in WA. 

55 6PR is the local talk-back radio station. 
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statutory authority itself had previously been extracted from the Department 

for Conservation and Land Management.  This reinforced a production rather 

than conservation focus for the Forest Products Commission.  Environment 

and Water were together even though the major water provider was 

responsible to the Minister for Business Enterprises.  

 

The grouping of Housing with Works and Services under the same minister 

preceded the amalgamation of the departments six months later.56  Other 

groups such as Sheila McHale’s Community Development; Disability 

Services; Culture and the Arts portfolios were seen to relate as much to the 

individual as to any inherent coordination logic among the various portfolios. 

 

Gallop’s first Cabinet had few non-departmental coordinating portfolios.  

However, as time went on they increased with the re-establishment of discrete 

social portfolios like Women’s Interests, Seniors and Youth in a minor 

reshuffle following the MOG report in mid 2001 but this was generally 

interpreted as a response to lobby groups for profile rather than an inherent 

‘better government’ agenda.  Assignment of these coordinating portfolios to 

the premier and attached to his department was seen by many to further 

emphasise a commitment to a whole of government approach and there was 

a perception that, unless the minister responsible for the coordinating portfolio 

was very senior, they did not achieve very much at all: 

Sometimes you will get small ‘non-department’ portfolios that are important 

for a short time (e.g. seniors during the grey power era, now climate change).  

These are contentious and need to be given to one of your ‘front benchers’, 

that is you give your most sensitive top jobs to your most effective, articulate 

men/women (a ministerial view). 

 

… about these Ministerial portfolios—you can have a minister for what ever 

you like and the premier can’t be minister for everything, so you give it to 

another minister and add a policy office to it.  And are they any use?  No I 

                                            

56 In 2009, the Barnett government split the department again. 
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don’t think they are any use at all—they are an 80s construct (a public 

servant’s view).  

 

Following the 2005 election- and with Cabinet now expanded to 17—greater 

use was made of the ‘multiple minister model’ with both the Office of Science 

and the Office of Citizenship & Multicultural Interests remaining with DPC for 

administrative purposes but responsible to ministers other than the premier.  

The head of the Department of Justice also reported to two ministers, the 

Minister for Justice and the Attorney General.  The approach was not made 

systematic with individual ministers and chief executives determining how the 

arrangements would work in their annual performance agreements and 

communication protocols.  

 

In situations where a public servant is serving two ministers, research 

suggests that problems can arise if the ministers have competing 

expectations and priorities (Wood and Waterman, 1993; Shepsle and 

Bonchek, 1997; Worsham and Gatwell, 2005).  Research in the Health and 

Aged care sector in the Commonwealth Government identified challenges for 

public servants with this model, with managers citing a need for “a high 

degree of flexibility ... and an ability to be comfortable with working in an 

environment where the lines of accountability are not always going to be 

clear” (Hunt, 2005:23).  Views on this varied among directors general I 

interviewed, for one it was “not a problem,” for another it was “a disaster.”  

Once again, this underlines the need for a premier to take personal 

approaches and capacities into account when allocating roles and 

responsibilities.  Logic is not enough.   

 

Cabinet meetings: an administrative perspective 

The Cabinet meeting itself is where premiers can put their stamp on the way 

in which government operates.  As chair, they can determine what is on the 

agenda and how the meeting operates, whether it is a forum for debate or 

only for decision making.  In this way, they can use their power to influence 

the extent to which all ministers are aware of issues in other portfolios, 
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potentially enhancing the capacity of the Cabinet to take a coordinated 

approach to the resolution of competing and overlapping objectives.  This 

section deals with the administrative structures and routines that shaped 

Gallop’s Cabinet meetings.  The first part outlines the formal structures and 

routines and this is followed by an overview of the unwritten routines based on 

the perceptions of participants and close observers. 

 

Formal structure and routines 

Cabinet handbooks  

Cabinet handbooks became commonplace in the latter part of the 20th 

century, providing guidance to ministers on administrative procedures for 

bringing matters to Cabinet.  The first guidelines were developed in Western 

Australia under Burke (MPC, 1987:19).  Weller (1989b) developed an 

overview of the six key elements for organising information for Cabinet.  

These included:  

 

• a formal and consistent procedure for presentation 

• a requirement for consultation—no surprises or ‘walk ins’ 

• proper circulation—3 or 4 days at least 

• regularity of briefings for ministers 

• full Cabinet dealing with important items  

• a committee system for all but the most political items. 

 

The Cabinet Handbook inherited by Gallop incorporated these concepts and 

was updated by mid 2003 to include amendments for more rigorous 

consultation processes and adherence to the 10 day rule as outlined in Box 

10.  The handbook was available on the internal intranet system of DPC and 

distributed on request to public sector staff.  It also included an express 

requirement that Treasury agree to all costing proposals before they were 

submitted to Cabinet.  Cabinet submissions take two standardised forms—

generic submissions with a cover sheet and specified headings and 

‘appointment’ submissions regarding appointments to boards and committees 

from ministers or chief executive officer positions that are appointed by the 
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premier.  Standard Cabinet submissions also require attachments that outline 

of prior consultation, regional impacts and communication strategies where 

these are relevant. 

 

Box 10: Extract from Premier’s Circular 11/2003 ‘Ca binet Process’ 

 

Consultation Process: 
 
To enhance the quality and timeliness of information provided to the Cabinet, ensuring that all 
issues have been identified and that as far as possible any differences have been resolved, 
Cabinet has approved that: 
 
• Cabinet submissions will be required to include, in addition to the reference on the 

summary sheet and in the minute, an attachment which outlines the 
departments/agencies consulted on the draft submission and their views; 

• Before Cabinet submissions are brought to Cabinet every effort is made to resolve 
issues; 

• Where issues remain unresolved, the efforts which have been made should be 
documented in the submission; and 

• The costings of all proposals to be considered by Cabinet are agreed to by the 
Department of Treasury and Finance. 

 
The ‘10 day’ rule for the lodgement of Cabinet submissions: 
 
To enable orderly programming of Cabinet business and to ensure Ministers have had 
sufficient time to consider items listed on the Cabinet agenda, Cabinet has approved that: 

• The ‘10 day’ rule is to be more strictly adhered to; and 
• The ‘10 day’ rule is to be redefined as 10 working days with the closing time for 

submissions being 10.00am on the Monday two weeks ahead of the Cabinet meeting at 
which the submission will be dealt. 

 
 

Source:  DPC web site: http://www.dpc.wa.gov.au/psmd/pubs/legis/premcirculars.   
Accessed 30 October 2006. 

 

Cabinet secretariat 

Within six months of coming into office, Gallop had appointed a senior public 

servant rather than a politician as Cabinet secretary in keeping with the 

election commitment and recommended by the Commission on Government.  

The position was a third tier position in DPC in the State Administration 

area.57  As such, no minister or ministerial advisor—neither Gallop nor his 

chief of staff—was able to have any input into the appointment of the Cabinet 

                                            
57 In 2008, this function was transferred to the new Cabinet and Policy Division 
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secretary.58  By comparison, at the federal level the head of the Prime 

Minister’s Department or Cabinet Office has held the position of Cabinet 

secretary since the 1940s (Weller, 2007:223).   

 

Several ministers and their staff commented on the role of the Cabinet 

secretary and the need for that role to be more proactive and assertive about 

both the quality and quantity of papers that go to Cabinet.   

This requires the head of the Cabinet office to have clout.  Someone at CEO 

level who sits in the Cabinet meetings and helps the process even though 

they do not contribute to the debate.  But outside Cabinet, they need to be 

seen to operate with the authority of Cabinet. (Minister) 

 

The Cabinet secretariat should be far more ruthless in dealing only with the 

big issues.  There is no way ministers can possibly read all the papers they 

get for a Cabinet meeting.  Governments have to ask themselves why they 

get so tired. (Chief of staff) 

 

Only one interviewee thought that the use of a public servant rather than a 

politician to this position was a retrograde step but another argued for a 

‘politicised bureaucrat’ with a good understanding of the government’s 

agenda: 

…  it was a backward step in removing the political position as the Cabinet 

secretary.  What you want in a Cabinet secretary is someone who is looking 

at the political implications of the decisions and the implications for 

individuals—especially when things get walked in.  The party whip would do 

this well.  Because of the factional structures in Cabinet it is often difficult for 

ministers to get consensus in the best interests of the party rather than the 

best interests of their faction.  That is why you need a good politically astute 

secretary.  

 
The Cabinet secretary should be a ‘politicised bureaucrat.’  Not a politician 

but certainly someone who understands the nuances of what the government 

wants to achieve.  

                                            
58 See discussion in Chapter 5 on the constraints of the PSM Act on political involvement in 
the appointment of public servants. 
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In 2006 there were changes in the support staff for Cabinet as “the 

government got to appreciate this position needs to be occupied by someone 

who is knowledgeable and is somewhat assertive, not just a minute taker.”  

 

It is clear from several of the comments above that some people view the 

Cabinet secretary’s role as not only coordinating the administrative processes 

of the Cabinet meeting but also playing some role in the policy and political 

domains.  The way in which policy implications were assessed in Gallop’s 

Cabinet are discussed below.   

 

Policy advice 

Under Gallop, policy advice on Cabinet matters was the responsibility of the 

Chief Policy Advisor and his staff in the Policy Division of DPC.  

Administratively part of DPC, senior staff in this area reported directly to 

Gallop on matters of policy with advice on Cabinet submissions, the ‘reds’, 

going direct to him.  (These briefings were originally done on red paper, on 

the understanding that red paper could not be photocopied.)  ‘Reds’ are the 

successors of the ‘blues’ used by Brian Burke’s government as described 

below by COG: 

 

Briefing Sheet known as ‘Blues’ 

Additional Cabinet records which are not mentioned in the Cabinet Handbook 

are blues. Blues first came to public attention through the proceedings of the 

Royal Commission (WA Royal Commission, 1992: I (2) 9.12.4—9.12.6). 

Blues are essentially briefing sheets, on blue paper, prepared for the Premier. 

Blues were initiated by the Burke government and have been retained by 

succeeding premiers, although their format has changed slightly. In their 

current form, blues are a highly summarised (one page in length) briefing to 

the Premier on pertinent issues relating to the matter under consideration. 

They are created by the Policy Office of the Ministry of Premier and Cabinet. 

Their distribution is very limited, as they are only seen by the Premier and the 

author from the Policy Office (Gregor et al., 1995:117). 
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For policy units to be effective, they need to establish the trust of ministers 

and ensure that any critical advice on a minister’s submission has been 

discussed and both sides of the issue clearly debated with balanced input 

from competing perspectives (Blondel, 1993).  The aim should be to 

“reconcile different points of view” rather than accept or reject a specific 

recommendation.  It was a cause for concern to some of Gallop’s ministers 

that this reconciling was not always undertaken.  As one minister put it: 

There is a place for a premier to have a number of good people who engage 

with ministers and resolve issues. You knew that if (X) intervened he was 

trying to help. But the Premier would often put down a submission based on 

advice in the ‘reds’ that I as a minister had no input to.  If advice in the ‘reds’ 

was shared with ministers there would not be a problem.  

 

Premier Alan Carpenter subsequently instituted a system whereby policy 

advice was shared with ministers prior to Cabinet.  This is the system that 

also operated in the earlier Labor governments.  However, former minister 

Jeff Carr (in the Burke-Dowding cabinets) had the view:  “That’s fine, but it 

tended to be that when we got to discussing them at the Cabinet table, what 

we were really discussing was policy secretariat’s response to the minute 

rather than what the minister actually put up” (Carr, 1995:69). 

 

As mentioned in Chapter 2, there is debate among Cabinet academics as to 

whether or not the premier should have access to advice that is not provided 

to full Cabinet.  Weller for instance suggested that this would mean that the 

debate Cabinet should be having happens in the preparation of the briefing 

whereas Blondel supports the concept of a briefing available to all ministers.  

Taking account of the views expressed above, there seems to be no best 

answer.  Leaders looking for options will need to take into account their own 

personal style and the likely behaviour of their colleagues (Weller, 1985; 

Weller, 1989b; Weller, 1989a; Blondel, 1993; Rhodes and Dunleavy, 1995).    

 

Weller also remains ambivalent about whether or not “the ambition to have a 

generally informed Cabinet is even desirable” (Weller, 2007:242) since 

Cabinet submissions and processes are intended to persuade a particular 
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policy outcome.  He cites a number of failed attempts to do this by successive 

prime ministers using a variety of techniques and expresses the view that too 

much technical information may detract from the level of political participation 

that is essential to good decision making in a democracy.  However, the 

extent to which the debate assists ministers to understand and agree on a 

position on a complex issue, the more likely it is that they will be able to 

reinforce that message with their departments, minimising drift which should 

otherwise be expected. 

 

Cabinet comments 

In Western Australia, all ministers generally have the opportunity to provide 

comment on Cabinet submissions and they in turn usually seek comment 

from their departments.  This process is designed as the last in a series of the 

expected consultation processes that are outlined in the Cabinet Handbook 

(see Box 10 above).  Unlike the ‘reds’, Cabinet comments from areas of DPC 

outside the Policy Division were circulated through the standard comment 

system and these comments were often discussed and negotiated with 

agencies or ministerial staff prior to their submission.   

 

The extent to which Cabinet comments are department comments or 

ministerial comments depends on both the department and the minister but 

the proforma provides for the minister’s signature and the agency contact.  In 

some agencies this contact is always the chief executive, in others it may be 

other senior staff.  These comments are collated by the Cabinet secretariat 

and passed on to the minister who provided the submission, generally a 

couple of days before the meeting but it is not uncommon to have comments 

due on the morning of the Cabinet meeting if the 10 day rule has been 

circumvented.  Adverse comments from key agencies can result in the 

submission being withdrawn and this sometimes occurs before the comment 

is actually forwarded so it happens beneath the level of the ministers. 

 

Meetings 

Regularity of Cabinet meetings was a feature of the Gallop Cabinet, and 

indeed of cabinets in Western Australia since they were formed, with 
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meetings scheduled every Monday for approximately 50 weeks of the year.  

Gallop discussed his papers regularly with his chief of staff, and with his chief 

policy advisor in the premier’s department from time to time.  When Gallop 

was away, Cabinet would convene under the leadership of the Deputy 

Premier (also the Treasurer) with the culture being business-as-usual unless 

there were particular items to be held over for Gallop  This regularity of 

meetings is one of the key factors for effective decision making (Weller, 

2007).  The Acting Premier’s role, however, could result in some confusion for 

the Opposition seeking to query actions taken him, as expressed in Eric 

Ripper’s response to a Question without Notice from the Leader of the 

Opposition that would do Yes Minister’s James Hacker 59proud: 

Of course, the Acting Premier's responsibilities are assumed by the Premier 

once the Acting Premier ceases to be acting.  That is the way our system 

works.  Therefore, it is not possible to ask people who have been in an acting 

capacity about matters that occurred after the period in which they held that 

acting capacity. (Legislative Assembly, 20 October 2005).  

 

Agenda 

Gallop’s Cabinet agendas were determined largely at officer level with 

ministers reporting no difficulty getting things on the agenda.  The number of 

submissions considered by Cabinet ranged from 16 to 20 per meeting and is 

shown in Table 10.  It reached almost 1000 in 2002/03.  Records show that 

this is comparable with the number of submissions since the processes were 

formalised in the 1980s when it reached a high of 23 submissions per meeting 

in 1987/88.  Comparable statistics are not readily available from other 

jurisdictions but it is slightly more than the total number of submissions and 

meetings reported by the Queensland government in their 2005-06 Annual 

Report which indicates that 831 submissions were considered at 38 meetings 

(an average of 21.7 per meeting60).  This compares favourably (from a work 

                                            
59 Lead character in a British television political satire. 

60 Calculated from the word version downloaded from 
http://www.premiers.qld.gov.au/About_the_department/publications/corporate/annualreport/ 
on 20 August 2007. 
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load point of view) with the number of submissions considered weekly by the 

federal ministers when Weller and Grattan questioned whether they could 

cope in 1981.  They showed growth from 10.5 submissions per week in 1971 

to just over 30 per week by the end of 1980 (Weller and Grattan, 1981).  Of 

course they could not tell, nor is it possible to tell from these records, the 

complexity of the submissions, the extent to which the same matters were 

subject to reconsideration or the number of times a decision was actually 

made.  Archival records from 1975 show that the 841 decisions made by 

Western Australia’s Cabinet in that year included many reconsidered or 

related items, and of wide range in complexity—for instance decisions on milk 

prices and quotas were made 11 times and about a royal commission on 

gambling twice reflecting a surprising and seemingly undue attention to milk 

(see Appendix 8).  Similarly, it would be anticipated that the single decision in 

1975 on the capital works program would have been more complex than the 

two decisions on the air conditioning of the speakers’ cars! 

 

Table 10: Number of submissions considered by WA Ca binet 2001-2007 

Year ending No. of 
meetings 

No. of submissions Submissions per 
meeting 

30 June 2001 50 818 16.36 

Coalition 27 539 19.96 

Labor 23 279 12.13 

30 June 2002 54 925 17.13 

30 June 2003 50 983 19.66 

30 June 2004 50 827 16.54 

30 June 2005 43 759 17.65 

30 June 2006 50 879 17.58 

30 June 2007 49 816 16.65 

 

Compiled from successive Annual Reports of the Department of the Premier and Cabinet, WA 
 

Ministers had differing views on whether or not the amount of material that 

went to Cabinet was excessive.  While one took the view that “Too much goes 

to Cabinet—things should only go to Cabinet if there is a legislative 

requirement or a high political risk,” another said that:  



Chapter 6: Cabinet Structures and Routines 

- Page 174 - 
- Chapter 6: Cabinet Structures and Routines - 

- 

We shouldn’t lessen all the material that goes to Cabinet.  Sometimes 

ministers pick up things that are important, that the rest of the group may 

have overlooked.  Maybe it needs to be in two parts, one for immediate 

priorities and one for longer-term issues. 

 

One of the risks associated with overload of Cabinet is that rather than 

collective Cabinet responsibility, the result will be, to quote Weller again, 

“collective acquiescence” (2000:2) and there was certainly an element of that 

in the following comment from one of the ministers interviewed:  

But at the end of the day, if things don’t affect your portfolio, you just let them 

through Cabinet.  

 

If ministers simply acquiesce, then it would be predicted that their directors 

general would also not see such matters as requiring their attention.  It is 

unlikely that ministers would signal matters to which they had acquiesced as 

high priorities to their departments.  Messages then of cross government 

significance would need to come direct from the premier to the chief 

executives or through an agent who had the ‘political clout’ to make it 

important. 

 

Cabinet decisions 

Cabinet decisions are routinely circulated to ministers by the Cabinet 

secretariat with the exception of particularly sensitive decisions where 

announcements might be delayed.  The extent to which decisions are 

routinely forwarded, or otherwise communicated, to agencies depends to a 

large extent on the ministers.  One minister made a point of keeping senior 

staff in the loop: 

It is useful to keep others in the loop of what Cabinet is about.  I provided a 

post Cabinet briefing to the senior CEOs in the portfolio—this meant that they 

came together once a week and they knew what Cabinet decisions meant for 

their agencies.  CEOs don’t always see things that are going to Cabinet and 

by the time the decision sheets reach them [if they do] it is old news.  

 
However, responsibility for following up decisions does not rest with any 

particular unit within government and was a cause of some concern as 
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expressed by a public servant who bluntly put it this way: “Cabinet decisions 

should get taken and be implemented.”  Ministerial advisors also expressed 

concern about a need for more attention to implementation with the following 

comments:  

CEOs need to be brought into line to implement decisions of Cabinet.  If it 

relates to resources, this should be ERC or Treasury.  So we need a firmer 

centre.  

 

Ministers’ office staff are pretty stretched and they don’t always have the right 

skills to make sure things get followed through.  

 

This was clearly a problem also recognised by the Burke government as 

evidenced in the addition of the following role to its Cabinet services function 

in 1988/89 “coordination of follow-up action to ensure that Cabinet decisions 

are appropriately implemented” (MPC, 1989). 

 

This function was dropped when the Labor government lost office and the 

Cabinet services reverted to more reactive processing functions.  Despite an 

increased emphasis in some jurisdictions, including the UK, Queensland and 

the federal government in Australia, units to monitor implementation are more 

of a feature of long term governments rather than first or second term 

governments, suggesting that implementation becomes more of an issue for 

leaders further down the track (Lindquist, 2006a; Tiernan, 2006).  

Nonetheless, for those decisions where significant drift can be predicted, such 

mechanisms may be in the government’s interests.  But from Gallop’s 

perspective, how much did he want to be seen to be recreating the structures 

and processes of the discredited Labor governments of the previous decade, 

even when some of those processes may have contributed to his agenda?  

Would he have introduced structures and routines to monitor implementation 

if he had remained in office longer?  He may well have felt the same 

frustration as his friend Tony Blair who, towards the end of his first term, “had 

discovered not just the weakness of the levers he controlled, but also the 

lengths to which leaders of the public service workforce would go to defend 

the status quo, even, perversely, when the status quo was manifestly 



Chapter 6: Cabinet Structures and Routines 

- Page 176 - 
- Chapter 6: Cabinet Structures and Routines - 

- 

inadequate” (Barber, 2007:46).  Blair’s Delivery Unit was created in his 

second term. 

 

Community cabinets 

Finally, community cabinets are emerging as a strategy by state governments 

across Australia to take government to regional areas and bring a regional 

focus to Cabinet deliberations.  Community Cabinet meetings were a feature 

of Gallop’s government, occurring from five to eight times each year.  

Meetings were usually held over a two day period, typically Sunday and 

Monday, and included a range of community functions to give as many people 

as possible the chance to meet with ministers either individually or as a group.  

Unlike some other jurisdictions, directors general were not part of this process 

with only administrative or political staff accompanying Cabinet.  Also unlike 

other Cabinet related matters, outcomes of these meetings are promoted on 

the government’s website. 

 

Community Cabinet did not feature as a particular issue for interviewees. 

However, this should not be seen as minimising the commitment for 

coordination at the regional level because the focus of conversations was 

coordination for a whole of government perspective.  Rather Cabinet 

coordination at the regional level came through ministerial portfolios which 

were assigned usually to three or four different ministers (Appendix 2), each 

with one or two regional areas and supported in this by regional development 

commissions and a policy unit within DPC.  The policy unit in turn worked to 

the regional Cabinet subcommittee. 

 

Unwritten rules 

In whatever way leaders choose to control Cabinet, Weller identified several 

approaches that they might take according to their personal style and the 

circumstances in which they find themselves.  Some choose to engage in 

lengthy debate before they decide on an outcome whereas others may 

choose to announce a preferred outcome and invite debate if ministers wish 

to engage in debate.  They may set a tone that guides the way in which 
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decisions are made or they may control the conversation by dint of their better 

information and stronger intellect.  Or decisions may be made outside Cabinet 

with small groups of key ministers or in bilateral discussions with other 

ministers.  Whatever tactics they employ, Weller makes the point "(c)abinet 

was never intended to be democratic" (Weller, 2003:173).  

 

Gallop’s early initiatives to update the formal Cabinet structures and routines 

were in keeping with the party’s election commitments and also reflected his 

concern for due process.  This section deals with these unwritten routines that 

operated around, and may have augmented, modified or compromised, the 

formal processes.   

 

Personal style and capacity 

Gallop’s reputation as a consensus seeker extended to Cabinet but according 

to colleagues he was “very adept at steering the points of view,” frequently 

providing an overview of key items and an indication of his position before an 

item was debated.  DPC policy staff and ministerial officers played a role in 

negotiating a consensus position prior to Cabinet.  According to a participant, 

where voting did occur it was often along factional lines but in general factions 

did not seem to play a big role in Gallop’s Cabinet.  Where consensus could 

not be reached, items were deferred unless a decision was required at the 

time in which case Gallop was not averse to casting a deciding vote.  To 

observers in the public sector, there was a clear sense of ‘Cabinet 

connectedness’ with all ministers supporting decisions once they had been 

made.  One minister, however, was somewhat sceptical if this cohesiveness 

could last in any government that had been in office for some time, attributing 

the initial cohesiveness to a necessity to get elected:   

All cabinets are different but it seems that they do become less cohesive the 

longer the government is in office.  The unity required to win office in the first 

place holds them together for the first couple of years and then that starts to 

dissipate.  

 
A similar view was also noted by Davis when commenting on the Goss 

government in Queensland (Davis, 1995). 
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This is not to say there were not some ‘fiery’ times, especially with some of 

the big health and social reforms of the first term.  But as a rule, consensus 

was sought before those matters came to Cabinet and the major factor 

contributing to heated debate was the tendency for some ministers to bring in 

late items without seeking prior consensus from colleagues.  Heated debate 

about lack of due process rather than the subject of Cabinet minutes was also 

reflected in Arthur Tonkin’s earlier comments on the Burke Cabinet.  Despite 

the formal guidelines in the Cabinet handbook, there were still ‘quite a few’ 

walk-ins.   

 

For some Ministers, a Cabinet style where differences of opinion were 

decided outside the Cabinet room was preferred whereas other observers 

saw dangers in a lack of debate leading to a lack of appreciation of some of 

the difficult issues.  

… if a contentious issue comes up then ministers should go away and sort it 

out before it comes back.  Cabinet is not a place for heated debate.  

 

If you take the debate out of Cabinet, how do you know that you are getting 

the right advice, that issues have been reconciled?  

 

Having introduced the practice of a non-political Cabinet secretary, members 

of Gallop’s Cabinet did continue to meet in an informal capacity without 

minutes prior to the meeting proper, one of the few informal Burke practices 

that Gallop maintained.  This was much to the ire of the Opposition as 

expressed in Hansard when the Member for Hillarys moved a motion: “That 

this House condemn the Premier for breaking his election commitment to be 

open and accountable by failing to ensure that all items discussed at Cabinet 

meetings are recorded” (Legislative Assembly, 2 April 2003:6009).  The 

Member did not support the view of Gallop that it was appropriate for 

ministers to meet to discuss political issues without minutes being taken and 

that such informal meetings were not part of Cabinet when the administrative 

staff were present—unlike the informal Burke Cabinet meetings outlined 

earlier where reportedly decisions would be taken from time to time. 
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The consistency with which reforms to the Cabinet process were applied was 

questionable in the view of several people I interviewed.  In addition to the 

walk-ins already noted, there was not enough consultation before things went 

to Cabinet causing one observer to comment that: 

A strong Cabinet office is required to make sure that agencies consult not just 

with the people they agree with but with those with different views.  We need 

to strengthen and enforce the routines that have been put in place.  

 

Cabinet secrecy 

A reminder about the confidentiality of Cabinet documents was issued to the 

public sector by Gallop in a Premier’s Circular in 200361 and similar matters 

are also covered in ministerial office manuals which are not publicly available.  

The rationale for Cabinet secrecy is that it permits the frank exchange of 

views and advice so that Cabinet decisions are well informed.  However, this 

culture of secrecy can permeate the Cabinet process more widely and be 

detrimental to coordination if senior public servants are not aware of the 

debate and have an opportunity to develop an appreciation of the competing 

demands.  

 

Secrecy of Cabinet documents is an area of particular interest in Western 

Australia since the Corruption and Crime Commission revealed that a 

minister, Hon John Bowler MLA, had sent a draft Cabinet document to a 

lobbyist—and no less a lobbyist than Julian Grill, business partner of Brian 

Burke.  While the minister in question resigned from Cabinet and the Labor 

Party, he chose not to resign his seat in Parliament but was subsequently 

suspended from Parliament for seven sitting weeks (Legislative Assembly, 21 

June 2007).  Otherwise the perception among people interviewed was that 

Cabinet secrecy was maintained in Gallop’s time: 

… even though some ministers might not agree with decisions, there were 

very few if any leaks to the media and Cabinet decisions always stuck.   

                                            
61 Premier’s Circular 2003/14 can be found on at the web site www.dpc.wa.gov..au 
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Once again, perhaps they had all learned from the 1980s experience. 

 

Power within Cabinet 

Where Cabinet lacks power, or is not operating effectively, the locus of power 

can move to other formal or informal subgroups of the Cabinet (Weller, 2007).  

In this regard, there was a clear view among ministers and senior public 

servants of a growing trend, particularly post-Gallop, for the Department of 

Treasury and Finance (DTF) and the ERC to usurp the role of the Cabinet.  

Issues associated with ERC are discussed in a subsequent part of this 

chapter.  

 

One participant expressed the view that power around the Cabinet table was 

similar to what would be expected in any group that had worked together over 

a period of time.  Gradually people formed groups related to their common 

interests and interpersonal relationships and like all groups, personality 

played a key role.  There was also a view that the influence of individuals who 

operated around Cabinet may be detrimental to coordination.  Without 

specifically identifying particular power groups, several of the people 

interviewed commented on the circles of influence around ministers and in the 

public sector more generally:  

Ministers are beholden to power bases.  They work in their own interests, not 

in the interests of government.  So the premier needs a stronger role with 

coordinating departments.  

 

Some of the people had improperly given undertakings to pressure groups in 

some key policy areas—making promises they had no power to make and 

their influence in the Cabinet process seemed to be the only way they could 

deliver on their promises.  

 

Finally, there was a view among people I spoke to that CEOs should be held 

more accountable to Cabinet directly on major issues, “fronting ministers to 

defend their position”.  However, Western Australia does not have a tradition 

of senior public servants or indeed external experts attending Cabinet 
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meetings (recall Doig’s comments of him and his predecessor Shapcott sitting 

outside the Cabinet room week in and week out and rarely being called, 

probably from the day Shapcott was appointed secretary to the premier in 

1902 until Doig retired a head of the premier’s department in 1965—over 60 

years of waiting in the wings).  Although it did happen from time to time in 

Gallop’s era on some of the big issues, one senior public servant was of the 

view that:  

There would be fewer problems if there were more of this (public servants 

fronting Cabinet). …  Without this direct accountability there is a ‘blancmange’  

 

and presumably ‘blancmange’ would effectively hide bureaucratic drift.   

 

This should not be interpreted to mean that officers never attended Cabinet.  

For instance, the contentious issue of closing the Aboriginal community where 

the death which led to the Gordon Inquiry took place was not made until a 

group of senior officers briefed the full Cabinet on their recommendation.62   

 

Cabinet perspectives: puzzling about policy 

Introduction 

‘Puzzling about policy’ issues among ministers themselves or with public 

sector and external experts is a task usually confined to Cabinet committees 

and taskforces and is not one that generally occupies full Cabinet.  In fact the 

Cabinet committee established by Whitlam in 1973 to consider long term 

policy issues was described shortly after its establishment as "… perhaps the 

most distinctive mark of the Whitlam government” (Encel, 1974:61).   

 

With the increasing complexity of policy issues before it, coupled with the 

steady increase in the size of Cabinet, collective decision making in Cabinet 

has become cumbersome and inefficient.  Cabinet committees have evolved 

as a strategy to deal with the complexities and provide time for debate.  

                                            
62 More detail can be found in the evidence by Sean Walsh to the Select Committee on 
Reserves (Reserves Bill 43131) Bill 2003 on 21 August 2003 available on the parliamentary 
web site – www.parliament.wa.gov.au . 
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Research across a number of countries suggests that the more successful 

governments have kept the number of committees small and have given them 

limited functions (Blondel, 1993).  They can provide the opportunity for 

interaction between the public sector, ministers and their advisors crossing 

the political, policy and administrative domains (Davis, 1995).  In addition to 

providing the opportunity for ministers to focus on and seek to solve complex 

problems that cross portfolios, they can simply serve to ensure that the 

business of government is prioritised.  Of course they are also an opportunity 

for premiers to position talented or favoured ministers in positions of power. 

 

Gallop’s Cabinet committees 

A list of Cabinet committees in Western Australia is not routinely available 

and, although their existence is not a secret, the only definitive lists available 

to other than those who need to know are in Hansard, in response to 

questions in Parliament.  This is similar to the situation that Weller reports 

existing at the federal level where the veil of secrecy on the existence of 

Cabinet committees has gradually lifted over the last 20 years (Weller, 

2007:246).  Interestingly, in earlier times the Public Service Board 

commended government on the establishment of Cabinet committees in their 

annual report, noting that "the Board welcomed the decision of the 

Government to appoint a Cabinet committee to review the activities and 

functions of Government Departments and Instrumentalities. ...  Equally 

significant, in the Board's judgment, is the decision that the Cabinet 

Expenditure Review Committee is not to be a "once only" exercise" (PSB, 

1981:5).  This points to a more equal, less subservient relationship than was 

reflected in comments outlined in Chapter 5.  

 

Gallop’s plan for committees 

As indicated at the beginning of this chapter, Gallop’s election platform 

included the formation of a Cabinet committee structure.  Including the 

promised social, economic, environmental and regional committees and an 

ERC, a total of ten established in his first year were reported in Hansard and 

are listed in Appendix 9.  Gallop chaired the ERC and the regional policy 
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committee, was a member of the Native Title committee and attended the 

environmental committee from time to time.  Interestingly, for someone with a 

commitment to public sector reform and what he now calls ‘Strategic 

Government,’ Gallop did not establish a Cabinet committee with a strategic 

planning or reform focus and a number of ministers called for more structured 

opportunities for Cabinet to focus on the long term with comments like the 

following:  

Cabinet planning days are more useful and we did have a few.  It is important 

for ministers to sit back and reflect on ‘what would make this a great place’   

They need not happen too often, but when they are done they should be done 

well.   

 

Cabinet planning days would be a good idea—a couple of days early in the 

session and then follow up a few times a year and report back on progress.  

But you need to assign ministers responsibility for the big long-term things 

and make them report on how they are going.  

 

Gallop’s regular pre-Cabinet meetings provided an opportunity for this but 

were clearly insufficient for some ministers and they did not link into public 

administration routines.  Several of the subcommittees had the potential to 

provide an opportunity for longer term planning but only the regional 

committee developed a comprehensive strategy document.   

 

The structure “looked good in theory but it didn’t work that well” according to a 

ministerial advisor.  By December 2005, five of the original committees (1-5 in 

Appendix 9) were on-going but the remaining five had been replaced by 

committees focusing on Road Safety; Communications; Water Resources; 

Health, Environment and Industry Sustainability; and Pilbara Iron Ore 

Expansions.  Searches of the annual reports from Gallop’s department show 

that the number of meetings held by the four policy standing committees—

social, economic, environmental and regional—decreased from an annual 

total of 43 in 2001/02 to only 19 in 2004/05 (see Figure 8). Because support 

for Cabinet committees was provided by relevant policy areas rather than the 
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Cabinet secretariat, there was no common form for their modes of operation 

or reporting on their achievements.   

 

Numbers of meetings were not reported in 2005/06.  There were no reported 

meetings of the economic committee after the second year and only four of 

the environment committee in the third year, reinforcing the view expressed 

above that some of them were not working all that well and just stopped 

happening.  It should not be assumed of course that the policy agenda 

stopped, simply that the use of Cabinet committees to debate that agenda 

faded after the initial enthusiasm waned.  

 

Figure 8: Total number of policy subcommittee meeti ngs 2001-2005 

 

 

Source: compiled from DPC annual reports 
 

Support for the Legislation Standing Committee of Cabinet is also reported 

regularly in DPC annual reports but there is no indication of the frequency with 

which this committee meets.  The Cabinet Subcommittee on Communications 

which is supported by the Government Media Office is not mentioned in 

annual reports but does understandably occasionally receive media attention.  

For instance, a leak to the Sunday Times of details of a submission from the 

Subcommittee on Communications to the ERC, both chaired by the 

Treasurer, Eric Ripper, in 2008 became the subject of a Fraud Squad 



Chapter 6: Cabinet Structures and Routines 

- Page 185 - 
- Chapter 6: Cabinet Structures and Routines - 

- 

investigation and was widely reported (see for example articles such as 

Lampathakis, 9 Feb 2008; Gosch and Buckley-Carr, 30 April 2008).63  

Similarly Treasury’s annual reports only make reference to their support for 

the ERC and the subjects of some of the advice provided.  The Treasurer 

noted in Parliamentary debates in 2001 that he had attended 75 meetings of 

the ERC, or Treasury briefings related to it, which makes an average of about 

10 per month over the period the government had been in office (Legislative 

Assembly, 12 September 2001).  By comparison, a minister in the early 

1980s, Arthur Tonkin, recalls it could sometimes take two or three days each 

week for himself and colleague Joe Berinson who were, in his view anyway, 

“the backbone of the budget sub-committee of Cabinet” at that time (Tonkin, 

1988:424).   

 

Effectiveness of committees 

Even though public servants in Western Australia are rarely asked to brief the 

full Cabinet, they are closely involved in many of the Cabinet committees.  It 

was, therefore, not unexpected that most people interviewed would have 

views on these committees and the features that contributed to or detracted 

from their success although as one minister said “we had far too many 

committee structures.  People should just get on with the job.”   

 

Most ministers and senior public servants supported the attendance of 

political and public sector staff at these meetings and when they were not 

invited, directors general reported being less committed to collective 

outcomes.  Successful committees brought bureaucrats and ministers 

together and while there was a preference for the bureaucrats to be very 

senior there was also an acknowledgement by one minister that “if you have 

the most senior people, their attendance is irregular”.  For some ministers, 

access to public servants with the appropriate knowledge and skills 

                                            
63 Lampathakis in The Sunday Times reported that “Treasurer Eric Ripper, as chairman of the 
Cabinet subcommittee on communication, has "urgently'' asked the expenditure review 
committee, which he chairs, for $5.25 million for the first half of this year and a further $10.75 
million until July next year.” 
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participating in and supporting Cabinet committees was not always possible 

as evidenced in the following comments a minister:   

A secretariat must be headed by someone with the right personality and the 

right expertise.  Their communication skills are vital.  They need to appreciate 

the value of ‘rubbing shoulders’, of networking with the CEOs and ministers.   

 

For those committees that require technical competence you have to have the 

key bureaucrats there—they are the ones that know what is possible. You 

need public servants who know what is possible, who are well informed and 

are prepared to offer the best advice they can but who also realise there 

comes a point where government needs to weigh up their advice against 

other factors. 

 

Committees of Cabinet were problematic for several directors general 

because the routines that supported them were not as systematised or 

consistent as those that supported Cabinet.  Problems could arise when 

papers were not routinely circulated for comment, secretariats were 

inadequately resourced, and when relationships between ministers, 

secretariat staff and directors general did not run smoothly.    

Ministers had different levels of commitment and there was not a good link 

between DGs and ministers on the agenda.  Unlike full Cabinet, ministers did 

not routinely seek DG comment on papers that were often developed by the 

premier’s department or by one agency.   

 
The lack of rigour in committee systems led in extreme circumstances to a 

perception of inappropriate use of position and process:  

Then of course the personal style of the chair does influence how it works but 

there is also the way that agencies control the agenda.  There are some 

‘crafty fellows’ who prepare the papers and the agenda.  

 

Real abuse by some manipulative people in the system of the process where 

people get things signed off in a committee and the minutes simply go to 

Cabinet and there is no understanding of the debate behind the policy 

decisions.  
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If ministers did not perceive that the committee had clout they did not attend 

but found other ways of addressing joint problems, no doubt accounting for 

the trends shown in Figure 8.  There were different views about the extent to 

which clout derived from having Gallop or his department directly involved.  

Some saw it as imperative that Gallop or his chief of staff was present at all 

committee meetings, whereas others observed that even when one 

secretariat was moved from Gallop’s department and he had no input “there 

was not a huge difference in support” suggesting that the need for the 

premier’s presence may not be necessary in all instances.  

 

The business of committees was considered by most senior public servants 

and ministers to be “supplementary business” so while “their spirit is willing,” 

lack of focus on a common problem or lack of commitment to a common 

outcome resulted in a drift in attendance to political advisers and middle 

managers without any clear outcomes.  However, it was a problem for senior 

public servants if committees dealt with matters that were significant to their 

agency but neither they nor their minister were aware of decisions being 

made.  This was more likely to occur in those committees such as the ERC, 

Legislation or Communication that dealt with matters that affected all 

portfolios but included only a small number of ministers.   

 

Discussion of factors contributing to the success or otherwise of four specific 

committees follows—the Old Growth Forests, Water and Social Policy 

committees and the ERC.  The first three played key roles in the policy issues 

being highlighted in this thesis and the ERC is included because of its key role 

in government and its profile in interviews.  The Protection of Old Growth 

Forests Policy Ministerial Committee (see Box 1, Chapter 1) was widely 

considered as one of the most successful Cabinet committees, even though it 

was reportedly “painful at times, it had good staff.  It worked.” It comprised 

four ministers with a dedicated secretariat and was established when the 

government first came into office implementing an across government agenda 

in line with their election platform.  In essence, the success of that and other 

well considered committees were attributed to a clear focus; a political 

imperative; undoubted backing of the full Cabinet; a strong minister as chair; 
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“important ministers who actually went to meetings;” and support staff with the 

“right personality and the right expertise, high level capable policy people, 

who can get the commitment of other CEOs,” who did not “bog the committee 

down with paper,” and who understood the value of and were good at informal 

networking.  Another committee that was considered to work well was 

established in response to a crisis, thus being very clear about the issue it 

was addressing.  Gallop’s support for the agenda was demonstrated by an 

increase in budget to meet its objectives and his on-going statements to the 

media reinforcing the government’s policy position. 

 

The Cabinet Standing Committee on Water Resources comprising six senior 

ministers and chaired by Gallop was formed in 2004.  Even though water had 

been on the radar at the 2001 election, it was shaping up and indeed turned 

out to be a critical issue for the 2005 election (Box 2, Chapter 1).  Gallop had 

led the debate on the Old Growth Forests policy leading into the 2001 election 

and subsequently left implementation to other ministers.  His support for the 

policy was clear.  The same pattern was developing—a highly contentious 

issue requiring difficult policy decisions was one where the premier’s 

leadership was clearly seen to be necessary.  Political, economic, social and 

environmental issues would need to be weighed up and compromises 

reached.  Passionate people were in the debate.  This was definitely a job for 

a leader. 

 

Whereas the Old Growth Forests committee concentrated on overseeing the 

implementation of an agreed policy position, this committee needed to find 

solutions to some complex and contentious issues.  It was able to debate and 

allow ministers to come to grips with some of the competing issues that were 

being identified by the State Water Council, a small group of senior public 

servants who met regularly.  The success of this Committee was attributed to 

the clout of the Chief Policy Advisor in bringing senior public servants together 

(or to heel in some instances).  An overview of comments is in Appendix 10.  

Since this committee was debating policy positions rather than overseeing 

implementation, the attendance of chief executives rather than their officers at 

the State Water Council was considered essential to its success.  Importantly, 
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it was an opportunity for ministers to debate critical issues and make “major 

decisions … things (that) would not have got through Cabinet if a single 

minister had taken them.”  It allowed this small group of ministers the 

opportunity for “frank and fearless debate amongst themselves.”  

 

The Social Policy Committee, in contrast to the Old Growth Forest and Water 

committees, comprised five ministers when it was formed and by the time the 

Auditor General reported on the implementation of the Gordon Inquiry for 

which it had carriage (Box 3, Chapter 1) this had expanded to eight.  This 

committee had a broad agenda and was supported by the Social Policy Unit 

in the premier’s department.  A dedicated Gordon Implementation Unit was 

overseen by the Social Policy Unit.  Unlike the other policy committees 

(Environment and Economic), it also had a formal structure of 12 agency 

directors general that advised it.  This group was also supported by the Social 

Policy Unit.  The Gordon Inquiry was one part of its agenda.  Reporting 

arrangements were complex.  Problems which were attributed to committees 

such as this with extensive agendas were lack of focus and a disconnect 

between directors general and ministers (see Appendix 11).  This was 

reflected in comments from people concerned about the loss of momentum 

with the implementation of the Gordon Inquiry.   

 

While not specifically suggesting a Cabinet committee, the Gordon Inquiry 

had recommended the establishment of an implementation body at the 

highest level of government, reporting to the Premier (Gordon et al., 2002: 

Recommendation 142).  This occurred initially but the responsibility gradually 

moved to the Social Policy Unit and through that to the Social Policy 

Committee prior to the Auditor General (OAG, 2005b:20) concluding that 

“Implementation … has been significantly delayed highlighting a need to 

assess the effectiveness of collaboration between agencies to ensure key 

initiatives are progressed in a timely manner.” 

 

People I interviewed identified the Gordon Inquiry, understandably, as a “high 

risk important issue” requiring “someone with high profile to lead it, on-going 

involvement of the premier, because there are votes in water but not in 
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Indigenous Affairs.  It is not location in government or mechanisms; it is the 

premier taking an on-going and personal interest.”  A ministerial advisor 

recommended “a small manageable Cabinet subcommittee chaired by the 

Minister for Indigenous Affairs that doesn’t try to coordinate everything,” 

commenting that although the clear support of the premier was important this 

could be expressed in other ways than by direct participation in a committee—

and of course this had already been demonstrated with the Old Growth 

Forests committee.  In this instance, people were in no doubt of Gallop’s 

support but he did not routinely participate in the implementation stage.  There 

were mixed views about the type of leadership that should support such a 

committee.  One view from a ministerial advisor called for “someone who 

understands the public sector and has political clout.”  Conversely, a senior 

public servant was of the view that “it is the DGs who have to lead together, 

otherwise you lose the overall strategic intent.”  

 

The ERC, not surprisingly, was raised regularly in interviews.  Although Gallop 

had elected not to take the Treasury portfolio, he played an active role in the 

ERC (as did his successor Alan Carpenter), chairing it initially.  There were 

clear concerns that this committee was becoming the de facto Cabinet, 

particularly after Gallop’s resignation.  Even before that, however, there were 

concerns about its power to unduly influence the broader decision making.  As 

one male interviewee noted, all participants in the ERC were male leading him 

to suggest that “premiers should look to the profile of the people in key 

decision making roles.”  The breadth of concerns, and the implications for 

decisions which take account of social as well as economic objectives, were 

expressed by political and public sector staff alike in the following comments: 

The ERC gives financial considerations undue influence in the policy process 

which is detrimental to a coherent approach that tries to balance competing 

agendas.  

 

ERC takes power away from ministers that should be with full Cabinet and 

ultimately the premier.  It is open to largess and so the right people need to 

be making the decisions.  
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With the ERC—we never know what is happening.  This is a problem for DGs 

if you do not know what the decisions being made in the budget process are.  

 

There is now (post Gallop) a growing feeling that the ERC has ‘gazumped’ 

Cabinet and too many decisions are taken there.  

 

Whereas, under the previous Labor government, there would often be people 

from Treasury, the Public Service Commission and the premier’s department 

at budget committee meetings (Tonkin, 1988), these meetings were more 

likely to include only Treasury officials.  Certainly when DTF reported in their 

Annual Report that the "Percentage of the Department's resource allocation 

recommendations accepted by the Expenditure Review Committee" was 89 

per cent (1144 of 1287) as an indicator of Treasury’s effectiveness, it might be 

equally asked whether or not this was an indication of astute advice or a 

compliant ERC (DTF, 2006:109).  Would 100 per cent concurrence with 

Treasury recommendations indicate a better outcome for WA, for Treasury or 

for government?   

 

Opportunity to debate 

Communication among ministers and between ministers and their senior 

public servants was an area that was highlighted in Chapter 5 as needing 

attention and Cabinet committees provided an opportunity for this.  They 

helped to bridge the gaps between the political, policy and administrative 

domains.  As two senior public servants observed, even those committees 

that did not develop policy options, got “interested ministers together talking 

about issues” and at the very least they kept all ministers informed.  This view 

was also supported by a minister who noted: 

Some of them though, even if they don’t appear to accomplish a lot, are 

useful in that they just bring together ministers who are responsible for a 

common outcome.  They might seem a waste of space but on reflection they 

do bring people together.  

 

Similarly, despite the inherent dangers of bringing too many voices to the 

table, as another minister put it: 
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Where there are too many divergent views committees get hijacked 

…however it is better to have them as part of the process than outside the 

process. 

 

Discussion and conclusion 

The Gallop Cabinet and system of committees was generally well regarded by 

participants and observers and there is no doubt that the role and personality 

of the premier (or committee chair) have a significant influence on day to day 

operations.  Weller (1991b and 2007 in particular) has identified a range of 

opportunities and constraints for premiers to coordinate around Cabinet, 

balancing political, policy and administrative issues while taking into account 

their individual circumstances and the people around them.  Different 

premiers at different times and in different places would not do things in the 

same way, but it is anticipated that, by reflecting on this particular Cabinet, 

they may be better placed to understand the issues that need to be 

considered as they decide how to proceed.  The aim is not to provide a 

recommended approach, but to highlight issues for premiers to consider.  

Premiers must consider their own operating styles and the circumstances in 

which they are operating as well as the skills and motivations of the people 

around them to determine best how to run their own Cabinet. 

 

Political challenges face them before Cabinet gets down to business.  How 

many people will there be in the Cabinet?  What roles will ministers have?  

What portfolios will they assign and to whom?  How do they balance the 

logical groupings that promote coordination with the skills, abilities and 

alliances of their ministers?  As leaders, can they take those portfolios where 

they have a personal interest or must they reserve their energy for the most 

politically important?  In his first term, Gallop’s personal portfolios were more 

aligned with his values.  In his second term, political expediency saw him take 

on the water portfolio.  He ignored the local tradition of taking on the role of 

Treasurer—some of his colleagues saw this as unfortunate and yet to others it 

made sense.    
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Administratively, Gallop’s Cabinet met the standards for good decision making 

expected by academics such as Weller.  Routines were established but like all 

cabinets, unwritten rules also operated but certainly in a more positive sense 

than earlier Labor cabinets.  Cabinet confidentiality and connectedness were 

maintained and meetings aimed for consensus.  The extent to which the 

Cabinet secretary should have some political astuteness and affiliations was 

an area of debate, understandably so perhaps in a jurisdiction when, for the 

first time, the Cabinet secretary was not a politician.  Policy advice on Cabinet 

submissions was to the premier only rather than to the full Cabinet, a matter 

about which there is debate amongst Cabinet observers as well as 

participants.  The effectiveness of the policy arm was seen to rest not only on 

the policy capacity of its staff but also on their ability to work with ministers 

and agencies to reach negotiated outcomes in an open and transparent way.  

Senior public servants expressed the view that there should be more 

opportunity for CEOs to report directly to Cabinet on significant whole of 

government issues although there is little precedent for this in Western 

Australia and it is not a matter raised by ministers.  

 

Finally, while a number of people interviewed called for some form of unit to 

monitor the implementation of Cabinet decisions, such units although a 

growing phenomenon are not common.  For Gallop this would have been a 

reconstruction of the structures established in the 1980s, an era from which 

he was trying to distance his government.  Furthermore, given the lack of 

traction that the Gordon Implementation Unit was able to get, the capacity for 

such a unit to bring recalcitrant ministers and agencies to heel would seem to 

require significant political power and resources.   

 

Cabinet subcommittees were established to develop policy as well as oversee 

the implementation of high profile initiatives (such as Old Growth Forests).  A 

key concern was with those committees that lacked focus and commonly 

agreed procedures.  The most successful had senior ministers as chairs, were 

clearly focused, time limited and well supported by skilled staff.  Above all, 

was the importance of the backing of the premier whether by chairing the 

committee or in some other way, such as the appointment of a minister or 
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senior officer with clout to chair the committee or head the secretariat.  

Committees provided the opportunity for debate across the political, policy 

and administrative domains.  Even those that seemed to accomplish little, on 

reflection were acknowledged as an opportunity to bring people together to 

talk about common issues.  Concerns about the committees came from the 

lack of adherence to the formal routines that applied to full Cabinet with senior 

public servants not being aware of matters that the committees might be 

considering.  The risk of committees is that contentious or complex matters 

can by-pass scrutiny if administrative processes are not routinely followed.  I 

would argue that the administrative and consultation processes for those 

committees dealing with the on-going business of government, particularly 

budget, need to be more rigorous than, or simply different from, those where 

all impacted agencies are represented on the committees.   

 

This chapter has reviewed the formal structures and routines established by 

Gallop to ensure due process for decision making in and around the Cabinet 

process.  It has also investigated the unwritten routines that serve to 

strengthen or undermine those formal processes.  The following chapter 

discusses those strategies Gallop used in the public administration domain to 

enhance coordination across the development and implementation of policies 

and programs.  It considers the use he made of his own department, his 

machinery of government reforms and his attempts to improve the interface 

between himself and senior bureaucrats and between government and the 

community. 
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CHAPTER SEVEN: PUBLIC ADMINISTRATION 
STRUCTURES AND ROUTINES 

No matter how attractive and innovative its policies, no Government can see 

its programs and objectives carried through to reality without an efficient and 

effective public sector. However, the current organisation of the Western 

Australian public sector is characterised by wasteful complexity, overlap and, 

in some areas, inadequate focus on the needs of the customer. The need for 

improvement has been apparent for a very long time. Even the previous 

Government acknowledged this … (Gallop, 1 May 2001). 

 

Introduction 

Public administration reforms under Gallop were significant.  While not all 

were focused on coordination, this introduction gives the broader picture of 

the reform agenda in which resources had to be balanced to meet a ‘better 

government’ objective.  This chapter discusses the public administration 

structures and routines that Gallop introduced to enhance coordination—

particularly through his department, through broader changes to the 

machinery of government and by creating interfaces between key actors.  The 

overview is structured around the three areas of administrative reform 

described by Wilenski—democratic reforms which aim to increase the role of 

the citizens in major policy decisions, equitable administrative reform focused 

on developing processes that are fair and just to employees and to the people 

the government serves, and efficiency reforms which aim to reduce costs and 

improve results (Wilenski, 1986:Chap 9).   

 

Democratic administrative reform 

Gallop led reforms focused on citizen engagement in the policy development 

process, something that is happening around the world and where Western 

Australia made significant progress under his time as premier and this reform 

is discussed later in this chapter.  He is on record elsewhere, however, 

indicating that he did not go so far as to support citizen initiated referenda 
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(Phillips and Black, 2005).64  Even had Gallop been so bold as to contemplate 

such an initiative, it is difficult to imagine that the Party would have supported 

relinquishing so much power to the Parliament or the people.  However, the 

most significant public administration reforms aimed at enhancing democracy 

were led by the Attorney General.  These included amendments to the 

electoral system to enshrine the principle of one vote one value and the 

establishment of a State Administrative Tribunal.   

 

Equity in administrative reform 

Administrative reforms with an equity focus did not have coordination as a key 

goal although they certainly sought a more common approach.  Abolition of 

work place agreements restored wage parity across agencies reversing the 

industrial relations policies of the previous government that had resulted in 

public servants at the same classification in different agencies being paid 

different salaries.  As noted in Chapter 5, this was attributed with exacerbating 

the silo mentality between departments.  Another major set of reforms led 

from Gallop’s department aimed to increase equity in service delivery.  These 

were identified in the achievements of his first term of office (WA, 2005) and 

included a whole of government policy framework for substantive equality; a 

charter for multiculturalism; and promotion of the appointment of women and 

other equity groups to government boards and committees. 

 

Administrative reform for efficiency and effectiven ess 

However, the major administrative reforms introduced by Gallop focused on 

efficiency and effectiveness and emerged from the 2001 machinery of 

government review—the MOG review.  A key theme in MOG was the need for 

better whole of government coordination and collaboration (Hicks et al., 

2001).   

 

Many of the recommendations addressed major structural issues to reduce 

the number of departments of state from 46 to 23 and to reduce 
                                            
64 See Poprzeczny (2008) for discussion on proposals for such an approach, including the 
Kingston 1891 Draft Constitution. 
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fragmentation.  These 23 departments were also expected to take a 

coordinating role across the ministerial portfolios.  Where there were two 

departments reporting to a single minister, the non-departmental agencies 

(statutory authorities or committees) within the portfolio were aligned to the 

most appropriate director general for ‘coordination activities.’  The 

recommendations were not confined to structural issues.  The key new forum 

for whole of government coordination was a Strategic Management Council 

(SMC) of directors general chaired by Gallop.  This will be discussed later in 

this chapter.  The other new coordination mechanism was to be a state 

strategic plan to increase the focus on perceived weaknesses in whole of 

government strategic planning and is the subject of Chapter 8.  All three 

strategies, machinery of government reform, the strategic management 

council and the state strategic plan, were raised regularly in the interviews 

conducted as part of this research as coordination mechanisms specific to 

Gallop’s term as premier reinforcing the a priori assumption of their potential 

significance.  (As noted in Chapter 3, however, some interviewees may have 

raised these particular issues because they identified me with those 

initiatives.)  Other recommendations that were adopted included common 

nomenclature and common badging across government to address a 

perceived lack of accessibility and clarity.   

 

A subsequent functional review in 2002 headed by Michael Costello made 

further recommendations about structures.  The report was not released.  An 

office of shared services was a major outcome but the focus was more on 

efficiency than coordination and the review has been described as a ‘razor 

gang’ aiming to cut government spending by $50 million to assist in retaining 

the state’s triple A credit rating (Black and Phillips, 2002).  Nonetheless, it was 

a significant administrative reform still being implemented in 2008 and part of 

the savings was anticipated to result from reduction in duplication particularly 

in corporate services.  While initially in Gallop’s department, the office 

responsible for implementation was transferred to the Treasury portfolio in 

2007.  When fully operational, the office is expected to provide corporate 

services to all government agencies apart from business enterprises and the 
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health and education portfolios each of which has its own shared service 

centre.65 

 

The next section of this chapter provides an overview of Gallop’s department 

with a view to understanding its capacity to coordinate.  I have included the 

historical context because the conventions and expectations of that 

department no doubt shaped the way in which it responded to a new premier 

with a change agenda.  Gallop’s machinery of government changes are then 

outlined and this is followed by an analysis of Gallop’s initiatives to establish 

new ways of doing business in the public sector—his use of the Strategic 

Management Council of directors general and his championing of community 

engagement—both with the potential to enhance capacity for developing a 

coherent view across issues with a range of competing objectives. 

 

A premier’s department 
We should care about central agencies—they have profoundly important 

roles—but their proximity to power means that they are protected from 

scrutiny (comment from critical observer).  

 

Roles of premiers’ departments 

A premier’s department, like a premier, has few formal roles but potentially 

significant power.  Likewise, the extent to which this power can be exercised 

will depend to some degree on expectations and conventions as well as the 

individuals who inhabit the department.  Those expectations and conventions 

will be shaped by local folklore.  The responsibility for coordinating policy 

advice and advising on its overall coherence lies with central agencies 

(Keating and Weller, 2000:61) and this section will show how that capacity 

has grown in premiers’ departments across Australia.  At the same time, it will 

show that there remains competition particularly from Treasury for that power 

                                            
65 Background and details of current activity can be found at the website 
http://www.oss.wa.gov.au/portal/page/portal/oss/home?p_countr=AU&p_lang=en&p_display=
enhanced  
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and the way in which local history may have shaped both roles in Gallop’s 

central agencies.  

 

Painter (1987) warns against a central agency trying to achieve too much 

consensus from its coordination function and suggests that they should be 

aiming to influence, nudge and adapt ideas because the complexity of policy 

issues means there will be competing objectives and Cabinet will generally 

have to compromise in the end.  In his view, the effectiveness of such a 

central agency is dependent on its capacity to disseminate and defend 

principles and becoming a defender of specific programs or a service 

administrator should not sidetrack it (Painter, 1981).  Similarly Jackson (2003) 

warns against central agencies becoming involved in the collaborative efforts 

between agencies, suggesting it is neither desirable nor indeed possible to do 

this effectively.  Others (Keating et al., 2000; Edwards, 2002) suggest that the 

new imperative for central agencies is in promoting and facilitating new forms 

of engagement that encompass ideas of joined-up government, participatory 

governance and community engagement.    

 

According to Jackson, formal agreements are not always the best solution to 

achieving interagency collaboration as they are likely to restrict the necessary 

flexibility that is required to achieve solutions to complex problems.  The 

challenge for central agencies and for senior politicians is to accept that there 

is risk of failure in fostering innovation and diversity; a hierarchical system will 

hamper the innovation needed to solve complex problems.  They must accept 

and support the time required to involve and communicate with those affected 

by policies (Chapman, 2004).  Just as line agencies must understand that 

‘active consent’ of the client is usually necessary to achieve good public 

outcomes, so too within the public sector, the active consent of people in 

autonomous service delivery agencies is needed to engage in whole of sector 

policy, particularly where that policy may require trade-offs with agency 

priorities.  Formal agreements can constrain the necessary flexibility.  
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Evolution of premiers’ departments  

Historically the departments or offices of premiers in Australia have been 

small and relatively insignificant.  Martin Painter cites a memo from the 

Queensland Colonial Secretary in 1915 describing itself as the department for 

‘everything else’, expressing regret about the tendency to “'treat the Premier's 

department as (a) jumble store of administrative oddments” and urging that its 

true function be coordination (Painter, 1987:81).  Spann (1979 cited in 

Campbell and Halligan, 1992:46) described the typical premier’s department 

as "a holding company for semi-autonomous units" as they took on an 

increasing number of responsibilities that did not neatly fit anywhere else.  

Painter notes that Victoria did not have a premier’s department from 1894 to 

1936 and South Australia did not have one until 1965 (Campbell and Halligan, 

1992).  At the federal level in Australia, the Prime Minister’s department has 

taken an increasingly strong role in coordination over the past few decades 

rather than leaving this to the more traditional role of finance departments 

through the budget process which “unduly privileges financial considerations” 

(Keating, 2004:169).  The key mechanism for greater power and influence has 

been an increase in staff and functions in the Prime Minister’s Office which is 

more closely attuned to the political agenda than would be expected of a 

department.   

 

In Western Australia, the premier’s department was first established in 1898 

with four staff and has operated continuously as a separate entity since 

1948.66  According to early leader, Ralph Doig, the status of the premier’s 

department was downgraded to be a sub-department of Treasury in 1941 

because ministers thought that its head at the time, Mr Louis Shapcott, had 

become too powerful (Doig, 1986:173).  A range of matters came in and out of 

it over the years.  Examples include the Agent-General in London, the 

Government Motor Car Service, Government Printer, Public Service 

                                            
66 See the State Records Office at 
http://aeon.sro.wa.gov.au/Investigator/Details/Agency_Detail.asp?Entity=Global&Search 
=premier%27s%20department&Op=Exact&Page=1&Id=26&SearchPage=Global 
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Commission, Railway Advisory Board, the State Gardens Board and, during 

the Second World War, blackouts, hotel hours, race meetings, and basic 

wages.  It has also held responsibility for Royal Commissions, protocol and 

the appointment of Justices of the Peace.  Some of these functions remain.  

At times, it too must have been considered the department for ‘everything 

else’.  In the early 1970s, Premier John Tonkin asked Doig, then head of the 

Public Service Board, to investigate the “stronger policy model” that Dunstan 

had introduced in South Australia but Tonkin was voted out of office before 

any progress was made—Doig “was lukewarm on the concept but later came 

to realise it was a good idea” (Doig, 1986:487).   

 

It was the decade from 1983 with the election of the Burke Labor government 

that recorded changes were most frequent.  This decade saw the separation 

of support for the Premier and for Cabinet into separate units and, according 

to a senior bureaucrat at the time, the department “was to become the top 

policy formulation unit” in the same way that Treasury was the key finance 

area and the Public Service Board was responsible for personnel (Blight, 

2004:26).  This move to strengthen the premier’s department was further 

reinforced by the transfer of the Corporatisation Policy and Planning Unit of 

Treasury to the Microeconomic Reform Branch of the Department of Cabinet 

in November 1991 (MPC, 1992), perhaps attempting as other governments 

had done to bring some competition to the Treasury advice. 

 

With the change of government in 1993, the support for Cabinet was 

absorbed into the State Administration arm of the ministry.  A review of the 

then Ministry of the Premier and Cabinet in 1997 concluded that the set of 

agencies within the premier’s portfolio “should not embrace functions which 

require direct responsibility for service delivery, operational activity or 

particular client groups” (Codd, 1997:ii).  Codd envisaged a coordination 

function and a public sector management function reporting through the head 

of Premier and Cabinet.  Among the drivers of this reform were the need for a 

better coordination role of high level management and policy issues giving a 

more whole of government approach for significant cross portfolio issues and 
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the desire to further integrate policy into the career public service, leaving the 

political dimension of coordination and advice to the premier’s office staff.  

Only some aspects of this report were implemented.  By the end of the 

Richard Court government, the key roles of the department as described in its 

budget papers were: supporting the premier as head of state; state 

administration; public sector management; and policy coordination.  These 

are described in more detail in Appendix 12 where they are compared with the 

functions of the department in the last year of Gallop’s premiership (2005-06). 

 

This historical overview illustrates that there have been a number of attempts 

over several decades to increase the policy capacity of the premier’s 

department but the most successful attempt in the 1980s was at the time of 

the WA Inc scandals.  After that, its traditional administrative role 

predominated again with some of the key actors having risen through the 

department ranks in the intervening decade.  Any changes Gallop wanted to 

make would need to take account of this history.  As outlined in Chapter 4, 

most heads of the premier’s department and other central agencies over more 

than half a century had extensive and continuous service in public 

administration in the State whereas governments have tended to be far more 

transient than their counterparts elsewhere and certainly more transient than 

their senior bureaucrats.  This longevity would suggest to a rational 

bureaucrat that he67 could expect to outlast the government and it may be 

counterproductive to respond with alacrity to proposed reforms that the next 

government might not support.  

 

Gallop’s department 

Gallop maintained a similar set of functions to Court but during his term the 

mission of the agency changed from “To ensure the Premier's requirements 

and those of Cabinet are met” to “Supporting the Premier and Cabinet in 

achieving the Government’s vision for all Western Australians, through 
                                            
67 The masculine pronoun is used appropriately since until Gallop became Premier all heads 
of the premier’s department, Treasury and the public service commission/board had been 
men. 
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leadership and coordination and the promotion of excellence in the public 

sector”.  Both statements clearly reflect a relationship with a department 

established to serve the needs of two principals, the premier and the Cabinet.  

This research does not intend to examine the extent to which the addition of 

coordination to the mission statement was a change in style or substance, 

rather it is focused on understanding the nature of coordination as it was 

practiced during that period.  Certainly, none of the required key performance 

indicators for the department were changed to measure the agency’s capacity 

to coordinate.  Its high level policy performance measures are listed in Box 11 

and neither includes any reference to coordination or collaboration. 68 

 

Box 11: Key Performance Indicators of Gallop’s depa rtment 

 
• Effectiveness : Satisfaction of the Premier and ministerial officers with services 

provided on a 5 point Likert scale derived from an annual survey 

• Efficiency : Cost per hour of policy advice provided 

 

The major changes from 2001 to 2005, evident from annual reports and 

budget papers as well as from my observation, were in the scope of the policy 

coordination role and the addition of other policy roles to the department as 

separate units (see Appendix 12).  These changes resulted in the increase in 

staff from 520 to 750 indicated in Chapter 5.  However, unlike the 1980s, 

corporatisation policy was clearly back in Treasury.  In addition to generic 

policy areas—social, environmental, economic and regional—in the political 

arm of his department, Gallop also made considerable use of small policy 

offices and taskforces in his department to support his particular policy 

priorities and to achieve coordination across government.  Most of these units 

had a transitory role and an overview of them follows later in this chapter.  

With few exceptions, they reported to the director general of the department 

                                            
68 These are required by legislation in Western Australia and reported in Annual Reports.  The 
Key Effectiveness Indicator measures the level of satisfaction of the Premier and ministerial 
offices with the work of the department as indicated on a 5 point Likert scale in an annual 
survey.  There are other indicators related to functions that are more specific in nature. 
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and were not closely associated with the political arm—clearly the powerful 

politically aligned unit that was created in the 1980s was not going to re-

emerge under Gallop.  This was perhaps an unintended and unfortunate 

outcome of attempting to balance a pragmatic approach to getting policy 

advice with caution about political appointments in the shadow of history. 

 

Perceptions of Gallop’s department 

Two themes about the capacity of Gallop’s department to contribute to 

coordination emerged from my interviews.  These related to the skills of the 

staff and its role, particularly at the political interface (see Appendix 13 for a 

summary of these comments).  The skills of the staff were discussed in 

Chapter 5.  

 
In regard to the role of Gallop’s department, there was an appetite from 

people interviewed, particularly but not exclusively from critical observers, for 

his department to take a ‘firm’ role—advising him on ways to deliver his 

agenda, monitoring the implementation of the government’s reform agenda, 

ensuring an understanding of that agenda, and leading responses to 

contentious and complex initiatives.  The department’s power was seen to 

have diminished in some respects to that of a ‘powerful butler’: 

The Commission on Government recommendations resulted in the 

Department of the Premier and Cabinet becoming a post box.  Before COG it 

was much more powerful.  This power probably related both to the 

personalities and the legislative framework. This new order has left the head 

of the premier’s department in the role of the ‘powerful butler’, but previously 

we had people who showed leadership.   

 
However, expectations were by no means unanimous and as one observer 

remarked:  

A premier’s department can only make things happen if they are empowered 

to do so by the government. ‘They can only do what they are allowed to do’.  

 

As discussed previously, there was concern for more emphasis on 

communication at the interface between the political and public sector 

domains and the onus for this was seen by a number of people to rest with 
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Gallop’s department working proactively with the rest of the public sector.  

One observer expressed it thus: 

The premier’s department should be involved in whole of government 

planning in consultation with other agencies, supporting Cabinet in this role; 

advising Cabinet subcommittees on the quality of plans coming to them; and 

with DTF, making sure that anything that goes to ERC aligns with priorities 

and is value for money.  

 
In summary, my interviews re-confirmed the views of Davis (1995) and others 

(for example Brehm and Gates, 1997; Worsham and Gatwell, 2005) of the 

need for mechanisms for communication and interaction at the interface 

between the political, policy and administrative domains but attempts to 

maintain a demarcation between the roles of political and permanent public 

servants especially arising from WA Inc may have detracted from the capacity 

for this communication.  In solving one problem of undue political interference 

that was so strongly evident in the 1980s, communication problems had 

become exacerbated.  Expectations among many people were that the 

premier’s department could fix these problems if it had a will.  However, 

others who were or who had been closer to the centre of government were 

more likely to take the view that a premier’s department only has the power 

invested in it by the government of the day—they can only do what they are 

allowed to do.  Western Australian history has shown that powerful premier’s 

departments are not always welcome and Labor party history in particular cast 

a shadow on what Gallop could do.   

 

Role of Treasury: competition for power 

Contrasting with the calls for a more proactive role for Gallop’s department, 

were concerns that Treasury had grown too powerful in parallel with the ERC 

that was discussed in the previous chapter.  People interviewed took the view 

that this strong role had developed because the premier traditionally held both 

portfolios and “was able to balance the roles of both departments.”  In his 

recollections, Doig saw Treasury begin to emerge as the key agency with the 

Depression in the 1930s when it “became a totally demanding part of the 

premier’s job” and it maintained that power with changes to commonwealth-
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state financial arrangements which developed during World War II (Doig, 

1986:63).  The extent to which this increasing power also related to 

personalities, a vacuum as the premier’s department reassessed its role now 

that the premier no longer held both portfolios, or to the concern of Gallop’s 

government to demonstrate its sound financial credentials following WA Inc, 

was a matter of conjecture among people interviewed.  Whatever the reason, 

Treasury was seen to take a much stronger role in whole of government 

activities, without the counterbalance of another strong central agency, 

attributed by one observer to their increasingly sophisticated approach of 

influence rather than control as outlined in the following comment: 

Prior to 1985, Treasury were the kings.  The FAAA (Financial Administration 

and Audit Act) came in then and devolved a lot of control and decision making 

out to agencies.  In the 1990s, DTF people just said “it is not our 

responsibility” but they are advising the Treasurer who administers that Act so 

they have the opportunity to influence.  They are now learning to influence—it 

works if you tell the minister the problem and here is a solution—this is a 

more sophisticated approach of influence and coordination, crystallisation and 

facilitation—rather than control and the other central agencies have not 

picked that up—if they don’t have authority and control they do not know what 

to do.   

 

There was a perception that the advice that went to the ERC lacked policy 

input from across government.  This led to some frustration on the part of 

ministers and senior public servants that Treasury’s role grew over time from 

providing the necessary “strong central control of finances” to include policy 

views in areas where they were not expert.  The power of Treasury is not a 

new problem in Australia and it is now more than 30 years since Prime 

Minister Malcolm Fraser split the then Treasury into separate finance and 

economic arms to reduce its power and get more contestable advice (Weller, 

1989a:74).  It is undoubtedly an issue that needs to be taken into account 

when establishing formal structures and routines to work with agencies across 

government and from Gallop’s perspective as he worked to rebuild the 

economic credentials of the Labor party, one that needed to be balanced 

carefully.  It was also an issue for the Blair government with a review 
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suggesting that agencies were more responsive to Treasury than to the prime 

minister’s department: "The Treasury was greeted (by departments) with a 

caution and care bordering on white-knuckle nerves.  In all too sharp a 

contrast, the (Prime Minister’s) Delivery Unit was accorded a polite, urbane 

reception" (Personal communication quoted in Fawcett and Rhodes, 

2007:102). 

 

Whereas the introduction of Outcome Based Management (DTF, 2004) 

provided the opportunity for a more coordinated cross agency approach to the 

budget process, there is little evidence that this led to the desired outcome 

with funding and accountability remaining focused at the agency rather than 

the whole of government level (van Schoubroeck, 2008a).  So while reform of 

the budget process is seen as critical to a coordinated approach where 

complex problems are being addressed by more than one department 

(Mulgan, 2002), my research shows that it was not a lever that Gallop chose 

to use even though Western Australia has been described by some as a 

leader in this field nationally and internationally (Bartos, 1995; Mayne and 

Wilkins, 2005).   

 

Special purpose units (SPUs) in DPC 

Background 

The trend to develop powerful agencies along functional lines has made 

government less sensitive and less able to address the problems of those 

client groups (like unruly youth) whose service requirements cut across 

departments (Mulgan, 2002).  Since his resignation, Gallop himself has been 

critical of the capacity of NPM to address complex social issues like poverty 

and indigenous disadvantage: 

New Public Management was always going to have some difficulty with 

complex issues like poverty, long-term unemployment and social exclusion.  

Its vision of functionally separate and independently managed units of 

government delivering standardised services to customers or clients worked 

well for the ‘average’ citizen.  When it came to the differences associated with 

a multicultural society, the history associated with indigenous disadvantage, 
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the psychology associated with poverty and the culture associated with long-

term unemployment, it was bereft of solutions. (Gallop, 2006b:12). 

 

The coordination agencies that emerged have gradually replaced inter-

departmental committees. They are often created within the premier’s portfolio 

and attached to that department with the intention to wind them back after a 

period of time and merge them in more permanent agency structures (Painter, 

1987; Shergold, 2004).  O’Faircheallaigh et al (1999) citing research in the 

aged care industry show that the success of these coordinating agencies is 

limited and attribute it to a range of factors such as establishing their 

credibility, lack of resources and limited influence with Cabinet or Treasury.  

Being part of the premier’s portfolio is seen as a means of increasing their 

influence.  Other solutions, according to O’Faircheallaigh et al, lie in 

restructuring incentives, information flows and addressing those common 

barriers to cooperation: secrecy, funding regimes and different cultures 

between ministerial offices and departments.   

 

Gallop’s SPUs 

Those special purpose units (SPUs) hosted in Gallop’s department together 

with their main purpose are listed Table 11.  Table 11 also shows that several 

moved from Gallop’s portfolio to other ministers and/or departments after the 

policy development stage had been completed.  

 

Some of Gallop’s SPUs related to his portfolios of Science and Citizenship & 

Multicultural Interests.  Others were policy issues in most of which he as 

premier took the lead role but without a specific portfolio.  Road Safety was an 

exception.  It was located in the Department of the Premier and Cabinet 

(DPC) but was for the most part responsible to the Minister for Community 

Safety.  A Physical Activity Taskforce was established in DPC and the 

sustainability policy unit was informally attached to his office.  The Gordon 

Inquiry into sexual abuse in Aboriginal communities was also led from his 

department.  In his second term, when he assumed the Water Resources 

portfolio dropping Science and Citizenship & Multicultural Interests, the 
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supporting offices remained administratively attached to DPC.  The Office of 

Water Strategy had already been established in his department—one of the 

few specialised units established in the politically aligned policy division.  

Finally, in November 2005, an Office of Development Approvals Coordination 

was established in DPC “to progress the approvals reform process and further 

strengthen Western Australia’s attractiveness as a leading investment 

destination” (WA, 2006:87).69  Responses to crises like the Bali bombings 

(Box 9, Chapter 4) that were led from his department could be dealt with 

expeditiously without the need for ‘special units.’ 

 

Table 11: Special coordinating units in Gallop’s de partment 
 
 

• Established Social, Economic, Regional and Environmental policy units in the policy 
division of DPC 

• Established an Office of Water Strategy in the policy division of DPC, to be transferred to 
the Department of Water at a later date 

• Established a Citizens and Civics Unit in the policy division of DPC, abolished in 2006 
• Established a Taskforce to address family violence and child abuse in Aboriginal 

communities, implementation transferred to Indigenous Affairs 2005 (The Gordon Inquiry) 
• Transferred the existing Office of Multicultural Interests to his portfolio and chaired the anti-

racism steering committee, assigned to another minister following the 2005 election 
• Commissioned a review of Native Title, transferred to Deputy Premier’s portfolio in 2002, 

transferred the Office of Native Title to Treasury and Finance in 2006  
• Established an Office of e-Government which was responsible to the director general of 

DPC 
• Established a Sustainability Roundtable and Development Unit within DPC, transferred to 

Environment in 2006 
• Established a Substantive Equality unit, located in the Equal Opportunity Commission in 

2005 
• Located the Office of Road Safety in the premier’s department but responsible to the 

Minister for Community Safety 
• Established an Office of Crime Prevention directly responsible to the Premier to develop a 

crime prevention strategy for government as a whole, transferred to Police in 2006 
• Established an Active Ageing Taskforce, implementation transferred to Community 

Development 
• Established an Office of Science and Innovation and the Premier’s Science Council within 

a Science portfolio held by the Premier, assigned to another minister following the 2005 
election  

• Established a Physical Activity Taskforce within DPC, transferred to Sport and Recreation 
in 2006 

• Established an Office of Development Approvals Coordination in 2005 within DPC 
 

(Source: WA, 2005 and various annual reports of DPC) 
 

                                            
69 A report by the Auditor General in 2008 concluded that the Office and associated reforms to 
the project approvals process had “not resulted in the intended improvements” (OAG, 2008) 
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Taken at face value, all the SPUs met at least one of the circumstances 

expected by Shergold (2004) to prevail if such an entity is to be established 

(see Table 1, Chapter 2)—that is they addressed complex or contentious 

issues across a range of stakeholders, they needed multidisciplinary 

approaches, or, as was the case for the Square Kilometre Array telescope bid 

led by the Office of Science and Innovation (see Box 6, Chapter 4), coherence 

in an emerging field was a high priority.  Most had a transitory role in Gallop’s 

department and had policy development as their primary function.   

 

Effectiveness of policy units 

Comments on the effectiveness of SPUs varied from grudging acceptance of 

their need in the short term, to a view that they were ineffective to a concern 

that they simply created work—“all that stuff, all that paper work” as one 

senior public servant put it.  A summary of comments is in Appendix 14.  

Ministers and their staff were more likely to consider it necessary to “have 

structures put in place to make other parts of government work together and 

realise they have to contribute to larger whole of government outcomes.”  

They were described by a ministerial advisor as ad hoc arrangements serving 

as “accelerated mechanisms for accountability” that should be required only 

until the interdepartmental operations become mature and sophisticated.  It 

was considered important that small offices were clear about their mandate 

and realised that they get “their achievements through the achievements of 

others.”   

 

From the perspective of a ministerial staffer there “is nothing wrong in a 

complex area in having more than one source of advice as long as the groups 

don’t trip over one another” whereas an external observer was concerned that 

these entities “tend to be in the central agency and often develop into 

opposition to the line agencies.”  This supports the work of Fenger and Klok 

(2001) about the threats to coordination when agencies are functionally 

competitive even if they all support the policy direction.  In such instances line 

agencies would be getting mixed messages about priorities and objectives 
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and, without strong motivation, a ‘laggard’ response to those offices should be 

anticipated (Wood and Waterman, 1993).  There were mixed views as to 

whether or not they were more effectively placed in Gallop’s department with 

his “imprimatur to get off the ground” but some ongoing ministerial 

involvement was important including a minister “with his finger on the pulse.”  

As one of the senior public servants said: 

It is important in many instances that the premier takes a lead role but it is 

also important that there is an acceptance from the beginning that things 

need to move out of the premier’s department at some point. 

 
If success of policy offices can be judged in terms of policies launched and 

reviews finalised, problems solved or programs funded, then every one of the 

SPUs located in Gallop’s department was successful to some extent.  

Needless to say, there were many other examples across government of 

policy initiatives that required agencies to work together and some of them 

stalled while others were successful.  For instance, despite a commitment to 

introducing biodiversity legislation in 2001, subsequent consultation and a 

discussion paper, the Environmental Protection Authority (EPA) reported in 

2007 on the still urgent need to finalise and enact the Biodiversity 

Conservation Bill (see Box 12).  A media statement on 16 May 2005 suggests 

that the competing interests of environmentalists and farmers had been 

accommodated by responding slowly, upsetting the fewest people.  The 

legislation had not been introduced when an election was called in September 

2008.   

 

In contrast to the Biodiversity legislation, implementation of the government’s 

commitment to end logging in old growth forests (Box 1, Chapter 1) was not 

led from Gallop’s department either, yet it was widely acclaimed to be a 

success.  Gallop did, however, operate as a ‘boundary rider’ from time to time.  

While most of the related media statements were from the Minister for 

Environment, a joint statement was released at a critical point of 

implementation (GMO, 4 November 2001) and on the contentious issue of 

industry assistance it was the premier alone (GMO, 18 December 2002).  

Clearly, a generic environmental policy unit in the premier’s department was 
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neither necessary (Old Growth Forests) nor sufficient (Biodiversity) to ensure 

that specific policy initiatives would be progressed when leadership was 

vested outside the premier’s portfolio. 

 

Box 12: Biodiversity conservation legislation—upset ting fewest? 
 

 
• 2 May 2001:  The Greens are assured in the Legislative Council that the Government's 

environment policy includes a commitment to introduce biodiversity conservation 
legislation (Legislative Council, 2 May 2001). 

 
• 12 November 2003: The Minister for the Environment announces that a discussion paper 

on the proposed Biodiversity Conservation Act for Western Australia has received 
widespread community support.  She aims to introduce legislation in 2004. (GMO, 12 
November 2003). 

 
• 17 August 2004: The Greens are advised that drafting instructions are being prepared; 

drafting instructions are complex.  The Bill remains a high priority for the Government and 
work on its preparation is continuing.  However, at this time a date for introduction to 
Parliament cannot be given (Legislative Council, 17 August 2004) 

 
• 16 May 2005: A media announcement advises that the Agriculture Minister has assumed 

lead ministerial responsibility for salinity and natural resource management.  He will 
continue to work jointly with the Environment Minister who would retain responsibility for 
natural resource management matters associated with the environment or biodiversity.  
The strategies reflect the Gallop Government’s commitment to the protection and 
enhancement of many of Western Australia’s key natural assets such as its unique 
biodiversity, productive agricultural land, coastal environments and precious waterways. 
(GMO, 16 May 2005). 

 
• In 2007, the EPA recommends that the government “Finalise and enact the Biodiversity 

Conservation Bill: the need for biodiversity conservation legislation is urgent as the 
existing legislation is outdated” (EPA, 2007). 

 
• 29 August 2007: The Greens are advised that the bill (now the Biodiversity and 

Conservation Bill) will be introduced once the “large and complex” drafting is completed 
(Legislative Council, 29 August 2007). 

 
• 6 September 2008: Government goes to election without the Bill being introduced. 
 

 

The overall positive assessment of the success of the Office of Water Policy 

(see Box 2, Chapter 1) is evident in the range of comments in Appendix 10 

despite concern from one observer that it “really got in the way of the 

department getting on with the job”—perhaps reflecting Painter’s (1981) 

warning about central agencies getting too involved.  Nonetheless, the 

leadership from Gallop’s department by someone with clout supporting on-

going debate with stakeholders in industry and the community was perceived 
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to be a key success factor for this central policy unit.  As noted in Chapter 6, 

the success of this policy unit was also attributed to the small and dedicated 

Cabinet committee to which it reported. 

 

The Gordon Inquiry on the other hand seemed to have lost its way when 

responsibility for implementation moved from Gallop and his department to 

the Department of Indigenous Affairs.  Neither the generic Social Policy Unit 

in DPC, the corresponding committee of Cabinet nor the large sub group of 

directors general was seen to have the necessary capacity to provide the 

implementation unit with the necessary support to bring large departments ‘to 

heel’ (see Appendix 11).  In contrast to the routines for on-going debate and 

consultation established to develop and implement solutions to the ‘Water 

Problem,’ the preferred solutions to the ‘Gordon Problem’ were agreed 

following the Taskforce recommendations and funded at the initial stages.  

The central coordinating unit’s role was to oversee implementation of an 

agreed plan.   

 

Painter (1987, and also Craswell and Davis, 1993) have identified the 

importance of routines to resolve conflict and the importance of dialogue has 

been highlighted by Senge (1990) and others (see for example Page, 2004; 

Moynihan, 2005).  These routines can contribute to establishing the essential 

ingredients for coordination—common sets of interests and beliefs (Zafonte 

and Sabatier, 1998; Fenger and Klok, 2001).  Comments to me support the 

view that the Office of Water Policy had the skills and the mandate to 

establish these routines.  Comments showed the need for routines to deal 

with conflict were also needed for the Gordon Inquiry implementation—“things 

got personal between a couple of the key players.”  The dysfunction in 

Aboriginal communities also appeared regularly in the media culminating in 

2006 with the police publicly speaking out about lack of effort on the part of 

other agencies and one officer was quoted as saying, "government agencies 

were failing and it was a matter of time before somebody was killed.”  The 

officer was "compelled to speak out of frustration at problems which had been 

escalating for two years" (Banks, 2006).  Added to the interpersonal and 
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interagency issues, the Auditor General noted that the Gordon 

Implementation Unit had not been able to put in place the necessary 

administrative capacity to coordinate and monitor the progress of funded 

initiatives across agencies (OAG, 2005b).  Research elsewhere has noted the 

importance of administrative capacity in collaborative work across agencies 

(Schout and Jordan, 2005).  The report of the Auditor General indicates that 

placement of the implementation unit in Gallop’s department until 2005 did not 

appear to be sufficient to establish the necessary administrative or problem 

solving capacity or authority. 

 

Commenting on another interagency initiative sponsored through a line 

agency, one minister observed that: 

The Taskforce process demonstrates what happens when there is no shared 

understanding of what is important to government. The Taskforce was 

created as a way of focusing attention on the need to develop initiatives 

around positioning the State.  Initiatives developed by the Taskforce did not 

go anywhere because they were not seen by the Department of Treasury and 

Finance as important as other issues facing the State. Without financial 

resources, there is little that can be done to promote and give substance to a 

policy.  The DTF has an important role to play in advising the government of 

the budget parameters—what the government can afford to do. That role 

should not extend to unduly influencing government spending priorities or 

developing financial models that are at times suspect. 

 
 
This section has demonstrated the range of policy issues Gallop planned to 

lead from his department such as Science and Multicultural policy, and others 

such as the Bali bombings that could not be foreseen.  The advantages of 

support from central agencies is reinforced in comments from interviewees 

and there is evidence that without this support policy initiatives requiring cross 

government support will often drift.  This support however can be 

demonstrated in ways other than by making the premier the responsible 

minister or putting a policy unit in the premier’s department.  It reinforces the 

importance of problem solving and conflict resolution routines and shows that 
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location in the premier’s department alone is insufficient for coordination to 

thrive. 

 

The next part of this chapter examines Gallop’s machinery of government 

reforms that also aimed to provide a more efficient and effective coordinated 

public sector. 

 

Machinery of government reforms 

Pie in the sky? 

When Gallop took office, machinery of government reforms were widely 

considered to be long overdue in Western Australia.  This section provides 

some historic context and reviews the reforms initiated by Gallop and 

considers the extent to which the government had the capacity to ensure that 

those reforms were implemented.    

 

A review of the machinery of government was announced in 1978 by Sir 

Charles Court.  Little appears to have eventuated although a steering 

committee of department heads was formed under the leadership of the 

Public Service Board (PSB, 1978; Wettenhall, 1986).  The Commissioner at 

the time recalled recently in his oral history (Cooper, 2008:36): 

We didn’t really get too far on that.  I got all the Permanent Heads in 

separately to get them to review their functions but quite frankly I didn’t get 

anywhere with it and I think I put it in the ‘too hard basket’.  I gave it to my 

successor. He apparently didn’t do anything about it either.  That’s about as 

far as it got. I regarded it really as a bit of a ‘pie in the sky’ business. 

 

There were reforms in some parts of the public sector however.  A major 

functional review of the health portfolio about the same time elicited the 

following comment from the Health Commissioner of the day perhaps also 

reflecting the views of his colleagues at the time who escaped review: 

They were exceedingly intrusive, and to my mind they didn’t always get the 

right end of the stick. By that I mean that at least what we’d all exemplified 

was a genuine interest in the health of the community as the primary 
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consideration and all the paraphernalia was the means to do it really. And the 

functional review committees seemed to be concerned more about the dry… I 

don’t know how to describe it really. They were more interested in the 

machinery of it and preoccupied with the machinery of it and not greatly 

interested in the output or the outcome, I should say. And that, to my mind, 

was the problem really. More interested in how a thing was done than what 

the result was. Yes, I suppose that would sum it up really (McNulty, 2009:38). 

 

The subsequent Labor governments of the 1980s embarked on an extensive 

functional review determined to reap efficiency dividends as well as focusing 

on the introduction of NPM and relationships with business (often to their 

detriment).  Premier Richard Court made an initial bold step to create a mega-

Ministry of Justice in the early 1990s70 and is on record as describing the 

public sector in Western Australia as "the most complex and fragmented of all 

jurisdictions in this country" (Legislative Assembly, 19 June 1997).   

 

Richard Court’s government did, however, oversee the introduction of the 

Public Sector Management Act 1994 and a subsequent review of that Act in 

1996 recommended “that immediate steps be taken to rationalise the number 

of public sector bodies, and in particular to reduce the number of departments 

of State, with a view to making the machinery of Government more functional 

and efficient” (Fielding, 1996: Recommendation 97).  A subsequent review of 

this review (Kelly, 1997) reaffirmed the general direction of the Fielding report 

further suggesting that “statutory authorities should be reviewed and, if 

appropriate, transformed into departments of State.”   

 

Each of these reports had received extensive input from the public sector so it 

is not surprising that Gallop was able to have a major report prepared within 

                                            
70 This Ministry was subsequently split into a Department of Corrective Services and an 
Attorney General’s department in 2006 following an inquiry initiated by Gallop in April 2005. 
(the Mahoney Inquiry) and indeed one of the senior public servants interviewed for this 
research noted “the Ministry of Justice established by the previous government was never 
going to work.”  The combination of functions was considered incompatible.  
Recommendations of the Mahoney Inquiry were mindful, however, that it was desirable to 
“preserve beneficial linkages and avoid unnecessary duplication of functions” 
(recommendation 80). 
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months of coming into office—Hicks et al, 2001: Government Structures for 

Better Results more commonly known as the MOG report.  Nor is it surprising 

that it recommended reductions to the number of departments and a review of 

statutory authorities.  Government may have changed but many of the 

principal actors in the public sector had not.  For instance, Gallop’s Under 

Treasurer John Langoulant was a member of the review committee for both 

the Kelly review and the review initiated by Gallop.  At the time, according to 

the local press at least, Langoulant was considered the most powerful public 

servant in Western Australia.  In less than three months Gallop had 

announced a new overarching structure, streamlining departments and 

ministerial portfolios.   

 

The creating, merging and abolishing departments is a traditional tool of prime 

ministers and premiers in bringing about change to effect greater whole of 

government coordination, as well as the usual aspirations for efficiency and 

effectiveness.  Based on interviews of senior executives in the 

Commonwealth, Craswell and Davis concluded that amalgamations of 

departments are likely to improve policy coordination although their success is 

"moderate rather than spectacular" (Craswell and Davis, 1993:206).  Similarly, 

the major reforms by Prime Minister Hawke at the federal level in 1987 had 

improved coordination as one of the expected outcomes (Codd, 1987).  Pollitt 

(1994) also includes coordination as one of the drivers for restructuring.   

 

Other drivers may be political—to create an impression of action or to address 

a problem in Cabinet; policy based—to provide a change in emphasis, to 

address changes in the external environment or to cater for a new function of 

government; or administrative—to achieve efficiencies.  For instance, political 

considerations were a key driver for Whitlam’s rearrangements when he 

assumed office increasing the number of departments to ensure each minister 

had a least one department (Hazlehurst and Nethercote, 1977).  Elsewhere 

research suggests that there is no set of underpinning principles for 

machinery of government organisation.  Rather it is a prerogative of the leader 

who must inevitably weigh up the relative merits of the political, policy and 
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administrative dimensions of any proposal for reorganisation of government 

departments (see Weller, 1991a; Davis et al., 1999).   

 

Department amalgamations 

Department amalgamations over Gallop’s first two years are shown in Box 13.  

(A list of all departments at the end of Gallop’s term is in Appendix 15.)  Small 

departments like Fisheries and Sport & Recreation continued whereas, in 

most other Australian jurisdictions, these have generally been merged into 

bigger departments.  The amalgamations arose largely from the MOG report 

and from Costello’s subsequent functional review.  Subsequently, a new 

Department of Water has been created, the departments for Community 

Development and Justice (as noted above) have both been split and 

Environment and Conservation & Land Management have been merged.  

This is in contrast to the MOG recommendation for two departments—a 

Department of Conservation and a Department of Environment, Water and 

Catchment Protection—that was not implemented.  

 

To some this might indicate that MOG got it wrong.  In a rules-based, 

hierarchical environment, the MOG report would be been seen as the blue 

print for the future.  Others might conclude that the public service stalled the 

reforms.  An alternative view is that it shows confidence on the part of 

government to create and abolish agencies as a strategy for change.  To 

those actors for whom a rule based system was expected, any deviation from 

those recommendations would be perceived as lack of commitment by 

government whereas others would be more likely to accept changes on a 

case by case basis within a broader framework.  Whatever the intent of 

government, mixed messages about priorities would be expected to result in a 

“laggard” response from the public sector (Wood and Waterman, 1993).  

Certainly the capacity of the government to make these changes without a 

majority in both Houses was an issue.  Due to the complexities in the enabling 

legislation for many of the government departments and agencies, a number 

of the recommendations of the MOG report could not be readily implemented 

(Gallop, 2001).  Although clearly keen to progress these reforms, the 
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government was constrained by the rate at which the legislative amendments 

could be progressed.  

 

Box 13: Department mergers in Western Australia 200 1-2005 
 

  
• Department of Consumer and Employment Protection created merging the former 

Ministry of Fair Trading, Department of Productivity and Labour Relations and WorkSafe 
WA (1 July 2001); 

• Department of Education and Training comprising the former Departments of Education 
and of Training (3 February 2003); 

• Office of Water Regulation was abolished on 1 January 2004 with some of its functions 
merged with the Department of Environment and others transferred to the Economic 
Regulation Authority; 

• Department of Housing and Works combining the functions of the former Ministry of 
Housing, the Government Projects Office, the Western Australia Building Management 
Authority and parts of the Contract and Management Services department (1 July 2001); 

• Department of Local Government and Regional Development combining the roles of the 
former Department of Local Government with the regional functions formerly undertaken 
by the Department of Commerce and Trade (1 July 2001); 

• Department for Planning and Infrastructure created combining the former Department of 
Transport and the Ministry for Planning and parts of the former Department of Land 
Administration (1 July 2001); 

• Department of Industry and Technology formed comprising each of the Contract and 
Management Services department and the Department of Commerce and Trade (1 July 
2001); 

• Department of Mineral and Petroleum Resources formed comprising the former 
Department of Minerals and Energy and the Department of Resources Development (1 
July 2001); subsequently renamed the Department of Industry and Resources absorbing 
some of the functions of the Department of Industry and Technology (DOIT). Other 
functions of DOIT were transferred into the Department of the Premier and Cabinet and 
the Department of Treasury and Finance. The Department of Industry and Technology 
was abolished (3 February 2003); 

• Department of Treasury and Finance combining the former Treasury Department and 
State Revenue Department (1 July 2001). 

 
(Source Legislative Council, 14 March 2006:416). 

 

 
The Machinery of Government (Miscellaneous Amendments) Bill 2005 was 

finally proclaimed on 1 July 2006, five years after changes had been 

announced.71  The legislative changes focused on making it easier rather than 

harder for the government of the day to reconfigure the machinery of 

government arrangements repealing a raft of legislation that established 

particular departments.  Some of them remain.  The Disability Services 

                                            
71 As this was an Omnibus Bill there is no corresponding Act.  For further information on the 
details it is necessary to read the Second Reading Speech. 
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Commission for example remains established as a department in legislation.  

Similarly the School Education Act requires that the section relating to non-

government schools is administered by a department other than the education 

department.  Such forms of legislation limit the power of governments to make 

machinery of government changes, particularly when they do not have a 

majority in both Houses.  The debate in the House at the end of June 2006 

confirms that the government had to concede last minute changes to appease 

the Opposition, maintaining a Country Housing Authority for instance. 

 

Thus while Gallop had followed what is generally considered to be good 

practice in endeavouring to implement machinery of government changes 

promptly (Nethercote, 2000), his reforms were frustrated to some extent by 

the degree of administrative and legislative action required to implement 

them.  For leaders without a majority in both Houses, their power to use 

departmental amalgamations can be hampered where those departments are 

established in legislation rather than administratively.72 

 

Statutory authorities 

Statutory authorities provide another element in the machinery of government 

that adds to complexity and reduces the capacity to have a coordinated 

approach reflecting the concerns about the negative impact of corporatisation 

on coordination (Peters, 1998; Weiss, 1998; Pierre and Peters, 2000).  The 

MOG report proposed as a guiding principle that “(s)tatutory authorities should 

only be created where there are compelling reasons to do so” (Hicks et al., 

2001:23) and recommended that: 

The functions of each statutory authority in the Western Australian public 

sector should be reviewed before 1 July 2002 to assess the appropriateness 

and feasibility of incorporating those functions into departments of State 

(Recommendation 9). 

 

Ministers were responsible for reviews of statutory authorities within their 

portfolios with a view to absorbing their functions into departments where 
                                            
72 Section 35 of the Public Sector Management Act provides the enabling legislation. 
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possible.  However, apart from the abolition of a raft of health boards across 

the state, few were abolished in the short term and indeed, the government 

continued to create statutory authorities from functions that had historically 

been part of government departments.73  Nonetheless, Hansard shows on-

going references to the principle of reducing statutory authorities as legislative 

reviews or other pre-determined milestones were reached.  Debates in 

Parliament reveal that some statutory authorities had considered the 

government’s position and determined that they should continue as 

independent entities whereas others were to be merged at appropriate times 

well into the future (see for instance debate in the Legislative Council, 10 May 

2006;  and, 31 May 2007).   

 

Thus the messages from government about their determination to reduce the 

number of statutory authorities were mixed and there was no sense of 

urgency providing the environment for drift (Shepsle and Bonchek, 1997).  

Given that it is difficult to understand the circumstances in which it would be in 

the interests of either board members or the people employed in these 

agencies to abolish them, it is not surprising that any progress that was made 

was slow and that arguments were put that meant that the recommendation 

should not be progressed.  

 

Coordinating departments 

Another of the strategies to enhance the capacity of governments to take a 

coordinated approach is to use departments of state in a portfolio coordination 

role.  This was one of the expectations of the MOG review.  This model is 

integral to the organisation of government in the UK and New Zealand (NZ, 

2001) and recommended by Uhrig in his review of statutory authorities in 

Australia (Uhrig, 2003:64).  Thus a minister may have a number of 

departments and statutory authorities within a portfolio, each with its own chief 

executive and financial independence.  The extent to which departments can 

exercise some form of coordinating role within the portfolio depends to a large 
                                            

73 Examples include Landgate and the Chemistry Centre 
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extent on the relationship between the key players, the minister, the director 

general and other chief executive officers (Gains, 2003).  According to Uhrig, 

the key resource that the director general has is authority derived from access 

to ministers.  Where this access is equally available to the chief executive 

officers, then that authority is diminished.  A coordinating department must 

have the status and the power across the realm of its responsibility to 

establish itself as an agent of the minister in its dealing with chief executives.   

 

Perceptions of effectiveness of structural reforms 

Did Gallop get what he wanted out of these reforms?  How did expectations 

and public sector culture influence his capacity to act and oversee 

implementation?  He certainly made a strong political statement that the 

government was in charge even to the extent that the Department of Training 

for instance which survived the 2001 amalgamations was swept up in the 

2002 functional review and the Department of Industry and Technology, 

formed in July 2001 was abolished in February 2003 (see Box 13).  It gave 

him an opportunity to move heads of departments.  It certainly reduced the 

number of departments and improved clarity by streamlining nomenclature.  It 

is beyond the scope of this research to judge whether or not the reforms 

resulted in better services to the community.     

 

Perceptions among interviewees on the efficacy of the structural reforms 

differed as did their views on the way in which structural reform should be 

approached and the extent to which it contributed to the capacity of the 

government to coordinate.  Perceptions are summarised in Appendix 16.  A 

view that “machinery of government reforms are overrated and not something 

to be democratic about.  They should just happen” was counterbalanced by a 

view that governments “run the risk of getting it wrong if they do not take 

people’s ideas into account”.  A ministerial advisor supported the latter view 

suggesting that “a new government would be well advised not to make any 

major changes in the first six months, especially about major restructures.  

They need to get on board and consult with the public service.”  Nonetheless, 

Gallop achieved much more than the 1970s attempt which established a 
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review committee of agency heads but appears to have accomplished little 

beyond that.  

 

The intention of the restructuring of the agencies was seen by some to be 

driven largely by a desire to reduce the number of chief executives.  While 

one minister took the view that “there were too many CEOs for ministers to 

deal with” another expressed the view that it is “preferable for a minister to 

have a couple of CEOs—so the idea of reducing the number of departments 

is not supported.  Things get buried in big departments”.  This latter concept is 

one tested by Craswell and Davis in their review of the 1987 Commonwealth 

amalgamations and they found that diversity of policy advice was not limited 

by a smaller number of larger departments (Craswell and Davis, 1993).   

 

Symbolism was also recognised as a key driver as evidenced in a range of 

comments which reflect the powerful signal that these amalgamations sent to 

the sector.  Still there was a view that the reforms did not go far enough with 

one minister making the point that even though the reforms were an 

achievement, more than 20 departments were still too many. 

 

The coordinating role for departments across the portfolio was rarely raised in 

interviews suggesting that it was not an issue of which there was a high level 

of awareness in executive government.  One director general who had a 

coordinating role was of the view that “a coordinating relationship across 

statutory authorities without a legislative mandate is impossible because the 

minister may or may not choose to operate that way and let all the CEOs do 

what they want … so the premier needs a stronger role with coordinating 

departments.”  On the other hand, the view of a chief executive of a statutory 

authority in a different portfolio was that “there should be a strong link 

between directors general and other CEOs in the portfolio … there needs to 

be some other form of link to the whole of government agenda—some form of 

reporting relationship.”  Both comments suggest a need for stronger signals 

from either or both principals, the premier and the portfolio minister, to 
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influence the behaviour of chief executives and to provide incentives to work 

in a coordinated way. 

 

Most people interviewed commented positively on the machinery of 

government reforms, however, some senior public servants thought that their 

input should have been more carefully considered.  One minister reportedly 

told his department that he did not consider implementation of the reforms in 

his portfolio as a priority.  The Parliamentary Debates naturally enough 

provide an insight into the worst possible outcomes of a consolidation of 

agencies including a number of concerns from the Opposition spokesperson, 

Hon Helen Moreton MLC: 

Return(ing) the public service to super-ministries that preserve a framework 

that makes work routine, that manages through rules instead of trust and that 

values conformity by regulation and the standardisation of terms and 

conditions. … Centralised decision making and power structures cause 

bottlenecks, reduce opportunities, create mountains of red tape and 

administrative preoccupation, and absolutely kill innovation. 

 
(Legislative Council, 2 May 2006) 

 

Local commentator and retired academic, Allan Peachment, was critical of the 

reforms suggesting that they should have at least met the criteria that made 

other such rearrangements successful.  The four factors he cited were: all 

new organisations should had a new CEO and senior managers who 

identified closely with the previous regime should be let go; all new CEOs 

should have reasonably long contracts; all should involve a reorganisation of 

work; and there should be increased training (Peachment, 2002).  In the 2001 

review, Peachment estimates that, of the 23 resulting departments, 11 

retained the existing CEOs and a further four CEOs were confirmed in their 

acting positions.  As outlined in Chapter 5, Gallop went some way to making 

new appointments but clearly not enough in Peachment’s view. 

 

The capacity to retain and recruit people able to lead major structural reform 

and complex agencies was identified regularly as a major concern and critical 

to the success of structural reform, irrespective of the aim of that reform.  
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Concerns related to the loss of “good people in the process” as well as the 

appointment of the “wrong” people, including at the second tier where WA 

legislation does not permit the government to be involved in the process.  

These echo a comment from the 1980s Labor Cabinet on changes to senior 

departmental staff to the effect that “a number of changes were made in 

departmental head positions, and some mistakes were made” (Carr, 

1995:65).    

 

Other risks associated with moving to a smaller number of large departments 

were also identified.  These included difficulties for outsiders, including 

ministers, in accessing expertise reflecting some of the concerns expressed in 

other research (for example Craswell and Davis, 1993), undue centralisation 

and, in the extreme according to one minister I spoke to, dysfunctional 

agencies where staff have opposing beliefs so that “you end up with people at 

loggerheads on issues who will not sit around the table together—they are 

passionate people who cannot see an opposing view.”  Research cited 

previously (Elgie, 1995; Stacey, 1995; Edwards, 2002; Moynihan, 2005; 

Senge et al., 2007) predicts that situations like this require leaders who have 

the capacity to negotiate and persuade rather than resort to the hierarchical 

models of control.  People with opposing beliefs are not likely to act in a 

coordinated way despite the career incentives that may come with larger 

agencies (Zafonte and Sabatier, 1998). 

 

Irrespective of the extent to which structural change is adopted and the aims 

of the structural change, like all change implementation, mechanisms are 

important to ensure that initiatives do not languish (see for example any of the 

leadership publications such as Kouzes and Posner, 2003).  Monitoring 

implementation was a concern to senior public servants and ministerial 

advisors alike:  

There should have been an implementation committee—governments should 

know what they want in these big things and make them happen.  It was 18 

months before MOG made an impact—this is too long. 
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But there has been no determination to implement the recommendations so it 

has languished—and if things don’t get implemented they are a waste of time.  

 

Whereas the previous coalition government had a committee of Cabinet 

focusing on public sector reform (see Appendix 17), Gallop relied on the 

Strategic Management Council of departmental heads (its role will be 

described in more detail later in this chapter).  Similarly, the previous Labor 

government had established a high level Government Management Policy 

Advisory Council chaired by a senior public servant and supported by the then 

Public Service Commission to oversee the implementation of its agenda for 

change (GMPAC, 1988).   

 

Creating interfaces  

Gallop clearly recognised the importance of interfaces between himself and 

the public sector and with communities and two specific initiatives are 

described in this section.  Firstly, he convened a forum where he was able to 

meet with directors general on a regular basis.  Secondly, he championed the 

concept of community engagement in the development of policy. 

 

Gallop meets with directors general 

The Strategic Management Council (SMC) of directors general was 

established to (Hicks et al., 2001: Rec 20):  

• work with the Government to develop and communicate strategic policy 

and planning priorities for the State; 

• consider and propose actions to improve the operations of the public 

sector; and 

• assist in coordinating and integrating services provision across portfolios. 

 

The SMC was chaired by Gallop and included all directors general of 

departments of state who numbered between 21 and 23 over the five-year 

period (see Appendix 15).  It excluded the chief executives of the corporatised 

bodies and statutory authorities, no matter how significant they may have 

been.  The maximum number of women at any one time was four.  It did not 
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have any legislative base and met six to eight times a year with a focus on 

information sharing for 1.5 hours at 8.00am in the premier’s board room.  

Arrangements were relatively formal with designated seating for Gallop, his 

chief of staff and the heads of DPC and Treasury around a long table that 

unfortunately made it difficult for all participants to see one another or indeed 

for Gallop to see them.  Agendas were determined largely by his department 

but Gallop regularly referred matters, often at the request of stakeholders or 

policy staff, who used the forum as an opportunity to brief directors general.  

Its annual reports demonstrate a range of guest speakers and list 11 

subcommittees addressing several interagency and whole of government 

initiatives associated with the subcommittees (SMC, 2004; SMC, 2005).  The 

SMC was not continued as a regular forum by his successor Alan Carpenter.  

 

While the SMC was an opportunity for Gallop or others to brief directors 

general on policy issues, it was not a forum for debate nor one to which 

contentious issues were generally brought.  It did not live up to the 

expectations of an external observer interviewed who thought that: 

The SMC was proposed as a forum for the premier to sit down with DGs and 

talk—an opportunity for dialogue.  These opportunities for dialogue and 

making connections between politicians and bureaucrats are essential—there 

is too much separation.  One of the concerns of Gallop when SMC was 

proposed was: “What will we talk about?”  As it turned out, people were 

confused as to why they were there.  It did not provide the strategic direction 

so DGs just asked their minister or made it up.  And not all ministers are on 

the same page as the premier. 

 

The SMC was preceded by a variety of forums over the previous decade but 

this was the first attempt to bring the directors general together on a regular 

basis with the premier.  The previous forum had been chaired by a 

department head.  As one of the participants said:  

The previous CEOs consultative forum was a bit smaller—one person per 

portfolio, by invitation and chaired by a CEO selected for their individual 

characteristics rather than their position.  The Premier did not attend.  

Perhaps it was a bit ‘clubby’ but they seemed to work through issues.  
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That being said, the impetus for a decision by Gallop to close the Swan Valley 

community where the specific incident which pre-empted the Gordon Inquiry 

took place arose at an early meeting of the SMC when directors general could 

not assure Gallop that children were safe (Legislative Assembly, 14 May 

2003).  However, many other important policy initiatives like water reform 

were not part of this agenda.  In this case though, key players like the head of 

the Water Corporation and the Chief Policy Advisor were not part of the forum 

and would have little incentive in having the matter raised there. 

 

Painter (1987), in his review of central coordination mechanisms, described 

the emergence of a similar forum in Victoria in 1976 when a State 

Coordination Council was established by legislation in 1976.  This Council 

comprised the 37 agency heads.  It is interesting to note what those chief 

executives said about their Council in a subsequent review in 1980:  

It's hopeless, it's too big and they put too much in front of you. ... People won't 

talk for fear of taking up too much time when they want to get back to work.  

It’s not important enough to bother with.  Full scale thrashing out of matters is 

never done around the SCC table, everyone is too polite.  ...  In any case, 60-

70 per cent of the permanent heads who go have not opened their mouths in 

five years  (Painter, 1987:141). 

 

Nonetheless Painter’s sample saw it as an important point of contact with 

colleagues but, according to him, the ministers were suspicious about it 

because of its direct relationship with the Premier and a subsequent forum 

was apparently known as the ‘black Cabinet’ in some circles (Costar and 

Economou, 1999:81).  This same view was reflected in a comment from one 

minister I interviewed.  Other ministers however made no comment 

suggesting that the forum did not pose a challenge to most of them. 

Some ministers were not comfortable with SMC.  Often a DG would come 

back from there and express views that were different from their minister and 

it was never clear if this was an opportunity for the DGs to put their own point 

of view or if in fact it was the premier’s point of view.  It gives the ‘seasoned’ 

DG the opportunity to play their minister off against the premier.  
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The Victorian forum of chief executives is now much smaller in line with the 

decrease in the number of departments and other jurisdictions in Australia 

have similar forums.  The Commonwealth’s Management Advisory Council is 

established by legislation.  The Western Australian forum, however, appears 

to be the only jurisdiction where this forum has been chaired by the premier 

on a regular basis.  

 

There was no doubt that from the perspective of most directors general 

interviewed, the SMC was a good idea but it did not deliver on the 

expectations of many of them.  Like Painter’s study of the first Victorian forum, 

some participants “never opened their mouths.”  Its potential as a channel of 

communication and an opportunity to debate issues is a clear message in 

many of the comments addressing the cultural barriers outlined in Chapter 5.  

Subcommittees of the SMC provided more opportunity for debate and some 

of them were reportedly “quite good” but others failed to address the 

contentious and interrelated issues.   

 

The opportunities to meet with Gallop and with one another were both seen 

as valuable outcomes of the SMC.  As one participant noted, “it can be 

embarrassing if you are a CEO and the Premier does not know you.  People 

have to introduce you in public forums.”  The unmet potential for the forum 

was to “take the Premier’s agenda and make it happen” with or without Gallop 

as chair but certainly in attendance on a fairly regular basis.  The loss of the 

forum following Gallop’s resignation was a concern to several of the people I 

interviewed although they were of the view that a different approach should be 

considered.  Some attributed the sheer size of the group and the lay-out to its 

lack of ability to address the real issues and suggested 10 to 14 as a 

maximum size; others were more thoughtful and realised that there are 

different ways of engaging people in a discussion. 

 

For one director general, the key piece of advice on coordination he would 

give a new premier would be to use a vehicle like the SMC: 
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It no longer operates.  This is a loss.  When it was being discussed I think a 

lot of people missed the point—they focused on the agendas and the content 

and failed to realise that the value of the meeting was the ‘collegiate 

engagement’ of the premier and his directors general.  Without a forum like 

this, the premier does not even know all the people who are delivering the 

majority of the government’s agenda. The value of the SMC was the 

opportunity for the premier to impart his views and directions.  That provided 

a sense of coordination.  The personal engagement of the premier with the 

DGs gave a common sense of direction.  

 

Kennett met with his DGs regularly and they certainly knew his priorities.  

Gallop may have been less clear about direction but he imparted his values. 

What is required is a tool for engagement of DGs and the premier and 

capacity in the central agency to make it work.  Discussion is a much better 

form of getting things to happen than a Premier’s Circular for instance that 

just tells people what they have to do.  

 

These comments provide an insight into the importance of channels of 

communication between the premier as principal and directors general as his 

agents and the importance of a variety of channels to establish and maintain a 

common understanding of priorities.   

 

Community engagement 

Engagement with the community was a hallmark of Gallop’s five years.  Other 

ministers picked it up even though there was no strong policy requirement.  

This came more from the Premier’s championing of community engagement 

more than from any products or services the policy office provided. (Comment 

from a ministerial colleague). 

 
Incorporation of more ideas and points of view, it is argued, will lead not only 

to better policy outcomes but also to greater acceptance of those policies and 

importantly increased trust in government (Hindmoor, 1998; Hartz-Karp, 2004; 

Bourgon, 2007).   
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Gallop championed community engagement as a new way to bring people 

into the policy development process, seeing it as "more necessary than ever 

before, given our increasingly diverse community and the complex issues we 

all face, both locally and globally” (GMO, 13 August 2002).  He continues to 

see it as an essential part of ‘Strategic Government’ (Gallop, 2006b) to bring 

greater diversity of views into the policy process and to increase trust and 

confidence in government.  As a tool for coordination, supporters of 

community engagement argue that more diverse input will make it easier in 

the longer term to balance competing objectives.   

 

One minister expressed it this way: 

If you get people engaged they are more likely to understand the difficult 

issues and the outcome will be more balanced.  We have to give people the 

opportunity and the responsibility to try to grasp multiple perspectives.  There 

is no easy way ahead but in the end you do find out what an informed 

community thinks and will accept as reasonable. … Too many public servants 

don’t believe the community should have a say in decisions.  

 
Gallop’s commitment to community Cabinet meetings was outlined in the 

previous chapter. 

 

Few of the people interviewed commented on community or citizen 

engagement either because it was not something they saw as important or 

perhaps because they did not see its potential for coordination in the longer 

term.  However, its potential as a tool for coming to grips with complex issues 

was used in several portfolios.  The Planning and Infrastructure minister took 

a lead role using large community forums and other models of citizen 

engagement.  These forums were widely promoted and covered by the press 

(see Box 14). 

 

How has community engagement fared since Gallop’s resignation?  The 

coordinating unit was abolished shortly after Gallop resigned but a ConsultWA 

web site (www.citizenscape.wa.gov.au) remains providing links to resource 

documents and current consultations.  Links to the site are from the 
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government portal but there are no apparent links from the premier’s 

department site that might remind the public sector that community 

consultation is desirable.  While the list of consultations appears at first glance 

to have continued to flourish, closer inspection shows that many of the links 

are outdated.  This outcome clearly points to the importance of powerful 

champions if new ways of doing business are to become routine—and Gallop 

was seen as a champion of community engagement. 

Box 14:  Community engagement in Gallop’s time 

 
• In August 2001, 100 Western Australians met in a Community Drug Summit in Parliament 

House and over the course of five days explored the entire spectrum of the illicit drug 
problem.  The Summit included parents, former and current drug users, young people, 
indigenous, rural and ethnically diverse communities, religious organisations, local 
government and business were all represented.  Politicians were not included.  The 
Minister for Health argued that community views were important to get “the best way 
forward on one of the most emotive, divisive and complex social problems facing us 
today” (Legislative Assembly, 7 August 2001). 

 
• In October 2002, a Water Symposium was held in Parliament House.  It included 100 

delegates from around the state “to have their say in the planning of Western Australia’s 
water future.”  Their “diverse” views left government with 23 recommendations to be 
considered in the Government’s water strategy to be issued in 2003 (Legislative 
Assembly, 6 November 2002). 

 
• The Planning and Infrastructure Minister used a variety of techniques including citizen’s 

juries, consensus conferences and forums, town meetings and televotes.  Dialogue with 
the City which examined the future of Perth became the largest deliberative forum in the 
southern hemisphere and a case study in deliberative democracy (Hartz-Karp, 2004:1). 

 

 

Discussion and conclusion 

This chapter has focused on Gallop’s reforms in public administration that 

were designed to enhance coordination across government.  It includes the 

roles of the premier’s department, changes to the organisation of the 

machinery of government and mechanisms to increase interaction between 

the premier and senior public servants and between government and the 

community.  Some of the reforms were achieved successfully, others drifted 

but compared with previous attempts at major reforms in these areas, 

progress was certainly more marked.  Since Gallop’s resignation, the 

mechanisms to enhance interaction have dissipated.   
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The MOG report made clear and unambiguous recommendations about the 

amalgamations of departments.  Although endorsed by Cabinet, not all 

ministers saw the reforms as a priority.  Where there were no legislative 

impediments, many changes were in place promptly.  Recommendations in 

regard to other changes were less specific.  For example, the reduction in the 

number of statutory authorities was stated as a principle only and each 

statutory authority was charged with its own review in consultation with the 

portfolio minister.  The role of coordinating departments was not specified 

beyond a matter of principle providing a significant degree of flexibility about 

how they were to undertake the role.  At the Cabinet level, the degree of 

consistency in supporting the principles of a reduction in agencies varied.  

Irrespective of the merits of the arguments with respect to any one agency, 

this action and lack of action no doubt sent messages to the public sector that 

the position of government was not fixed or consistently supported in Cabinet. 

 

Amalgamations provide opportunities for the ‘new guard’ but by and large they 

reduce opportunities for promotions as top jobs get combined.  There can be 

very few reasons why it would be in the interests of most public servants to 

have their agency abolished or amalgamated—so it is an area of reform 

where shirking is predictable.  Implementation of such recommendations 

would therefore require a strong monitoring regime to provide incentives for 

the public sector to conform to the government’s preferred outcome and, 

where possible, a change of actors responsible for implementation so that the 

outcome was more congruent with their beliefs.  This is the concept reflected 

in Allan Peachment’s concern that new directors general should be appointed 

to oversee department amalgamations—the success of the new entity is more 

likely to be their interests and, at the very least, not contrary to their beliefs. 

 

Without an overarching implementation committee, it was left to Gallop’s 

department to monitor implementation of these reforms.  What power or 

motivation did that department have to undertake this task?  Several authors 

have called for a return to strong premier’s departments (Keating, 2004; 

Painter and Pierre, 2005) and the need for mechanisms to anticipate and 
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counter drift, especially where the public sector was working to multiple 

principals and competing objectives (Worsham and Gatwell, 2005).  

Structures and routines that link key actors are important.  Routines, formal 

and informal, that provide the opportunity to build trust and to understand 

competing objectives are critical and these routines need both political 

support and administrative capacity. 

 

However, there was a sense among people interviewed that important 

routines were not systematically established.  Not only was there no tradition 

of a strong coordination role for the premier’s department, the ‘long shadow’ 

of the 1980s meant that the political arm of Gallop’s department had a narrow 

brief.  The analysis above demonstrates that the many issues Gallop brought 

into his department progressed and provides examples of others that 

appeared to have drifted without the support of a strong minister or 

department.  It also shows that others proceeded without his department’s 

support.  Those initiatives that Gallop introduced that expected people to do 

things differently—the interfaces between directors general and the premier 

and community engagement—faded with his departure, reinforcing the need 

for sustained leadership to change behaviours.    

 

There is evidence that the ‘shadow of power’ associated with the premier’s 

portfolio and his department contributed to the take up of the policy direction 

in the short term but this is not always necessary or sufficient for longer term 

buy-in.  The capacity of staff in the premier’s department to work with 

agencies rather than try to take over or control agencies was considered 

critical to their success in achieving sector wide buy-in.  If the premier’s 

department is to operate as a ‘strong agent’ it must have the capacity to do 

so.  This implies both skills and authority and loss of capacity in central 

agencies is a concern nationally and internationally (Peters, 1996; Marsh and 

Yencken, 2004; Painter and Pierre, 2005).  This loss of capacity is attributed 

to both the change in role and emphasis and to the change in the capacity of 

the people attracted to or available to work in central agencies.  At the same 

time, Treasury has not faced with the same challenges to its influence and, to 
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that extent, it remains in the interests of agencies to work with Treasury to get 

their initiatives funded. 

 

The next chapter discusses the approach taken to strategic planning under 

Gallop, and poses the question: is strategic planning likely to become the new 

model for coordination at the whole of government level or is it inconsistent 

with a prevailing political climate that focuses on the short term? 
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CHAPTER EIGHT: CAN STRATEGIC PLANNING HELP ? 
Initially the State Strategic Plan was a key item and there was an appetite among a 

number of CEOs to have a benchmark and indicators framework that would have 

provided the leverage for discussion and action around critical whole of government 

issues.  There was however an ambivalence about this direction and in the end it did 

not happen (Quote from a senior public servant). 

 

Introduction 

Rather than muddling through (Lindblom, 1959) or groping along (Behn, 1995) as 

governments seek to plan for an uncertain future, there is a growing commentary on 

the list of jurisdictions that have established high level long term goals that reflect the 

outcomes governments are trying to achieve, although there are also many 

cautionary tales in the process (Perrin, 2006; Noman, 2008; Shea, 2008b).  Others 

have concluded that there is insufficient capacity or incentive for long term planning 

within the political system and that the public sector must attempt to fill this gap 

(Marsh and Yencken, 2004).  Bardach (1998) and others (Hindmoor, 1998; 

Moynihan, 2005; Senge et al., 2007) stress the need for routines that create on-

going opportunities for dialogue to build trust among key actors within government 

and with stakeholders to develop solutions to the complex problems that face 

governments today and where solutions cannot be pre-determined.   

 

Strategic planning processes may be a mechanism to help address this need and 

this chapter will examine the extent to which Gallop was able to use this mechanism 

in a whole of government sense to maintain coherence across portfolios.  Before his 

elevation to the top job and after he left it, Gallop remained a strong advocate of high 

level strategic planning (Gallop, 1998; Gallop, 2006b; Gallop, 2006a; Gallop, 2007).  

While he was premier, his government developed a document, Better Planning: 

Better Services that loosely fits into the rubric of state strategic plans in Australia but 

it was described more accurately as a ‘strategic planning framework’ for the public 

sector (DPC, 2003a).  By the end of 2006, Gallop was promoting the concept of 

Strategic Government as the next phase of public administration after New Public 

Management.  He describes Strategic Government as an approach which involves: 
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   developing major themes for government, priority setting around sustainability-type 

objectives, the setting of targets or strategic outcomes, and the involvement of the 

people and the monitoring of performance.  Under the umbrella of such planning 

some major structural changes have been implemented and new means of public 

engagement introduced not just around particular policy issues like water, but also 

through Regional Cabinets and Regional Parliaments (Gallop, 2006b:13). 

 

State strategic plans are, in his view, a mechanism through which Strategic 

Government is articulated.  Other emerging concepts such as Performance 

Governance (Bouckaert and Halligan, 2008) and New Public Governance (Osborne, 

2006) embrace similar concepts. 

 

The MOG report delivered in Gallop’s first year envisaged a state strategic planning 

model that flowed in a hierarchical fashion from a vision for the state, to government 

policies with high level outcomes, portfolio strategies with key performance 

indicators, agency outcomes and strategic directions, to agency operational plans 

and finally to the provision of goods and services to the community (Hicks et al., 

2001).  The aspirations were high.  Firstly, it would “outline the priorities of 

government for the Western Australian community (and) be a guide for the public 

sector against which progress can be judged.” Secondly, it would “signal the over-

arching purpose of (ministerial portfolios), in the form of a description of high-level 

outcomes or of Cabinet’s desired policy objectives and priorities in the portfolio” that 

could be “integrated directly into a state strategic planning framework utilising key 

economic, social and environmental indicators of progress.” Thirdly, it would provide 

“a great opportunity for CEO performance to be measured against the priorities of 

government as enunciated in agency and state strategic plans and agency budgets.”  

“The Minister for Public Sector Management, through the Department of the Premier 

and Cabinet, (would) be central to the integration of the new arrangements with the 

overall state strategic plan.”  

 

This chapter examines the extent to which the strategic planning undertaken from 

2001-2005 met the expectations that Gallop has articulated or the expectations of 
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ministers and senior officials at the time.74  As described in earlier chapters, there 

were some great expectations and a range of views as to how well Gallop managed 

to capture a vision for the future. 

 

Strategic planning sceptics argue that strategic planning cannot solve future 

problems but a recent international survey shows it does help.  In those companies 

with a formal strategic planning process, 79 per cent of managers thought that the 

process played a significant role in developing strategies, particularly if key decision 

makers participated and discussions were frank.  Half the companies without a 

formal process were dissatisfied with the company’s approach to strategy 

development (Dye and Sibony, 2007).  Certainly, Gallop’s government could not 

have predicted the Bali attack, the suicide of a young Aboriginal girl or the behaviour 

of some individuals.  Gallop seized the opportunity to bid for the world’s largest 

telescope and few politicians could ignore the opportunity to be at Gallipoli at dawn 

on Anzac Day.  But there were long term data to show access to water was 

developing into a crisis, that hospitals and prisons were overcrowded and too many 

young people were dropping out of education and training.  A strategic planning 

process should help identify opportunities and prepare for the future.  Gallop’s key 

decision makers were his ministers and his directors general.  What was the nature 

of the planning that occurred?  How did they participate?  Did they engage in frank 

discussions?  Was there any engagement about longer term issues at the interface 

of the elected politicians and their senior public servants? 

 

Emergence of ‘whole of government’ planning  

Some 30 years since the widespread adoption of strategic planning as a 

management tool within government agencies, the last decade has seen the 

emerging role of formal whole of government strategic plans commonly termed 

‘State Strategic Plans’ in Australia.  Increasingly governments in Australia and 

internationally are developing plans with broad goals across their jurisdictions.  

Australian states have all developed jurisdictional plans to different degrees.  The 

Commonwealth however has not (although the Rudd government elected at the end 

                                            
74 A paper based largely on this chapter was presented by me at the Canadian Political Science 
conference in Vancouver, 4-6 June 2008.  (See van Schoubroeck, 2008c). 
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of 2007 held a 2020 summit75 in April 2008 to “shape a long term strategy for the 

nation’s future.”)  Internationally, several Canadian jurisdictions, Finland and other 

Scandinavian countries have followed the same route.  Alberta (Alberta, 2008) 

claims to be the only jurisdiction in North America that has its performance measures 

audited annually by the Auditor General and Scotland has recently adopted the 

model used by Virginia to hold itself to account to the community (Scottish 

Government, 2007).  This model includes a small number of goals underpinned by 

action plans and accompanied by a simple web based reporting interface.  By 2008, 

most US states had state-wide planning strategies in place (Barrett and Greene, 

2008).    

 

Whole of government planning is not a new phenomenon, nor is scepticism about its 

usefulness.  Since Lindblom (1959) suggested that muddling through may in fact be 

the best way forward, there has been evidence around the world of national plans 

that have largely failed, in China, Russia and France for instance (Wildavsky, 1973).  

Behn’s more recent (1995) concept of management by ‘groping along’ has done little 

to inspire confidence in those who are cynical of the planning process.  The process 

of planning, and producing a plan as a product or evidence of that process, assumes 

the ability to change other peoples’ actions as a guide to immediate decision making 

or to influence resource allocation over time.  It assumes that the planners have the 

power to influence the behaviour of others and accordingly, without the backing of 

leaders, planning is a futile exercise.  Wildavsky gave a salutary reminder that 

planning and coordination take up time and questioned whether or not at least some 

of the planning undertaken by government was worth the investment.  But he also 

noted that for some, planning is a faith—that is why for them the planning was not a 

failure, thus the planners must have been. 

 

Painter (1981) also warned against the pitfalls of detailed planning.  He argued that 

planning which included centrally devised plans with hierarchies of objectives with 

control and accountability systems would work only when there was certainty that 

goals could be defined and agreed as well as the best way to get there through 

                                            
75 Details of the forum are available at the following web site http://www.australia2020.gov.au/.  The 
outcomes were not available when this thesis was finalised. 
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concerted action.  However, it is a fact that most policy problems are about facing up 

to the difficulties that currently exist, and potentially moving in several contradictory 

directions as a better outcome is sought.  Painter’s view was that overlap and 

duplication need to be addressed "in the thick of the battle, not on the drawing 

board" (Painter, 1981:277).  He suggested that any central planning function should 

focus on argument and negotiation, not control.  The challenge he put for central 

agencies was to balance between the somewhat esoteric whole of government 

positions that do not intrude on departments and the other extreme which is to get 

too involved in agencies' core business and create conflict by interfering too much.  

Painter had earlier concluded from a study on the coordination of urban policies in 

Sydney that "strategic planning cannot be successful unless mid-range and day-to-

day operational issues are wedded to it".  At that time he noted limited incentives for 

forward planning and little political appetite for a process that may well draw attention 

to oversupply of resources or redistributive options.  Such a plan, he noted, rarely 

appeases all voters (reported in Encel et al., 1980).  

 

Australian based research does not paint an optimistic picture of the capacity for 

long term planning with the current political system (Marsh and Yencken, 2004; 

Marsh, 2007).  This view is not universally supported, however, with a comment by 

the Treasurer of Victoria at a conference in Canberra in November 2008 putting the 

view that Australian politicians are in fact ‘more brave’ than many of their 

international counterparts and willing to set targets for the longer term.76  Marsh and 

Yencken argue there is an increased urgency to plan for the future for a variety of 

reasons.  They name a few—globalisation; international issues of terrorism, 

epidemics and the environment; social change from women and indigenous people 

redressing past discrimination; and gay rights.  While it is not possible to predict the 

future, they argue that states can identify contingency plans for possible scenarios 

and they can monitor trends to identify emerging issues before crisis points are 

reached.77  Marsh and Yencken attribute some of the challenges to long term 

planning to executive overload which has resulted in those with the necessary power 
                                            
76 Treasurer Hon John Lenders at the NatStats08 Conference in Melbourne on 21 November 2008, in 
response to a question from the floor. 

77 Victoria’s State Services Authority (SSA, 2006) recently used scenario planning to understand 
future needs of the public sector workforce. 
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to get issues on the agenda having insufficient time to think beyond the immediate 

challenges before them.  Despite increased acknowledgement of participatory 

democracy by governments, there remain limited ways in which interest groups can 

engage with the executive on an on-going basis.  They argue that the information 

that is available to guide public opinion is limited and often unbalanced.  More 

information about trends and conditions of the nation is required and, while Australia 

is quite adept at reporting on economic trends and certainly improving on its 

environmental reporting, a holistic approach to reporting on social trends remains 

patchy at best.  Nonetheless work by the Australian Bureau of Statistics is 

increasingly comprehensive (see for instance ABS, 2006). 

 

It is also well documented that issues do not get on the government’s agenda 

through a rational process but rather through a complex set of forces that bring them 

to the attention of governments (Jones and Baumgartner, 2005) mitigating the 

usefulness of planning.  The media is critical in this and others argue that the 

populist nature of Australian politics, where winning often depends on the swinging 

voter, dampens any political enthusiasm for enunciating a long term vision (Young, 

2004; Marsh, 2007).  An example in the 2007 federal election where the Prime 

Minister promised $500 000 for conservation of orang-utans on U-tube following a 

meeting with a 10 year old boy with a disability some months earlier is perhaps an 

extreme example of policy without planning (see Box 15). 

 

Box 15: Populist politics—Howard goes bananas over orangutans 

 
Prime Minister John Howard has used the internet video site YouTube to announce government 
money to help save orangutans in Indonesia. 
 
Mr Howard has pledged $500,000 over the next four years to save orangutans in Indonesian forests 
after a chance meeting with a ten-year-old cerebral palsy sufferer. 
 
He met the ‘inspirational Australian’ Daniel Clarke in May this year while in the players' dressing room 
after a rugby match between Australia and Wales. 
 
During this encounter, Daniel expressed his passionate fears orangutans could become extinct in 
Indonesia and impressed Mr Howard. 
 
This week the Mr Howard visited Daniel at his family's Terry Hills home in Sydney's northern suburbs 
to tell him he would commit money to save the Indonesian orangutans. 
 
"I am hopeful the orangutans in Indonesia will have a brighter future," he said. 
 

Source: theage.com.au 11 November 2007 
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International approaches 

The Western Australian experience in whole of government planning was initially 

influenced by the Oregon model which raised awareness of the potential for a 

community-based approach commencing in 1987 and was overseen by a legislative 

based Progress Board (Dyer, 1996).  Others which were examined as the Western 

Australian model was developed were Finland and British Columbia.  Professor Guy 

Peters made available an unpublished paper on his analysis of the Finnish approach 

highlighting the importance and frustrations of developing a process to get political 

as well as bureaucratic input and links to the budget process.  The other element of 

the Finnish process was the employment of a person at the level of secretary of state 

responsible for developing agreements among participating agencies.  Each one of 

these was hired specifically for that priority and had few resources beyond ‘the 

power to beg’ and the backing of government—and therefore a moral claim.  

According to Peters, without their own political connections these leaders would 

never have been able to achieve their goals.  Nonetheless, subsequent research in 

Finland has concluded that “management reforms aiming at introducing the strategic 

role of politicians have not been a success. … Politicians are not eager to define 

goals and to set priorities, nor are they motivated to consider issues that are not 

realized in the immediate future” (Tilli, 2007). 

 

The approach taken by British Columbia with its five ‘great goals’ was also 

considered after Gallop returned from there brandishing a copy with considerable 

enthusiasm.  The British Columbia 2007 plan identifies five priority areas which 

matrix across the goals with specific actions that are considered necessary to 

achieve the goals.  For instance, the relationship with First Nations is the first priority 

and has two actions to be accomplished in the next two years—concluding treaties 

and closing the gap between first nations and other citizens in the areas of health, 

education and economic opportunities (British Columbia, 2007).  A total of 15 

performance measures have been developed with at least one associated with each 

goal.  Each has baseline information and performance targets to 2015-16.  All 

departments prepare annual plans that link back to the overall strategic plan.  

According to a former public servant responsible for the process, the aim was to 
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have the strategic plan out early enough to provide guidance for ministry service 

plans but that had not been achieved at the time.78   

 

The United Kingdom’s approach to articulating long term outcomes and holding 

agencies and governments to account has been more evolutionary.  It is 

underpinned by a series of Public Service Agreements that cover many of the same 

policy fields as other jurisdictions but the specific agreements which now total 30 

have taken some years to develop (UK, 2007).  This more incremental approach is in 

keeping with the findings of reviews of the success of transitions from outputs to 

outcomes which stress the importance of political backing and warn against its 

introduction across government, noting that this transition is much more difficult than 

is often realised (Perrin, 2006).  Nonetheless, this system too has been criticised for 

lack of clarity about for the basis on which these agreements are actually devised 

(Fawcett and Rhodes, 2007). 

 

Strategic Planning in Australian jurisdictions 

As mentioned above, state strategic plans of various forms have been developed in 

most Australian states in the last decade although it was not until the end of 2006 

that New South Wales published a state plan and the Commonwealth does not 

(perhaps yet) have a comparable document.79  This section outlines some key 

features of those plans.  The key features that are published with the plans are 

summarised in Table 12.  Most are on their second published iteration although as 

an analysis of the Victorian experience shows there may be many unpublished 

iterations (Adams and Wiseman, 2003).  Profiles of the plans vary and their web 

presence (at the end of 2008) has been categorised in Table 2 as high, medium and 

low according to whether or not they can be accessed in one click on both, one or 

neither of the home pages of the government and the premier’s department.  Only 

Western Australia is rated ‘low’ and the rating of Victoria as ‘medium’ reflects what 

appears to have been a move away from the previous regime—in February 2008, 

                                            
78 Advice in email from Joan Easton then based in the Deputy Ministers' Policy Secretariat, Office of 
the Premier, July 2006. 

79 A Northern Territory delegate noted the intention of the Chief Minister to develop a strategic plan for 
that jurisdiction at the NatStats08 Conference in Melbourne, 21 November 2008. 
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the new premier launched an ‘Annual Statement of Government Intentions’ which 

made no mention of the Growing Victoria Together strategy that was integral to 

many of the statements made by his predecessor who, like Gallop, resigned mid-

term for personal reasons.  The government’s web presence portrays this new 

agenda. 

 

With the exception of Queensland, all jurisdictional plans are broad in scope with 

between five and ten strategic goals (these are listed in Appendix 18) or themes that 

accommodate most but not necessarily all the work of government.  Queensland’s 

Smart State Strategy (Qld, 2006) and its more recent Towards Q2 (Qld, 2008) are 

both more focused although each certainly incorporates the business of many of its 

agencies.  The timelines for the plans range from 10 to 20 year horizons where they 

are specified but the ACT and WA do not specify a particular timeframe.  Most 

include targets or measures of progress against the goals and included community 

consultation in the revised plans if not in the first iteration of the plan.  Queensland 

introduced timelines and a limited number of targets in Q2 and also shows a change 

in emphasis from Premier Peter Beattie to Premier Anna Bligh.  However, 

governments are not averse to announcing other targets outside the formal planning 

process—for example a recent announcement by South Australia’s premier that the 

state government would be carbon neutral by 2020 (Wiseman, 2008).   

 

Finally, accountability for delivery of the plans is most commonly embedded within 

the structures and strategic management processes of government although the 

ACT’s Canberra Plan is not specific in this.  Plans in South Australia80 and New 

South Wales are overseen by a committee of Cabinet and Tasmania has established 

the Tasmania Together Progress Board which reports to Parliament to oversee the 

plan’s implementation and evaluation.  These various forms of monitoring and 

accountability arrangements should minimise the likelihood of drift in implementation 

and influence the public sector agencies to work towards a coordinated whole of 

government agenda. 

 

                                            
80 The South Australian Cabinet committee includes a community representative. 
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Integration into the strategic management processes of government has been a 

priority for all ‘planners’ within the various jurisdictions.  Adams and Wiseman (2003) 

in their discussion of Growing Victoria Together stressed the importance of support 

from ministers and from the head of the premier’s department.  Without that political 

backing and the support to integrate the plan into other government planning, 

resource allocation and reporting processes, it remains little more than a document 

on a shelf.  By 2007, Victoria had moved to a regular annual report and included 

targets well into the future (e.g. public transport targets for 2020.)  The challenge for 

South Australia’s first plan in 2004 which, after an initial attempt by the premier’s 

department, was overseen by a group of senior ministers was to get greater impact 

across the state’s planning processes (Manning, 2004; Poletti, 2005).  Better 

communication across the public sector and a better understanding of the roles of 

the key players were seen to be important as were a link to the budget process and 

a substantial effort in managing expectations.   

 

Accountability for delivery on the NSW plan is clearly outlined with the premier taking 

overall responsibility and supported by a lead minister and lead CEO for each of the 

34 priorities.  Partner ministers and partner CEOs are also identified and all CEO 

performance agreements will be required to address the priorities.  A new Cabinet 

standing committee will drive the review of progress and all Cabinet submissions will 

be required to identify any impact on the state plan.  It links to the budget process 

with all proposals for additional expenditure being required to show how they 

contribute to the priorities of the Plan.  However, not all agency funding will 

necessarily align with the priorities:  “Agency funding will be based on their 

contribution to State Plan priorities and other Government priorities where 

applicable, as reflected in their Results and Services Plans” (NSW, 2006:145). 
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Queensland’s progress towards the development of a state strategic plan is better 

documented than most and illustrates the risks that change in leadership, even 

without change in government, can bring to this approach.  Its first strategic plan was 

initiated under a coalition government in the mid-1990s as a "definitive statement of 

the Government's intent for economic and social development" (Scott et al., 

2001:191).  While the importance of a clear link with the budget process was 

acknowledged, the plan itself was driven out of the premier's department.  Scott et al 

described the plan as a "bold proposal" which attempted to drive a whole of 

government agenda.  The premier and the treasurer released the plan as a budget 

document.  However, as is clear from the introductory statements to the premier's 

department strategic plans by Director General Peter Ellis in early 1998 and then by 

Glyn Davis later in 1998 after the change of government, the concept of a 

comprehensive state strategic plan was not the same priority for the latter.  By 2006, 

the plan had been clearly replaced by a Smart State Strategy and a short statement 

of priorities published on the premier’s department’ web site (Qld, 2006).  This 

strategy was supplemented, however, by a detailed but low profile report on whole of 

government goals and priorities which were enunciated in a Charter of Social and 

Fiscal Responsibility required by legislation (Keliher, 2008).  Then, in 2008, 

TowardQ2 was released and while referring to the Smart State strategy, Q2 is clearly 

moving in the direction of a jurisdictional level strategic plan and demonstrates a 

clear demarcation between the Beattie Labor government and the Bligh Labor 

government.  It includes a limited number of goals and targets. 

 

Since the advent of these plans in Australian states, only Western Australia has had 

a change of government in late 2008 and so it is not yet possible to assess the 

longevity of any of the longer term plans in that context.  By the end of 2008, the 

Western Australian Liberal government had shown no indication that it was moving 

in this direction.  I anticipate however that its economic audit, due to report in the 

latter part of 2009, will comment on this approach as one strategy for articulating 

government priorities and demonstrating accountability and transparency to the 

community.81 

                                            
81 See the Treasury web site for details – www.dtf.wa.gov.au . 
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Western Australia 

In November 2003, nearly three years after the election, the first state strategic plan, 

Better Planning: Better Services (BP:BS) was published (DPC, 2003a).  It included a 

vision for the public sector, five goals which are shown in Table 13 and against those 

goals a total 72 strategic outcomes.  The goals were essentially triple bottom line 

reflecting the government’s commitment to sustainability and to the regions.  The fifth 

focused on governance.  For four of the goals there was a Cabinet standing 

committee which it was anticipated would take a key leadership role in monitoring 

progress towards the achievement of the outcomes.  Ownership by the committees 

was variable82 and while it was referred to in speeches by Gallop where the 

audience was comprised largely of public sector staff, it was not a theme that was 

promoted explicitly beyond that audience although the message of sustainability was 

evident in speeches in many forums.   

 

Table 13: Vision and Goals of Better Planning: Better Services . 

Vision: … creating the best opportunities for current and future generations 
 
People and Communities 

 
To enhance the quality of life and well being for all 
people throughout Western Australia 
 

The Economy  To develop a strong economy that delivers more 
jobs, more opportunities and greater wealth for 
Western Australians by creating the conditions 
required for investment and growth 
 

The Environment To ensure that Western Australia has an environment 
in which resources are managed, developed and 
used sustainably, biological diversity is preserved 
and habitats protected 
 

The Regions To ensure that regional Western Australia is strong 
and vibrant 
 

Governance To govern for all Western Australians in an open, 
effective and efficient manner that also ensures a 
sustainable future 
 

 

                                            
82 Recall from Chapter 6 that the Economic Committee for example appears to have ceased meeting 
by 2004. 
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The process for developing BP:BS was led by DPC with the Social, Economic, 

Environment and Regional subcommittees of Cabinet signing off the outcomes 

against respective goals.  After initial involvement of the full Strategic Management 

Council (SMC) of directors general, the key strategy for involvement of agencies was 

through a small subcommittee of the SMC and the final plan was promulgated 

through a Premier’s Circular, an administrative tool for disseminating whole of 

government policy, and was linked into a number of strategic management 

processes (DPC, 2003b).  Critically it was included within the new outcomes based 

budget framework requiring all funded government agencies to address the goals 

and where possible the strategic outcomes.  All public sector programs funded by 

government needed to link to one or more of the five goals of BP:BS (DTF, 2004) 

thus providing an incentive for ‘budget’ agencies to become cognisant with BP:BS.   

 

Despite the fact that Western Australia had formally announced its intention to move 

to outcomes based management under the previous coalition government (see the 

budget speech by Hon Richard Court MLA in the Legislative Assembly, 10 April 

1997:1540), there appeared to be little awareness then or subsequently that such an 

approach “requires a strategic focus central to the raison d’être of government and 

directly connected to something that matters to the citizenry, such as a focus on 

poverty reduction or democracy.  It cannot succeed if it is peripheral to or isolated 

from the major political priorities of government.”  Without the strategic focus, “the 

reform effort will not be relevant and will become just a technical exercise with no 

meaningful consequences" (Perrin, 2006:6,27).  This strategic planning process had 

the potential to provide that strategic focus but as the following comments suggest, 

this opportunity was lost and the direct and accountable links between the outcomes 

of the strategic plan and agency level outcomes were not made.   

 

There was concern expressed among the people I interviewed that “the document 

became the outcome” and replaced the dialogue that needed to occur.  A common 

criticism, and one that becomes apparent to the discerning reader, is that the 

strategic outcomes of BP:BS were inconsistent in their level of specificity and many 

were not measurable.  As there was intent to develop measures of progress, the 

outcomes being sought needed to be measurable in some form.  Nonetheless the 

overall sentiment of the sector was that the concept of a state strategic plan was a 
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positive development and should be pursued but that it was important to retain 

consistency from year to year as the cycle of agency strategic planning was always 

out of step with centrally produced plans.   

 

BP:BS reflected the government policy priorities in different ways but did not meet 

the criteria expressed by Perrin above—it was not central to the raison d’être of 

government.  Nonetheless, the Environmental Goal was quite specific with strategic 

outcomes reflecting priorities in water, old growth forests and biodiversity with the 

specific strategic outcomes: 

• The state’s water needs met through equitable water management 

• Old growth forests managed and protected 

• Biological diversity understood and protected 

 

I would argue however that their inclusion in this plan was incidental to the policy 

intent.  Inclusion does not seem to have assisted the progress of legislation to 

protect biological diversity and old growth forests were well protected before the plan 

came to fruition.  Only the water issues were on-going and being resolved as this 

plan was developed and released. 

 

However, its priority for improving the lives of indigenous women and children arising 

from the Gordon Inquiry was less specific.  Values of equity, reconciliation and 

inclusiveness underpinned the document and there were several outcomes that 

aimed to improve the lives of indigenous Australians but the outcomes best reflecting 

the Gordon issues were: 

 

• Safe and secure communities 

• A society where indigenous Australians have greater economic and social 

opportunities 

 

A revised plan Better Planning: Better Futures was released in November 2006 

(Gallop had resigned in January 2006) with five revised goals shown in Table 14 

supported by 21 strategic outcomes rather than the 72 in the previous plan (DPC, 

2006).  The goals had been ‘under development’ between the department and the 

premier’s office for some time and were incorporated implicitly in Gallop’s speeches 
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to various audiences towards the end of 2005 (see for instance the speech in Gallop, 

2005b) once again reflecting an accommodation rather than a determination of 

priorities in the strategic plan.  These outcomes were more consistent and 

measurable, however, the plan itself made no mention of the development of 

measures.  Furthermore, while the 2003 plan indicated that Cabinet would “review 

progress and decide on any changes to its strategic outcomes” (DPC, 2003a:11), the 

2006 plan made no mention of a role for Cabinet.  Responsibility for its development 

and reporting against outcomes remained within the structures of DPC and Treasury.  

By the time this plan was in place the correspondence between Cabinet standing 

committees and the goals had disappeared.  Only the Social and Regional 

subcommittees had been retained following the 2005 election.   

 

Table 14: Vision and Goals of Better Planning: Better Futures  

Vision : … creating the best opportunities for current and future generations 
 
Better Services 

 
Enhancing the quality of life and well being of all 
people throughout Western Australia by providing 
high quality, accessible services 
 

Jobs and Economic 
Development  

Creating conditions that foster a strong economy 
delivering more jobs, opportunities and greater 
wealth for all Western Australians 
 

Lifestyle and the 
Environment 

Protecting and enhancing the unique Western 
Australian lifestyle and ensuring sustainable 
management of the environment 
 

The Regions Ensuring that regional Western Australia is strong 
and vibrant 
 

Governance and Public 
Sector Improvement 

Developing and maintaining a skilled, diverse and 
ethical public sector serving the Government with 
consideration of the public interest. 
 

 

This revised plan retained the values expressed in the earlier version.  The policy 

priorities discussed above were accommodated, if at a higher level with strategic 

outcomes such as: 

• Biodiversity and ecosystems are well maintained 

• Impacts on the environment are responsibly and sustainably managed  

• A safe community 
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Each version of the plan offers the high level framework for policy priorities, but does 

not differentiate between priorities like water that get implemented and those like 

biodiversity legislation that drift.  Furthermore, as indicated in comments which 

follow, they give no indication of how the community will be able to monitor progress 

towards these clearly laudable outcomes.  Only Green’s politician Giz Watson raised 

the matter of targets from time to time with statements like: 

The lack of an overall strategy and the fact that there are no clear targets—there are 

a lot of general statements in the state sustainability strategy but no commitment to 

clear targets—are of great concern.  We know that unless there are targets, the 

changes are very unlikely to happen.  There will be some changes, but they will not 

happen at a rate that will be able to make a difference (Legislative Council, 23 

August 2005). 

 

It should also be noted at that the same time that BP:BS was being developed, 

Western Australia developed a more public document the State Sustainability 

Strategy using a consultative approach which required all agencies to develop 

Sustainability Action Plans and was to be underpinned by specific legislation (WA, 

2003a).  Despite sporadic attempts by officers within the premier’s department to 

more closely align the two strategies, this did not eventuate leading to some 

confusion for public sector agencies and potentially detracting from the ownership of 

each—thus the ‘many visions’ image.  The sustainability website suggests that little 

activity has occurred since Gallop’s resignation in 2005 when responsibility was 

transferred from the premier’s department to the Department of Conservation and 

Environment.  The specific legislation has not eventuated but sustainability principles 

have been embedded in a range of other legislation (see for example the Planning 

and Development Act 2005).  Whether these principles will make a difference or are 

included in legislation drafted after Gallop resigned is the subject of another study! 

 

Local perspectives 

Perceptions about the usefulness of both the concept of a state strategic plan and of 

the way in which the concept was implemented in Western Australia, revealed 

significant variation in expectations and accordingly perceptions of its usefulness.  

For some it should be a key medium through which the government would articulate 

its vision.  There was no argument with the view that a general sense of direction 
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and priority was important and needed to be articulated, but there is a difference as 

one observer put it, “between having aspirations and a vision and translating that into 

a document—it is the dialogue that is important.”   

 

Political perspectives 

Among ministers and their advisors, there were some who thought “it is essential to 

have something like this” even though “not many Cabinet colleagues really cared 

about it”, to others whose preference was for the “six or seven things we are going to 

concentrate on, the cross agency things.”  As indicated in Chapter 6, Cabinet 

planning days with time to focus on the longer term were considered important by 

some ministers, but to them that was quite different from the production of a public 

strategic planning document.  A more focused document with “a set of principles to 

guide decision making when there is policy conflict” would have been more useful.  It 

was “too abstract to get traction with ministers.”  A formal document was not a matter 

that most ministers or their advisors saw as important, or even desirable.  As another 

minister put it: 

There is limited use for government of strategic plans as the political landscape 

changes on a daily basis, so there is a danger in a well articulated strategic plan in 

that it becomes inflexible.  

 
This focus on the more immediate priorities was also reflected in the view that plans 

tailored to specific industry segments or market groups would be more relevant and 

more useful.   

 

Gallop’s regular pre-Cabinet meetings provided some opportunity for forward 

planning and he had a range of personal strategies in place to make sure that the 

government was abreast of the issues emerging in the community.  He encouraged 

backbenchers to meet with him regularly to discuss issues which were important in 

their electorates.  With his ministers, he aimed to identify five to ten big items with 

milestones that they were held accountable for and should not be let slip.  There 

was, however, no formal link between these discussions and a more formal strategic 

planning process with the public sector.  This disconnect was reflected in a minister’s 

comment that: 

It is such an umbrella document.  ‘Airy fairy’ documents are not that much use. We 

can live with one, but it should be more focused on outcomes for which we have 
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milestones and to which we are held accountable.  WA government actually has 

some of these but we don’t express them in this way. 

 

Other views 

Views of public servants varied considerably from those pragmatists for whom a plan 

of some description was a sound thing to do, to the very supportive, to those who 

doubted the usefulness of the concept of strategic planning in government.  Several 

people interviewed had the impression that neither the head of DPC nor Gallop’s 

chief of staff supported the concept.  For some it was a “breath of fresh air” but 

others took the view similar to that of the minister quoted above, that “in government 

issues and crises overtake strategic planning.”  This is in direct contrast to this 

comment from a person with extensive experience as an agency head in 

government: 

At the high level, my advice to an incoming premier would be to develop a plan that 

establishes a vision to deliver on—goals for the State with performance targets—in 

consultation with individual ministers and CEOs. Make sure that in Cabinet it is clear 

which minister is accountable for which outcome and, where there are multi-agency 

objectives, establish appropriate Cabinet subcommittees. ERC should have an 

overarching role and be disciplined—everything that goes through ERC should align 

with the objectives of the plan. The plan must be considered before budget is 

allocated.  Government should produce an annual report on its performance against 

objectives.  

 

A key concern and point of difference among public servants was the level of 

specificity.  Some found that high level statements of direction gave the necessary 

flexibility and showed staff how they fitted into ‘the bigger picture’ whereas others 

were of the view that it needed greater specificity to do this.  Others considered that 

without targets and measures of progress it was too unfocused—esoteric as Painter 

put it or airy fairy in the words of the minister quoted above—but these were 

countered by those who were of the view that any level of specificity was far too 

‘brave’.  They saw measures of progress “as a recipe for disaster.”  A contrasting 

view called for consequences for non-compliance and for KPIs (Key Performance 

Indicators) for some whole of government initiatives.  
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Gallop’s approach to a state plan was thus variously described as a good outcome, 

laudable, essential but needing to be more specific, a book on a shelf and too 

abstract to get traction with ministers or agencies probably reflecting the range of 

views on the importance of and approach to strategic planning among senior people 

in and around the sector.  

 

It should not be assumed that there was not a lot of planning going on within 

individual portfolios.  The Minister for Planning and Infrastructure, Alannah 

MacTiernan, was frequently featured in cartoons with her hard hat.  Train lines and 

by-passes were being built.  Older inner city areas were being redeveloped.  The 

skyline was littered with cranes.  Pristine wilderness was being protected and moves 

were afoot to make sure there was water for everyone into the future and land 

reserved for the hoped for Square Kilometre Array Telescope in 2010 (Box 6, 

Chapter 4).  Someone else was trying to save the iconic Swan River from toxic algae 

blooms.  The health system was being overhauled.  Native title claims were being 

resolved and major projects were getting approved, albeit without the alacrity that 

some of their proponents would have wished.  Many of these planning activities 

within government included extensive participation by citizens, building on the 

community engagement strategies championed by Gallop and outlined in Chapter 7.   

 

Despite the clear movement away from a set of targets or measurable outcomes in 

the state strategic plan, such targets do exist within a variety of documents and 

statements.  For instance, a retention rate of 90 per cent of 15-19 year olds in some 

form of education and training was stated by the minister responsible as a goal of 

government reforms in that sector in 2003 , although any mention of specific long-

term targets is missing from successive annual reports from the department.  There 

is a target to reduce consumption in use of water from 180 to 155 kilolitres per 

person per year and achieving 20 per cent reuse of treated wastewater by 2012 

(WA, 2003b).  Once again, a goal that is not widely touted and was overlooked in a 

recent overview of similar measures across Australia (Wallace and Barrett, 2007).  A 

road safety strategy aimed to reduce the number of fatalities (on roads) per 100,000 

population to a level that is equal to the best in Australia and in 2007 a waste 

authority was established by legislation with the express purpose of developing a 

waste strategy that will include “targets of waste reduction, resource recovery and 
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the diversion of waste from landfill disposal” (see Waste Avoidance and Resource 

Recovery Act 2007, Section 24 (b)).  There is an endless source of documents with 

benchmark statistics providing ample opportunity for the development of goals and 

targets.  For example, statistics showing low life expectancy, lower educational 

outcomes and high imprisonment rates for the indigenous population have abounded 

in reports for many years and in 2008 the State formally committed to the 

development of benchmarks and indicators to assist planning for long term outcomes 

for indigenous people.83  Indicators are also being built into COAG agreements—

COAG, the Council of Australian Governments, is the peak intergovernmental forum 

in Australia, comprising the Prime Minister, State Premiers, Territory Chief Ministers 

and the President of the Australian Local Government.  Whether Gallop would have 

used this opportunity to further his aims for a state plan cannot be known. 

 

Discussion and conclusion 

It is apparent that, despite having a premier committed to a strategic plan with goals 

and measurable outcomes, Western Australia produced the ‘least brave’ of all 

statements in Australia—and certainly less specific than international jurisdictions 

such as British Columbia and Finland.  It had low visibility and no measurable 

outcomes.  Gallop supported a strategic approach when he was premier and 

remains committed to the importance now that he has returned to academia.  Many 

public servants were and are keen. 

 

It is apparent from the interviews and Gallop’s public statements that at least some 

members of Cabinet and the public sector thought the development of a strategic 

plan was a good idea and there is no reason to suppose resources are any less 

available in Western Australia than elsewhere to undertake such a task if it is 

important to government.  However, it is also apparent that there was no consensus 

of the form that such a plan should take.  This poses the questions as to whether or 

not more effort should have been made to achieving consensus on form and/or 

whether there is something that makes the Western Australian government and 

public sector ‘less brave’ or less willing than their counterparts around the nation to 

                                            
83 Details of the strategy and the approach were accessed at http://www.dia.wa.gov.au/Policies-in-
Focus/State-Strategy/ on 14 March 2008. 
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make wide ranging public commitments beyond the next election.  Or perhaps they 

are simply more realistic.  One observer commented that: 

Critical success factors for a state plan are a Cabinet working as a united team, 

where ministers can be made to feel accountable for delivering; public sector 

leadership supportive of the process and a much stronger Department of the Premier 

and Cabinet. 

 

Statements such as this reinforce the importance as Davis observed of getting the 

structures and routines right as a prerequisite to coordinated action. 

 

Certainly, governments in Western Australia are relatively short term, rarely getting 

beyond two terms (8 years) (Halligan and Power, 1992).  Chapter 4 showed that 

Gallop’s government was understandably risk-averse.  There is only one state-wide 

local newspaper which takes a very critical and, some would say one-sided, view of 

the government’s performance and the influence of the media on swinging voters is 

considered critical in determining election outcomes in Australia (Keating, 2004; 

Young, 2004).  In short, the political climate is one where governments are on-notice, 

and not expected to be in power for long periods.  On the other hand, the economy 

was booming until the end of 2008 and 80 per cent of the population live in one of 

the most liveable cities in the world.  So for most people, individually, not a lot needs 

to be fixed. 

 

Gallop’s own style may also have contributed to a lack of action.  There seemed little 

doubt in the minds of many of the people interviewed that Gallop had a clear vision 

of what he hoped to achieve and the more interaction they had with him the clearer 

that sense was.  However, there was also a perception that the public sector had lost 

senior people with “intelligence, longevity and nous, (who) could ‘capture a script’ 

and run with it.”  It appeared to external observers that Gallop “had expectations that 

things would happen and did not bang heads together.”  He did not insist. 

 

There was also a lack of clarity about priorities so there was a perception in some 

parts of the public sector of ‘many visions’ and too great a focus on priorities 

determined by the media. At the same time as BP:BS was being developed, other 
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agendas were also being pursued that had the potential to distract the public sector 

from the BP:BS message.   

 

The evidence points to a lack of appetite among many politicians and some senior 

public servants for strategic planning as a tool to coordinate across government—or 

at least for translating that process into a document to guide action.  At the same 

time there is evidence that ministers want to be strategic, establishing some longer 

term targets and addressing some of the difficult issues.  However, I have concluded 

that the circumstances in which they were operating suggest that the development of 

a formal state strategic plan was not in the interests of Gallop’s government.  They 

were under scrutiny from the press, their hold on government was tenuous, there 

were plenty of good things happening so there could be little motivation to highlight 

problem areas is a systemic sense. 

 
Put simply, the more explicit a government is about its intentions, the more 

opportunity there is for the media and opposition to target them for promises not 

delivered.  This criticism is most likely to impact in those circumstances where 

populist policies aimed at swinging voters determine the outcomes of elections.  It is 

unlikely that swinging voters can be persuaded that something will go terribly wrong 

if governments are not seen to take a strategic approach to planning for the longer 

term.  At the same time, Gallop was distancing himself from the previous Labor 

regime and re-establishing the economic credentials of the party.  He could not be 

seen to be developing ‘grand plans’ that put that reputation at risk. 

 

If Tilli’s (2007) conclusions are transferable to the Western Australian environment, 

then the commitment of politicians to defining longer term goals with any degree of 

specificity is unlikely.  Recent experience has shown that there is little appetite and 

suggests it is not in their interests to be specific about agendas beyond the next 

election.  A different mechanism may be required, therefore, to ensure such goals 

are established and pursued, if strategic management is to become an established 

and useful part of the process of government.  Public servants and others who 

believe in the importance of strategic planning—for whom planning is a faith as 

Wildavsky puts it—need to develop innovative approaches if it is to be incorporated 

as a tool in the government’s armoury to build a legacy.  If more politicians can be 

persuaded that long term planning is a good idea, then they are more likely to 
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engage in debate about the way in which those plans might be articulated, presented 

and monitored in ways that will not diminish their chances of re-election.   

 

This reinforces the call for routines that engage people across the political, policy 

and administrative domains to get a common understanding of priorities and 

outcomes.  What might be a priority for a premier, might not be a priority for a 

minister.  Messages to the public sector are therefore contradictory.  Those who had 

expectations of an accountability document that might bring about coordination by 

control were sorely disappointed.  Those who saw it as the overarching framework, 

as recommended by Mintzberg for example (Mintzberg, 1996), that might provide the 

basis for a coherent approach through a shared vision supported by radically 

different ways of operating within their own sphere of influence were more satisfied.  

While the strategic planning process has the potential to provide a link across the 

political, policy and administrative domains, its success has yet to be proven across 

an extended period in any Australian jurisdiction and international research is 

suggesting that it is not a sustainable strategy for politicians.   
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CHAPTER NINE: CONCLUSION—ARE 
TRADITIONAL APPROACHES NECESSARY, 

SUFFICIENT OR APPROPRIATE FOR COMPLEX 
COORDINATION PROBLEMS? 

Government muddled, departments dazed, 
Fear and confusion wherever he gazed; 
Order insulted, authority spurned, 
Dread and distraction wherever he turned— 
Oh, the great King Splosh was a sad, sore king, 
With never a statesman to straighten the thing. 
 

First verse of Emily Ann, by C.J. Dennis (1918)  
 

Introduction 

Modern governments face huge and complex demands, requiring leaders in 

particular to consider priorities with competing objectives and respond to 

issues as they surge on to the agenda.  Yet to survive, governments need to 

appear coherent getting good outcomes to survive to the next election, and 

beyond.  This requires coordination of message and action by the leader.  

Two defining characteristics of the public sector in Western democracies that 

make coordination more challenging than in earlier decades are apparent: 

 

• the problems it is asked to solve are increasingly complex, requiring 

conflicting objectives to be accommodated (Chapman, 2004; Marsh 

and Yencken, 2004; Kane, 2005); and 

• it is emerging from a period of New Public Management where rewards 

and incentives were more likely to focus on organisational results than 

whole of government outcomes that cut across agency boundaries 

(Peters, 1998; Kettl, 2002; Verhoest and Bouckaert, 2005; Perrin, 

2006; Gallop, 2007).  

 

I have argued that even though the coordination problem is as old as 

government itself, the actors, the circumstances and the issues are constantly 

changing.  It was noted in the introduction that coordination in 13th and 14th 
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century Britain sought to replace the ‘motley units’ provided by the shires and 

towns with a higher calibre of knights (Bendix, 1978).  Today’s knights do not 

wear shining armour—whether motley units still survive in the political or 

public sector ranks is open to question.  Times keep changing, issues keep 

changing, and requirements of leaders therefore also keep changing.  

 

This thesis set out to explore the coordination strategies adopted by Dr Geoff 

Gallop when he was premier of Western Australia from 2001 to 2005.  The 

research question asked what premiers can do to enhance coordination in the 

21st century.  Specifically, it sought to investigate the opportunities and 

constraints that impact a premier’s capacity to enhance coordination across 

Cabinet and the public sector, whether or not the traditional methods of 

coordination remain relevant, and any new or emerging mechanisms that are 

necessary.  Thus it was concerned with the contribution premiers can and 

should make within the scope of their leadership environment to solving 

problems that involve more than one agency, the capacity they have to select 

or influence the people around them, and the mechanisms that they might 

use, both systemically and for particular policy issues.  In short, it has 

considered the premier centre stage, the actors available to perform and the 

theatre produced in an on-going very public show. 

 

The previous chapters have provided insights into Gallop’s leadership style 

and the environment in which he operated, the actors who surrounded him 

and the structures and routines he used for coordination.  They have identified 

a government mindful of a less than glorious history, a strong NPM regime 

and a risk-averse culture in government and the public sector.  Yet they have 

demonstrated that the systemic structures and routines for coordination within 

Cabinet and within the public sector that were adopted by Gallop were 

generally in keeping with good practice—that they were necessary.  Many of 

his reforms brought Western Australia more in line with comparable 

jurisdictions and built on slow but steady developments in the State over the 

last century that have shaped expectations and conventions.  However, my 

research also revealed a frustration on the part of actors within both the 

political and public sector spheres that there was and is the scope and the 
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capacity to do much better.  Systemic mechanisms for monitoring 

implementation were seen as a gap giving rise to a proliferation of discrete 

organisational units frequently in or attached to the premier’s department.  

Expectations of Gallop were high and the loss of some of the mechanisms 

introduced by him has been lamented since his resignation.   

 

People I spoke to were genuinely concerned about behaviours which were not 

conducive to coordination.  There was a sense of drift.  There was a view that 

more attention should have been paid to routines that ensured follow through.  

There was little sense, however, of recalcitrance on the part of the 

bureaucracy and so more systemic causes need to be sought.  The overall 

supportive nature of the bureaucracy was reinforced in a speech by Gallop 

after his resignation when he noted that "(p)ublic servants were always 

there—informing and advising, helping and counselling, worrying and 

warning, planning and arranging, and occasionally (and I emphasise 

occasionally), scheming and obstructing" (Gallop, 2006b:3).  This is similar to 

observations of Tony Blair’s government where there was increased 

emphasis on delivery in his second and third terms (Barber, 2007; Fawcett 

and Rhodes, 2007).  Fawcett and Rhodes also make the point in the following 

assessment of Blair’s government that the public sector is not reluctant to 

implement government agendas, but required a consistent vision to do that:  

Civil servants are not venal, or even reluctant.  Their job is to take care of 

their minister.  If there is failure, it is not a failure of leadership by Permanent 

Secretaries but a failure by political leadership because the Prime Minister 

and ministers did not know what they wanted.  There was no consistent vision 

and it was a recipe for, and a classic example of, muddling through (Fawcett 

and Rhodes, 2007:103). 

 

This chapter attempts to draw conclusions from the observations in the 

previous chapters and to understand whether the complex problems that face 

governments today—and which Gallop took on—require different 

mechanisms to develop solutions, or simply a more insistent application of the 

traditional tools. 
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What structures and routines are necessary to make sure that issues continue 

to be resolved and that implementation strategies are pursued when the 

immediate attention of the premier is diverted?  What motivates the public 

sector to remain focused on these issues?  What skills are required?  Is it 

simply a matter of a premier being insistent, of having monitoring strategies in 

place or a strong department?  Nineteen century poet, C.J. Dennis, saw the 

solution to muddle and confusion in a stronger leader to ‘straighten the thing.’  

Is it simply a matter of having ‘a statesman?’  Under what circumstances will 

coordination and collaboration become ‘the way things are done around 

here?’  Indeed, we might ask, will the consistent and insistent application of 

traditional coordination strategies eventually result in making collaboration 

routine?  How will a premier know that progress is being made towards a 

more collaborative future? 

 

Summary of Gallop’s reforms 

Chapter 1 demonstrated that Gallop was ready from the first days in office to 

be the spokesperson for his government, speaking and issuing media 

releases on matters ranging from major inquiries to grants to community 

groups, but also willing to leave some important matters like the election 

winning commitment to end logging in old growth forests to his Cabinet 

colleagues.  Many of the people who worked with and around him saw public 

sector reform as an important issue but not an election winner.  Chapter 4 

showed his relatively inexperienced Cabinet team were mindful that their 

priority was to establish the economic credentials of the Labor party.  

Ministerial advisers owed their loyalties to their ministers and the party rather 

than to Gallop and cross government coordination was not seen by those 

interviewed as a major part of their role—it was important but it was ‘someone 

else’s’ responsibility.  Gallop was seen to have probably too great a focus on 

process but for those close to him who understood that he was determined to 

distance his government from the shadow of the WA Inc scandals, this was 

understandable and events since his resignation reinforced the need for this 

distance.  Like most first term leaders, his focus was on getting things 

underway. 
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Chapter 5 showed a willingness to hire and fire his most senior bureaucrats 

but also drew attention to the limited number of levers for a premier in 

Western Australia to use as incentives or sanctions for other bureaucrats.  

Following the pattern set by his predecessors, he retained a long standing 

public servant as head of his department but supplemented this by the 

appointment of a chief policy advisor in his department on a term of 

government contract (a pseudonym for a political appointment).  Contributors 

to this research argued that there were insufficient interfaces, either formal or 

informal, between the public sector and government for real debate and that 

the culture of the public sector was antithetical to dialogue or challenging the 

status quo.  It was seen as too risk-averse and therefore, predictably 

according to rational choice researchers, more likely to do nothing than to 

take a risk with solutions that might not work. 

 

Gallop’s reforms to Cabinet as described in Chapter 6 were in keeping with 

good practice and included some of the recommendations of the earlier 

Commission of Government that the previous Court government had chosen 

not to implement.  It was seen by observers as a relatively cohesive Cabinet 

operating largely on a consensus model—‘decisions stuck’—although 

members revealed that Gallop was not averse to taking a casting vote or 

engaging in some ‘fiery’ debate when the occasion warranted it.  While his 

model of Cabinet committees was seen as ‘fine in principle,’ those with more 

focused terms of reference were considered the most effective.  The lack of a 

common set of operating procedures for committees was criticised by 

directors general who reported being sometimes unaware of matters being 

considered by committees and not able to provide the appropriate advice.  

Unlike Labor cabinets before his, and the subsequent Carpenter Cabinet, 

Gallop was able to avoid the evolution of a pseudo-Cabinet despite criticisms 

that his Expenditure Review Committee did have too much power.  The 

emergence of Cabinet implementation units was noted and it was surmised 

that even if Gallop had contemplated such a structure, this would have 

required stronger oversight by his department which had been a feature of the 

Burke premier’s department and may therefore have detracted from its 
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attractiveness even if Gallop had considered it in his second term.  His 

decision to have a public servant as Cabinet secretary was supported by most 

people but there was a view that this position should be seen to be more 

powerful, ensuring that decisions were implemented. 

 

Reforms for coordination in public administration in Chapter 7 focused on 

growth in Gallop’s department bringing several policy issues into that 

department, the most significant changes to the machinery of government on 

record in Western Australia—even though not all planned reforms were 

implemented—and the development of processes to bring more diverse views 

into the debate.  The first of these processes was his Strategic Management 

Council of directors general paralleling developments in other jurisdictions and 

encountering many of the problems that they had historically met—too many 

people around the table and a lack of dialogue about the difficult issues.  The 

second was his championing of community engagement that was taken up by 

some other ministers.  Both these initiatives lost impetus when Gallop 

resigned. 

 

Finally, Chapter 8 analysed his attempts to establish a strategic planning 

process across the public sector and sought to understand why the outcome 

was seen merely as a document rather than a priority setting process by most 

participants in this research.  The attempt under Gallop was described more 

as an accommodation of the business of government rather than a strategy to 

shape the future.  Unlike most jurisdictions that have gone down this pathway, 

Western Australia steered clear of articulating targets or developing indicators 

of progress as part of this process.  I concluded that in the risk-averse climate 

with intense media pressure, Western Australia is no different from many 

other jurisdictions in this regard—there is little incentive for politicians to 

identify long term strategies as any long term agenda highlights current 

deficits or excludes issues that some sections of the community might expect 

to see as a priority.  Whether by choice or oversight, Gallop did not use the 

budget levers that the new outcome based budgeting provided.  It was 

conceptually linked to the planning process but accountabilities for chief 

executives were not tied to the plan. 
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In summary, the preceding chapters have shown that the structures and 

formal routines established by Gallop reflected those adopted by other 

jurisdictions.  The sense that came through from people interviewed, however, 

was that there was a lack of follow through and that a more ‘insistent’ ethos 

was required.  Some saw this as a product of Gallop’s style and personality—

perhaps he was too decent to be premier because he did not bang heads 

together.  Others saw it as a failing in his department, to take the agenda and 

make it happen.  Was either of these issues the problem?  Or was it more 

fundamental?  Did his department have access to the skills, abilities and 

motivations necessary to develop and implement solutions to some of the 

difficult issues?  Was it clear to them or to Gallop what those skills, abilities 

and motivating factors might be?  Of course it may just have been that 

expectations of Gallop were particularly high given his background and 

reputation in public policy and administration. 

 

21st Century policy problems 

Some complicated and complex challenges 

The three particular policy problems tackled by Gallop’s government and 

referred to frequently throughout this thesis—Old Growth Forests, Water and 

Gordon—will be considered afresh in this final chapter in an attempt to 

understand whether there are systemic lessons to be learnt when things don’t 

seem to be making the desired progress.  These policy issues were described 

in some detail in Box 1, Box 2 and Box 3 respectively in Chapter 1. 

 

In summary, the government’s response to old growth forests was determined 

while they were in opposition and seen to be crucial in winning the election, 

they knew something ‘had to be done’ about water but did not have a solution 

and, in the third example, the issue thrust itself on the agenda in response to 

a crisis.  Each of the policy problems required coordination across several 

public sector agencies and needed to take account of wide ranging and 

emotive community views.  Solutions to each problem had opponents and 

only in the Old Growth Forests problem could the intended outcome be readily 
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described.  Table 15 brings together key aspects of the way in which each 

policy issue was addressed. 

 

All issues were contentious in their time but whereas the halt to logging in old 

growth forests was seen almost universally as a success with cooperation 

across government from the time the government took office, its response to 

the water crisis took much longer before cooperation developed.  The Gordon 

Inquiry started out on a cooperative basis but became less so as time went 

on.  Is there anything in the research that helps explain these outcomes or is it 

simply related to the number of players and a need to ‘try harder’?  Could 

these outcomes have been predicted and if so, could the problems have been 

resolved more expeditiously and successfully?  Are there lessons that can be 

learnt from one problem that are transferable to the others?   

 

Complexity 

Chapman’s (2004) work on the challenges for governments when they are 

faced with complex problems was introduced in Chapter 2.  A closer 

examination of the work on complex issues—sometimes called wicked 

problems—has been sought for guidance on the way in which these cross 

government problems might be approached.  The aim is to consider the 

extent, if any, to which the traditional coordination mechanisms are 

appropriate and to which the outcomes could have been predicted to these 

particular policy issues.  Complex issues are characterised by conflicting and 

interdependent objectives, they are a mess (Chapman, 2004).  Those which 

are merely complicated can be solved by reduction to manageable reasonably 

independent parts and solved using traditional hierarchical coordination.  This 

is not possible when problems are complex.  The resolution of one aspect will 

in all likelihood limit the resolution of another.  Cause and effect cannot be 

observed in complex systems (Stacey, 1995). 
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In complex systems, outcomes emerge as consequences of interactions—both 

positive and negative—between the actors.  Because cause and effect cannot be 

observed, the future cannot be determined by analysis or intuition—"no expert 

outsider and no privileged insider can know what the destination or direction will be 

until it occurs.  Thus no one can be in control” (Stacey, 1995:491).  Disorder plays a 

vital role in fostering creativity, and creativity is necessary to solve complex 

problems.  Political backing is one of the key contributions that central agencies and 

leaders can make to solving intractable or complex problems (Mulgan, 2002).   

 

Reflecting back on the three policy issues that have been outlined above—Old 

Growth Forests, Water and Gordon—I argue in this conclusion that at the time 

Gallop became premier, the Old Growth Forest problem had been reduced to a 

merely complicated issue but Water and Gordon remained complex.  That is, the 

solution to the Old Growth Forest problem had been reduced to relatively 

independent strategies and the desired outcome clearly described.  Conversely, the 

possible solutions to both Water and Gordon remained interdependent and debated.  

Exactly what the future would look like could not be described. 

 

Box 16: Possible outcomes when complex problems are  treated as though 
they are merely complicated 

 

• The frequency of unintended consequences would increase. 
 

• Delivery targets would not be met because of the inter-related systems—it would seem to the 
policy makers that the implementers were letting things drift. 
 

• People working in the system would get more and more interference from others who they think 
should just let them get on with their job. 
 

• The enterprise being managed would require more and more interventions to cope with the 
events. 
 

• Acrimony and blame between senior managers and implementers would increase—replacing 
either group will not solve the problem because it is not the individuals who are to blame—it is a 
predictable outcome when there has not been sufficient attention to accommodating different 
perspectives from the beginning. 

(Source: compiled from  Chapman, 2004) 
 

 

Chapman identified a number of possible outcomes when complex matters are 

treated as though they are merely complicated and could be resolved through a 
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reductionist approach.  These outcomes shown in Box 16 include an increase in 

unintended consequences, delivery targets not being met, perceptions of 

interference from colleagues, a need for additional interventions to cope with 

emerging issues and finally escalating to acrimony and blame between senior 

management and implementers.  These outcomes are clearly undesirable indicating 

that the traditional hierarchical coordination methods are not only insufficient, they 

can also be counterproductive.   

 

Analysis 

Complex or complicated? 

The government was clear about its expected outcomes of its Old Growth Forest 

policy—forests would be protected at the expense of jobs in the timber industry—

reinforcing a position which had been raised a century earlier when the Forest Act 

1918 was debated (Legislative Assembly, 17 September 1918).  Whether or not 

people agreed with the solution, there had been plenty of time for debate and to 

understand what it meant.  Gallop could maintain the government’s agenda without 

compromising other commitments.  These are the features of complicated problems, 

not complex problems.  Despite leaving implementation to his ministerial colleagues, 

Gallop did operate as a ‘boundary rider’ from time to time issuing media statements 

to reinforce the government’s commitment to the policy direction.  Furthermore, as 

outlined in Box 1, Chapter 1, the traditional mechanisms of Cabinet oversight were 

supported by ‘good staff’ and accountability via ministers and their chief executives 

in an advisory capacity.  The implementing agencies were each able to get on with 

their tasks so long as they worked in parallel.  This outcome supports an argument 

that if traditional coordinating mechanisms are utilised by good staff with political 

backing, complicated problems will be solved.  Traditional bureaucracy does work in 

the right circumstances—when there is a traditional coordination problem and the 

coordination mechanisms are supported by capable staff.   

 

Conversely, both Gordon and Water meet the criteria for complex problems—

solutions to each needed to take account of competing needs and interests.  When 

the problems first came onto Gallop’s agenda, no relatively independent solutions 

had been developed.  More water for the environment would limit water for industry.  
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Keeping families together may mean that ‘arrestable’ behaviour has to be 

overlooked.  This following analysis therefore compares the way in which the Water 

problem and the Gordon problem were approached and attempts to understand why 

Water was considered more effective than Gordon—was it simply the issue or the 

way in which they were approached?   

 

If it can be shown that Water was approached with mechanisms more appropriate to 

complex problems and Gordon was approached with mechanisms more appropriate 

to complicated problems, then I would argue that this supports the view put by 

Chapman that traditional coordination mechanisms are not only insufficient but they 

can be inappropriate to the solution of complex problems.  If this is the case, then it 

is essential that premiers are aware that different approaches are necessary and 

ensure that the agents they employ to lead in these policy areas are equipped with 

the necessary skills and abilities.  These may not be the skills and abilities that are 

appropriate for traditional hierarchical coordination activities.  Traditionally successful 

bureaucrats may flounder.  Not only must they learn to use new problem solving 

mechanisms, they may also have to put aside the very skills that have brought them 

success in the past.  Premiers will need to ensure that their leading actors have 

sufficient understanding of these mechanisms so that recommendations put to them 

for developing solutions are appropriate to the environment and the problem. 

 

A number of the expected outcomes when complex problems are treated as though 

they are merely complicated (see Box 16 above) were evident in comments about 

the implementation of the Gordon Inquiry suggesting that it was indeed a complex 

problem that needed to be treated in a different way.  A selection of comments is in 

Appendix 11.  Representatives of central agencies laid blame with the implementers 

using phrases like “the bureaucracy did not seem to have picked it up as 

energetically as it should; it was the planning process; too much sitting back; specific 

agencies did not deliver.”  They blamed dysfunctional agencies, culture and a lack of 

people “to just get on and do things.”  The implementers were frustrated with a lack 

of capacity to influence large agencies and to loss of leadership to the centre.  

Things “got personal between a couple of the key players.”  The media latched onto 

interagency friction (Banks, 2006).  It should not be interpreted that the initiative itself 
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was not worthwhile, but that there was a frustration that things could have been 

much better.   

 

Comments about the success of Water were much more positive although there was 

an acknowledgement by some that “water is much easier to deal with than the issues 

in the Gordon Inquiry.  Water issues were pragmatic, not ideological.”  Nonetheless, 

comments summarised in Appendix 10 appreciate a need to resolve conflict.  These 

are the routines to solve complex problems.  Central agency comments noted that 

the “very poor communication between departments” prior to 2001 was replaced by 

mechanisms for “frank and fearless debate” between ministers and others which 

“calmed people’s fears and looked at ways of addressing long standing disputes 

between departments.”  Comments from line agency ministers and staff all stressed 

the importance of communication and networking and the tendency for issues “to 

scatter all over the place” to cater for very diverse interests.  There were examples of 

learning from mistakes so that despite some “bureaucratic scuffling,” the outcomes 

were considered positively.  Still, “very talented people,” political clout and a powerful 

Cabinet standing committee were all seen as part of the success formula. 

 

The actors who can solve complex problems 

What can we learn from other research? 

What should premiers be looking for when they recruit people to solve complex 

problems?  What does the literature tell us about the sorts of skills and allegiances 

these talented people should have and how they might be expected to behave?  

Whereas traditional hierarchical problems can be solved by delegation to individuals 

with expertise in their areas, complex problems require people from a wide range of 

backgrounds who can come together to develop and implement solutions (Moynihan, 

2005).   

 

Principal-agent theory has studied the expected behaviours of public servants when 

they are faced with competing objectives and priorities, as is the case when they are 

grappling with complex problems.  Each of these competing objectives will have their 

own champions, and those champions may be members of the same Cabinet.  Even 

when all ministers are supportive of a long term policy agenda, they will have other 

agendas such as minimising negative press and criticism in Parliament, or 
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maximising resources in their electorate.  Premiers should expect that their agents 

will be influenced by multiple principals, even if those principals do not have formal 

control (Hammond and Knott, 1996).  In such situations where every action is likely 

to be counterproductive to at least one other objective of their principals, the most 

rational action for a bureaucrat is to do little, to respond slowly so as to antagonise 

as few people as possible.  Bureaucratic drift should be expected (Shepsle and 

Bonchek, 1997).   

 

Research also increasingly points to the need to consider the values and beliefs of 

agents rather than relying on rewards and sanctions if these agents are to be 

expected to work in a risk-averse environment, taking risks as solutions to problems 

emerge through trial and error, not by deductive reasoning (Goodsell, 1994; Light, 

1998; Worsham and Gatwell, 2005).  Incentives (and sanctions) alone are not likely 

to be very effective in changing behaviour and it is better to address the knowledge 

and beliefs (capacity) of actors if they are to work towards agendas with conflicting 

objectives.  Strong coordination requires that beliefs are congruent and 

interdependencies symbiotic.  Even when core beliefs are congruent, “severe 

problems for collective action” should be expected in situations where actors are 

functionally competitive (Sabatier, 1993; Zafonte and Sabatier, 1998; Fenger and 

Klok, 2001:164).  

 

It follows that for strong coordination to eventuate when solving complex problems, 

governments may need to change incentives (such as career structures and 

opportunities or introduce new monitoring systems) and beliefs (by changing 

attitudes through access to information and debate or by employing people with 

different values and beliefs) to achieve coordination.  Rewards and sanctions that 

address only the interests of public servants are not sufficient.  Their beliefs in the 

policy direction must also be considered.  Premiers therefore should not shy from 

recruiting people in leadership positions who share their core beliefs.  They also 

need to realise that substantial resources may need to be invested in changing 

attitudes and beliefs of staff and stakeholders.   

 

Kettl emphasises the importance of administrative leadership in this complex 

environment asserting that “we have evolved to the point where administrative 
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leadership matters more that it ever has because only nimble leaders can help the 

governmental system adapt faster than problems mutate” (Kettl, 2008:13).  What are 

the skills and abilities that these ‘nimble’ public sector leaders need to tackle 

complex problems?  The work of Ralph Stacey (1995) on which a lot of work in the 

health field is based, argues that complexity requires leaders who can operate in an 

environment where they are not in control, but where solutions continually emerge.  

Such leaders, he argues, need to be able to promote tension and conflict which 

result in dialogue, but within boundaries and also expect that leadership may shift 

from person to person.  Such leaders need an understanding of group dynamics and 

to be willing to share the leadership role.  They need to be able to build and maintain 

trust, persuading individuals that they have more to gain by working with others than 

not (Hindmoor, 1998; Weber et al., 2007).    

 

Central agency staff needs skills in facilitation and conflict resolution (Edwards, 

2002; Rethemeyer, 2005).  Competing points of view cannot be resolved if people 

feel unable to express controversial and contradictory points of view.  Agency staff 

need the skills (and the mandate) to engage with stakeholders in the wider public 

sector, with industry and the community.  Effective groups charged with leading 

change in complex environments should spend far more time defining the problem 

rather than solving it (Thomas, 1999).  They need to make sure the major 

stakeholders and people from outside the area are included to question pre-

conceptions about the nature of the problem.  Not only do they need to understand 

how to work with individuals and groups who may have different interests, they also 

need to understand the processes that are necessary to develop common sets of 

beliefs in a policy area.  Understanding whether conflict arises from divergent beliefs 

or competitive interests is essential in determining how that conflict should be 

resolved.   

 

Actors in Water and Gordon 

It is to be expected in issues as diverse as water policy and the well-being of 

Aboriginal families that different approaches to leadership may well be adopted.  

Each approach may be valid, each may have faults.  There were mixed views 

expressed by people interviewed about the type of leadership for these policy issues.  

One view from a ministerial advisor called for “someone who understands the public 
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sector and has political clout.”  Conversely, a senior public servant was of the view 

that “it is the DGs who have to lead together, otherwise you lose the overall strategic 

intent”—but the clout associated with leadership by Gallop’s chief policy advisor was 

seen as crucial in getting the competing agencies to work together in water policy.  A 

ministerial advisor saw that political relevance was important noting that the Gordon 

Inquiry was a “high risk important issue” requiring “someone with high profile to lead 

it because there are votes in water but not in Indigenous Affairs.”   

 

The approach taken in water policy is supported by the work of Sabatier (1993; and 

also Fenger and Klok, 2001) about the importance of political support and staff 

expertise and beliefs.  Leadership rested in Gallop’s department under the chief 

policy advisor.  Talented people were drawn together from across the public sector 

to pool their expertise—agency allegiances were “left at the door.”  Staff were 

involved in the debate with communities and with government providing ample 

opportunity to make sure that there was a shared understanding of the strategic 

direction.  There was on-going and consistent championing of the need for new 

policy directions.  Unlike another instance that a senior public servant quoted in 

Chapter 5 referred to with the following comment: “There is a real problem in the 

sector with debate about contentious issues, even in closed forums,” and where 

committees were disbanded when members “showed any semblance of criticism;” 

the Water problem provided opportunities for on-going debate as issues were 

progressively resolved. 

 

Leadership in the Gordon Inquiry went through a number of phases, a model that 

might also be expected from the research in dealing with complex problems.  

Change in leadership per se is not seen as a problem when solving complex 

issues—indeed, it is to be expected (Stacey, 1995).  The Taskforce brought diverse 

views to the debate to develop recommendations.  Public sector leadership rested 

initially with a small group of line agency CEOs and administrative support from 

Gallop’s department.  However, the championing role that Gallop and the taskforce 

brought dissipated when it “went back into the system” and it is noted that the 

government appointed former Governor Lieutenant General John Sanderson as a 
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Special Advisor84 on Indigenous Affairs in 2006 perhaps realising the importance of 

the champion role.  The leadership role of the head of Gallop’s department 

decreased as the implementation strategy was negotiated and was gradually 

transferred to the Department of Indigenous Affairs and the Human Services 

Directors General Group.  Two issues stand out that may have contributed to the 

drift in implementation.  Firstly, as the Taskforce chair noted later (Gordon, 2006), 

key actors within government and the community did not have the same view of what 

the problems were—not even the same definition of child sexual abuse.  This implies 

that there may well have been differences in the core beliefs of actors, a predictor of 

conflict rather than cooperation.  Little if any opportunity for on-going debate about 

the policy solutions was evident.  Interaction focused on the implementation of an 

agreed and resourced agenda.  Secondly, the Department of Indigenous Affairs 

lacked the credibility and the resources to influence and there was a perception that 

because neither the premier nor his department took a key role, the Gordon agenda 

was not a priority.     

 

Certainly other complex problems were solved by Gallop’s government without 

leadership from the premier or the premier’s department.  For example, the Office of 

Native Title according to a number of people interviewed remained focused and 

effective after it was transferred to Treasury and it was suggested that it is not the 

role of the premier or the host department per se but the role and status of the 

responsible minister and the importance they place on the policy issue.  As one 

interviewee said of Native Title, “It certainly does no harm to have Treasury as your 

host agency.”  This is similar in many ways to the Gordon Inquiry in that 

implementation was transferred to another agency—but in this case to Indigenous 

Affairs which “had neither the resources nor the prestige to fend off its detractors.” 

 

Mechanisms 

Irrespective of the structures that are put in place, it is the routines, both formal and 

informal, that make things happen (Davis, 1995).  Whereas in traditional systems, 

                                            
84 In August 2008, the government’s Special Advisor on Indigenous Affairs was dumped—his 
accusations that “government programs were failing” were countered by the premier’s view that the 
Advisor’s reports were “lacking focus” (Strutt, 2008). 
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leaders can plan and describe outcomes, in complex systems they are limited to 

planning interventions as the future develops as a product of the interactions of 

actors (Stacey, 1995).  What does the research reveal about the sorts of 

mechanisms that are necessary to solve complex problems, to establish the 

environment for “tension and conflict leading to dialogue?”  And how do governments 

know that progress is being made towards the achievement of such an environment?  

This section looks back to the Chapter 2 first of all to identify those mechanisms that 

might be necessary and then discusses the mechanisms adopted in the Water and 

Gordon problems.  According to Pierre and Peters (2000), leaders should be 

expecting a diversity of approaches rather than more monitoring.   

 

Structures 

Chapter 2 identified the ongoing importance of traditional structures for 

coordination—Cabinet and its committees, relevant portfolio and machinery of 

government structures, a premier’s department with the capacity to intervene.  It also 

described the emergence of Cabinet implementation units and special policy offices 

as structures to oversee the development and implementation of responses to 

complex issues that require coordination across several portfolios.   

 

Where complex problems are being addressed, the research outlined above 

indicates that implementation units need to be cautious if those units are holding 

agencies to account for predetermined outcomes—outcomes which cannot be 

predicted.  That is not to say they may not have a very effective role in monitoring 

implementation of solutions to many of the complicated initiatives that governments 

have underway.  But they need to be careful that close monitoring of complex 

problems does not result in ‘doing nothing’ as public servants take the safe option of 

upsetting no-one when faced with conflicting objectives.  Implementation ‘red flag 

alerts’ are generally raised when expected targets are not met.  Perhaps for complex 

problems, red flag alerts should be raised if there is no challenge to predetermined 

timelines and solutions.  Governments can be insistent on the simple things, but not 

on the complex things.  Insistence can drive people to deliver on the easy things, so 

the hard things get put off even further.  Where solutions are continually evolving, as 

problems continually evolve, interaction has shown to be an essential ingredient for 

success to achieve solutions which it may not be possible to determine a priori.   
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Similarly, small specialised policy offices can be effective but should be mindful of 

advice from researchers such as Jackson (2003) who warn against central agencies 

becoming too involved in the collaborative efforts between agencies, suggesting it is 

neither desirable nor indeed possible to do this effectively.  This approach is 

supported by the comment from an interviewee on the role of small policy offices 

who noted that “the success of policy offices lies in the outcomes achieved by the 

line agencies they are working with.  They get their achievements through the 

achievements of others.  They are very tricky things and they need to understand 

they cannot always expect to make a mark in their own right.”  Their roles should be 

to “monitor, report, put evaluations in place, but they should not take on the 

leadership role involving the actions of line agencies.”   

 

Routines 

Behaviours are determined to a significant degree by cultures rather than formal 

routines (Schein 1985) and the literature about operating in networks is 

predominated by the need for routines that build trust, maintain information flows and 

work towards a consensus model (Agranoff, 2003).  One external observer 

expressed it in the following way: 

Trust between politicians and bureaucrats—the government should trust the 

bureaucracy.  Especially after a couple of years in office when they have appointed 

many of them.  You get close relationships between some ministers and their CEOs 

but not at the whole of government level.  I trace this back, not to an absence of 

plans, processes, documents, but to an absence of ‘trusting dialogue’—we have not 

managed to create this. 

 

Eugene Bardach uses a concept of collaborative capacity rather than talking more 

generally about culture and trust (Bardach and Lesser, 1996; Bardach, 1998; 

Bardach, 2001).  He describes collaborative capacity as “the potential to engage in 

collaborative activities rather than the activities themselves” (1998:20), and sees this 

capacity as essential to the resolution of complex problems that span agencies and 

portfolios.  Capacity implies more than a one-off successful attempt at working 

collaboratively—it suggests some on-going capacity to solve further problems using 

learning from earlier endeavours.  The same argument is made by Kettl (2002) who 

argues that the challenge for public management in the 21st century is to develop 
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and maintain, in the people and the systems, a capacity for on-going problem solving 

of complex interagency issues.  An external observer in this research saw this 

transfer of learning as a problem and diagnosed the problem as one within the 

bureaucracy: 

The trouble is it lost steam because we did not replicate those good examples.  No 

one is facilitating this learning from one another of good ideas—there is a limit to how 

much a premier can handle and the real problem is the next level of accountability 

and responsibility and I don’t think they are handling that very well at all.  

 

I argue that for a jurisdiction with an accountability framework as strong at that in 

Western Australia—that is, where measures of performance are required by 

legislation and audited annually—premiers have the opportunity to demand 

measures of collaborative capacity from their central agencies.   

 

Recent work in the United States provides an interesting set of indicators of 

interagency collaborative capacity as an outcome based on cross agency work in the 

environment (Weber et al., 2007).  This research has described three dimensions of 

this capacity.  A traditional vertical hierarchical dimension is evidenced in acceptance 

of policy goals and monitored by measures such as agreements signed and survey 

based perceptions of support for the policy.  A horizontal dimension focuses on 

sustained interaction between actors evidenced in measures of social capital 

(perceptions of trust and honesty) and institutional capacity shown in the creation of 

new institutions to support the policy.  A third dimension considers relationships 

between levels of government and community and other partner groups.  Measures 

include perceptions of trust and good faith bargaining between citizens and 

government and between agencies and the lead agency.  Good faith bargaining is a 

predictor of the likelihood that networks will collaborate in the future. 

 

I argue in this thesis that routines for building collaborative capacity must be added 

to the tool kit of the public sector when coordination is required to develop solutions 

to complex problems because these are the sorts of problems that premiers and 

their departments, whether by choice or political necessity, are increasingly taking 

on.  Furthermore, by conceptualising it is an outcome, there is the scope to include 

collaborative capacity into an accountability framework so that it becomes something 
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that is monitored—and hence more likely to be prioritised, implemented and 

embedded in on-going routines.  This is particularly pertinent to countries like 

Australia and in particular Western Australia where performance management and 

measurement are an integral part of the way business is done (Bartos, 1995; Alford 

and Baird, 1997; Mayne and Wilkins, 2005).  As public administration moves 

increasingly to an outcomes focus (OECD, 2007)—with measureable indicators—

governments are expected to be able to describe the desirable outcomes of 

agencies and judge the performance of their chief executives accordingly.  If working 

collaboratively to solve complex problems is a priority, then indicators of 

achievement of a collaborative culture will be a more useful measure of performance 

than reflections on past actions. 

 

What sort of activities would be expected in a public sector that was building trust 

and enhancing its collaborative capacity?  What would a premier be expecting 

people to do on a regular basis?  What might be seen or heard on a ‘department 

walk-around?’ 

 

I have identified the importance of routines that resolve conflict (Painter, 1987; 

Craswell and Davis, 1993) and of dialogue within groups and communication across 

networks (Senge, 1990; Page, 2004; Moynihan, 2005).  According to Senge, 

successful dialogue requires the active participation of and collegiality among 

participants so that challenges to existing goals and values are not met with 

defensive and confrontational reactions.  Dialogue among peers as well as with 

others with a diversity of experiences will contribute to a broader range of 

questioning and review.  This is supported by Guy Peters who argues that “the most 

effective way of obtaining coordination is to construct issues and interactions among 

organizations in ways that create a common understanding among the participants in 

the potential coordination exercise.”85  The literature on the problems for bureaucrats 

working to multiple principals also supports this (Brehm and Gates, 1997; Worsham 

and Gatwell, 2005) concluding that problems for bureaucrats with multiple principals 

are less likely to arise with open channels of communication.  Communication should 

not be restricted to public sector and political participants.  A variety of community 

                                            
85 Page 19 of Chap 2 of draft publication provided to me by Prof Peters. 
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engagement strategies is increasingly seen as a way of bringing people into the 

policy development process to help understand and prioritise conflicting values (WA, 

2004).   

 

Systems thinking builds on these conceptual ideas with specific models that can be 

used to address complexity.  Systems thinking can get ‘messy and uncomfortable’ as 

people challenge existing programs and practices (Senge et al., 2007:51).  A 

systems thinking approach seeks to develop learning cycles in which all 

stakeholders, central government, other public sector agencies, professionals and 

clients continually engage in the development, implementation and review of 

strategies (Chapman, 2004).  This model has been reviewed in reference to Natural 

Resource Management in Victoria where findings “support the view that existing 

practices and structures within government struggle to support the shift towards 

collaborative community-based approaches” (Boxelaar et al., 2006:121). 

 

Elsewhere related concepts like ‘double-loop’ learning and learning forums are used 

(Moynihan, 2005) when problems are complex.  This learning comprises an on-going 

process of observation, reflection and revision of strategies based on concrete 

experiences.  From the perspective of public servants, double-loop learning also 

requires political skills if it is to result in change—because solutions to complex 

problems generally require consideration of alternatives rather than a single 

traditional recommended action.  

 

‘Strategic conversation’ is a related concept advocated by leading systems thinkers 

as a way of interaction to develop a coherent view on complex issues.  Strategic 

conversation leads to reflection and to action and is integral to the now widely 

accepted scenario building approaches to strategic planning in an uncertain world 

(Ringland, 2002; Van der Heijden, 2005).  This approach is increasingly a feature of 

successful businesses in both the public and private spheres and supportive of 

building the climate of trust advocated by Peters and Hindmoor.  Effective 

conversations must incorporate a wide variety of unstructured thoughts and views to 

create a shared interpretation of the world.  “(O)nly through a process of 

conversation can elements of observation and thought be structured and embedded 
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in the accepted and shared organisational theories-in-use” (Van der Heijden, 

2005:41).   

 

High level, whole of government strategic planning has also been suggested as an 

emerging mechanism to address complexity and interagency problems.  As outlined 

in Chapter 8, government level strategic plans are increasingly common across 

jurisdictions as the overarching framework within which governments articulate 

outcomes which require the joint efforts of agencies.  As governments become more 

sophisticated and transparent, community consultation, and accountability to the 

community, becomes an important element of their on-going viability.  The challenge 

identified by contributors to this research and in the literature more broadly, is how to 

make these cross agency outcomes more than a document and sustain a 

government commitment in the light of media and community spotlight on short term 

and sometimes simplistic solutions.  

 

Schout and Jordan (2005) focus on the need for administrative capacity to support 

policy implementation that involves a number of agencies where networks are 

essential ingredients to success.  This administrative capacity emphasises the 

importance of sharing information, problem solving mechanisms and establishing 

routines that enable the coordinating agency to proactively monitor emerging 

proposals and also motivating line agencies chief executives to keep an eye on the 

consequences of coordinating problems.   

 

Mechanisms used in Water and Gordon 

How do the mechanisms used to tackle the water issues and the Gordon Inquiry 

reflect those that would be expected to be used to deal successfully with complex 

issues?   

 

At the Cabinet level, water was overseen by a dedicated committee that debated 

issues, made decisions and oversaw their implementation.  Whereas the Gordon 

Inquiry had recommended an implementation body at the highest level of 

government, reporting to the premier (Gordon et al., 2002: Recommendation 142), 

this did not occur and the existing Social Policy Cabinet Committee took on the 
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oversight role.  As shown in Appendix 9, this committee represented a broad 

spectrum of portfolios.  

 

Both committees were supported by dedicated offices within a larger department—

initially both were in the premier’s department.  Water had a small dedicated forum of 

four chief executives that related directly with the Cabinet committee.  The CEO 

forum for Gordon was relatively large (12 members) and diverse representing the 

broad mandate of the Cabinet committee.  The interface between the CEOs and 

Cabinet committee was via a third party—the Social Policy Unit in the premier’s 

department.  Problems which were attributed to committees with extensive agendas 

in Chapter 5 were lack of focus and a disconnect between directors general and 

ministers.  A ministerial advisor in this research recommended “a small manageable 

Cabinet subcommittee chaired by the Minister for Indigenous Affairs that doesn’t try 

to coordinate every thing.” 

 

Community consultation was a hallmark of Gallop’s era (see Chapter 7).  

Consultation in the Gordon inquiry took a more traditional approach and occurred 

during the taskforce stage.  In the Gordon Inquiry, government moved quickly to 

consult with stakeholders and to develop, fund and implement solutions.  The 

problem was reduced to a set of proposed complementary solutions.  Once the 

implementation plan was developed, agencies were expected to work cooperatively 

to deliver the outcomes but as noted earlier, there was considerable drift away from 

collaborative initiatives to a focus on agency outcomes.  Accountable agency heads 

found that they were sidelined from the on-going debate and interface with ministers 

as a group. 

 

Conversely interaction with stakeholders in and out of government was an ongoing 

feature of the development of solutions to the Water problem.  The government was 

willing to change its mind—machinery of government recommendations about 

structures that were accepted by government in 2001 were not implemented later.  

Policy solutions were developed gradually following on-going public consultation and 

considerable debate among ‘passionate people.’  In contrast to the Gordon Inquiry, 

the public debate about potential solutions continued over a number of years—for 

instance in June 2008, some seven years after the first forum, the government 
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released its Water Recycling Strategy.  Then again, if there are votes in water, there 

is also an incentive for governments to engage in public debate to ensure that the 

community knows that the government is tackling the issues.  It is unlikely that trying 

to solve the problems of dysfunctional Aboriginal communities would be seen as an 

election winner by either side of politics so there is little incentive, and potential 

disincentive, to maintain an on-going debate. 

 

While reiterating again that it is well acknowledged that Indigenous Affairs is a far 

more complex issue than Water, the analysis above supports the hypothesis that 

Water was dealt with using mechanisms that would be expected for complex 

problems and the Gordon Inquiry was approached in a traditional hierarchical way.  

Hierarchical approaches are appropriate for complicated problems but they can lead 

to counterproductive outcomes if applied to complex problems (Box 16).  

Furthermore, the perceptions of people interviewed in this research support the view 

that these counterproductive outcomes were evident in the Gordon intervention but 

not in Water.  In hindsight, would more constructive outcomes have been achieved 

from the Gordon inquiry if forums for debate and policy development had been on-

going and political support for that been more evident?  Would greater interaction 

between implementers and Cabinet have led to better outcomes?  Had the 

implementers gone back to Cabinet to say: “This is not working,” would they have 

received a favourable hearing?  Unfortunately real life experiences cannot be 

replicated.  The best we can do is to reflect on past experiences and use the best 

information available to make judgments about future actions. 

 

Conclusion 

As premiers become more presidential in style, as they dominate the media and take 

on issues of complexity or political significance, signals to the public sector charged 

with implementing their agenda will become increasingly fragmented.  These signals 

may come direct from ministers to senior executives, they may come in writing from 

the premier or Cabinet, but they will also come via the media—and signals via the 

media will be simplified and often intended for different audiences.  News that the 

premier is saving pristine wilderness will be seen as a message to industry of a 

lessening of emphasis in their area, conversely announcements about industry 

development will be interpreted as a betrayal of commitments to environmentalists.  
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Removing children from harm will be seen by some as contrary to commitments to 

keep families together, whereas keeping families together may detrimental to the 

wellbeing of some children.  Arresting people for being drunk and disorderly will 

solve short term problems but does it help solve the long term problems of building 

sustainable communities? 

 

At the very time when government leaders are faced with complex problems with 

competing objectives, they are required—or urged—to articulate their agendas in 

media grabs.  Simple and direct message have become the order of the day.  Give 

and take is seen as prevaricating—ammunition for the opposition (Kane, 2005).  

Expectations of the electorate are high, as is cynicism and distrust.  Should premiers 

take a leadership role in complex problems?  What are the implications? 

 

Australia’s premiers have considerable power.  They have the power to enter policy 

arenas at will—and when they do, the public sector takes note.  Actions of premiers 

send powerful signals about priorities.  Like his contemporaries, Gallop was 

responsive to the media and the face of his government, speaking authoritatively on 

issues across the government’s agenda and frequently taking a leadership role on 

complex and sensitive issues.  His support for policy agendas was valued and 

without that support, it is doubtful that many would have made as much progress as 

they did.  Sooner or later, however, premiers need to transfer responsibility to 

someone else (or they are simply overwhelmed with issues).  When this happens, it 

can be interpreted as a lessening of importance—a change in priorities.  Why would 

a risk-averse public servant continue to put resources (their personal or their 

agency’s) towards solving these problems if they are no longer the premier’s 

priorities?  Is it in their interests?  Are they motivated?  Were they persuaded it was a 

good idea in the first place? 

 

Premiers see very few crises and complex issues through to resolution.  New issues 

continue to surge forward, demanding attention from the leader.  The greater 

attention a policy area has been given by a premier, the greater the potential loss 

when that attention moves to a new issue.  Gallop did not have a process in place to 

make sure that policy issues and ways of doing business were sustained after he 

left.  He was not unusual in that.  Despite observers suggesting that it was the 
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responsibility of his department to seize his agenda and make it happen, experience 

elsewhere shows that implementation is not something that occurs without strong 

leadership from a premier and their attention does not tend to turn to implementation 

until at least their second term. 

 

Accepting that premiers will continue to bring complex problems into their own 

portfolio—whether for reasons of personal beliefs or perceived political imperative—I 

argue that they need to beware.  They need to beware that messages that reach the 

public service via the media will often seem contradictory.  They need to beware that 

solutions may not be able to be predicted, beware that they will be accused of lack of 

specificity or of inconsistency as they attempt to articulate the importance of 

accommodating competing objectives, beware that conflict may increase as 

competing groups are brought together to reach common understandings.  They also 

need to beware that as their public sector emerges from a period of New Public 

Management, the interrelationships among agencies, between agencies and 

government and with stakeholders may not be conducive to the collaborative 

approaches necessary to address complex problems.  Australia, and Western 

Australia in particular, has led the way in organisational performance measurement 

at the agency level so that senior executives have a traditional of being formally held 

to account for agency specific outcomes, providing little incentive, and at times 

disincentive, to contribute to interagency outcomes.  As a ministerial advisor 

interviewed said: “CEOs tend not to like external scrutiny across what they do.  They 

like to keep control of their own patch—away from scrutiny.  There are very few who 

understand the concept of ‘I look good, you look good, we all look good’—it is not 

common.” 

 

No one would argue that governments are faced with increasingly complex social 

and environmental problems.  As the number of players increases and issues 

become more interrelated, so too the need for collaboration increases.  At the same 

time, there is greater awareness and questioning of the role of government and, with 

that, increased scrutiny and challenging of the resources used by governments.  Not 

only do stakeholders question duplication of services and gaps in service, they also 

criticise governments for any increase in ‘bureaucracy’ which may in fact be 

necessary to address the very problems that concern them.  While the continual 



Chapter 9: Conclusion 

- Page 287 – 
- Chapter 9: Conclusion - 

drive to focus resources on service delivery is not decried, all politicians must accept 

that unless resources are also devoted to careful analysis, planning, monitoring and 

taking chances on new ideas, successful resolution of complex issues is unlikely.  

Without support from all sides of politics, it is unlikely that career paths in the 

bureaucracy will be attractive to the brightest and best or that there will be incentives 

to contribute to identifying or solving problems that raise contentious options or span 

election cycles and terms of government.   

 

I conclude this thesis with a final word for premiers who are faced with complex 

issues and are of a mind to take the lead role.  Yes, take the lead role but remember 

that you will need to hand over to a colleague sooner or later.  When you hand over, 

don’t think for a minute that a monitoring regime is going to be sufficient to keep 

implementation going.  You need to have a champion of the initiative and that 

champion needs clout.  You need to be able to counter messages that come through 

from other ministers, stakeholders and most often, the media.  You need to be able 

to provide the capacity and the opportunity to allow implementers to take risks and 

make mistakes, to develop solutions as they go along and to change their minds.  

You need to make sure there are staff with the necessary policy and interpersonal 

skills.  Traditional skills and approaches are not only insufficient with complex 

problems they are inappropriate and can be counterproductive. If the problem is 

complex, be worried if there is no frank and fearless debate within and across the 

political and public sector domains, be worried if there are no mistakes being made 

because chances are no mistakes means that little change is actually happening.   

 

Most of all, expect the unexpected, expect debate and keep the lines of 

communication open, especially across the political-administrative divide.  Make sure 

measures of progress are measuring the likelihood of collaboration in the future 

rather than focusing only on successes and failures of particular policy problems.  

That way, there is some chance that working together will become ‘the way business 

is done around here.” 
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Appendix 1: Media releases by Gallop to 30 June 200 1 

19-Feb-2001 Labor Government delivers on election promise. 

24-Feb-2001 Premier says concerns of regional people a top priority 

27-Feb-2001 Grants Commission continues to penalise Western Australia: Premier 

27-Feb-2001 Premier welcomes Colin Barnett’s election as Opposition Leader 

28-Feb-2001 Labor slashes 30 cars from ministerial vehicle fleet 

1-Mar-2001 Labor delivers on promise to end old-growth logging 

1-Mar-2001 Premier urges Western Australians to give generously to Red Cross Calling 
campaign 

7-Mar-2001 Changes to portfolio titles for two ministers 

8-Mar-2001 Michelle Roberts sworn in as Minister assisting the Minister for Planning and 
Infrastructure 

11-Mar-2001 Government appoints public sector review taskforce 

13-Mar-2001 Proposed expansion of North West Shelf welcomed by Premier 

14-Mar-2001 Premier announces State Parliament to open on May 1 

16-Mar-2001 State Government releases new Ministerial code of conduct 

20-Mar-2001 First home buyers to receive grant sooner: Premier 

21-Mar-2001 Premier launches Harmony Day celebrations 

23-Mar-2001 Six MPS appointed Parliamentary Secretaries 

25-Mar-2001 Premier unveils concept plans for John Boyle O'Reilly Interpretive Park 

25-Mar-2001 Premier unveils new community bank 

26-Mar-2001 WA to join Victoria and New South Wales in review of Commonwealth Grants 
Commission 

28-Mar-2001 Labor Government moves to give regional Western Australians a greater say 

31-Mar-2001 Premier announces fuel wholesale price cap 

3-Apr-2001 Premier hands over cheque to cover first instalment for cost of Cockburn City 
Council inquiry 

4-Apr-2001 State Government aiming for greater diversity on boards and advisory 
committees 

11-Apr-2001 Small business to benefit from change in Government bill paying policy 

12-Apr-2001 State Government assistance package secures future of Nannup Mill 

19-Apr-2001 Premier supports Albany as Australian base for flight services to Antarctic 

20-Apr-2001 Haydn Lowe to leave public service after distinguished career 

22-Apr-2001 State Government calls on Football Commission to address issue of ticket prices 

23-Apr-2001 State Government helps expansion of UWA Albany regional centre 

23-Apr-2001 Premier welcomes Federal Government decision to reject Shell takeover of 
Woodside 

23-Apr-2001 Government unveils maps of the proposed Walpole Wilderness Area 

24-Apr-2001 State Government moves to establish Royal Commission into finance brokers 
scandal 

27-Apr-2001 Premier says Nedlands by-election to be held as quickly as possible 

1-May-2001 Premier announces regional Cabinet itinerary for 2001 

3-May-2001 Premier outlines historic blueprint for public sector restructuring 

4-May-2001 Premier woos small business sector 

8-May-2001 Premiers call for national response to HIH collapse 

9-May-2001 New department will bring new focus to regions 

11-May-2001 Two companies head entrepreneurs in residence program 

13-May-2001 State Government scraps South-West ‘Beach Tax’ 
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15-May-2001 Premier announces new Science Council 

16-May-2001 Cabinet rejects Multiplex request for extension to PCEC financing deadline 

17-May-2001 Senior public servant appointed agent general 

20-May-2001 Funding for Aboriginal football academy 

21-May-2001 State Government gives further $40,000 to Geraldton’s HMAS Sydney memorial 
project 

24-May-2001 Small business a top priority in first 100 days of Gallop Government 

27-May-2001 Submarines should not leave home for maintenance 

31-May-2001 Competition policy isn’t working 

1-Jun-2001 Premier Sets Physical Activity Target 

5-Jun-2001 Premier presents $250,000 cheque to Australian Prospectors and Miners Hall of 
Fame 

5-Jun-2001 WAFL game for Goldfields through State Government grant 

6-Jun-2001 State Government moves closer to establishing $75 million regional investment 
fund 

6-Jun-2001 Electricity price relief for small businesses, farms 

7-Jun-2001 Premier clarifies statement on electricity tariffs 

7-Jun-2001 Submarine maintenance contract on Premier’s agenda 

8-Jun-2001 Premier says Prime Minister out of touch with community 

19-Jun-2001 Glossy annual reports a waste of taxpayers' money 

21-Jun-2001 Radical overhaul of machinery of government to commence from July 1 

22-Jun-2001 Premier opens $4 million visitors’ centre in Karijini National Park 

26-Jun-2001 Premier strengthens guidelines for MPs’ travel 

27-Jun-2001 Bill for Geraldton Southern Transport Corridor introduced 

27-Jun-2001 Premier to visit China and Singapore (10 day trip) 

28-Jun-2001 Premier foreshadows minor changes to Cabinet 

28-Jun-2001 Government reaffirms commitment to Southern Transport Corridor 

28-Jun-2001 Government introduces legislation to Parliament that will strengthen relationship 
and responsibility between regions and their ministers 

 

Source: http://www.mediastatements.wa.gov.au/media/media01-05.nsf.  
Accessed 30 November 2007. 
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Appendix 2: Western Australia’s premiers and their portfolios 

APPOINTED PREMIER PORTFOLIOS 

4 Dec 1894  John Forrest (Conservative) • Premier 
• Treasurer 
• Colonial Secretary 

15 Feb 1901  George Throssell 
(Conservative) 

• Premier 
• Treasurer 

27 May 1901  George Leake (Liberal) • Premier 
• Attorney General 

21 Nov 1901  Alfred Morgans 
(Conservative) 

• Premier 
• Colonial Treasurer 

23 Dec 1901  George Leake (Liberal) • Premier 
• Attorney General 

1 July 1902  Walter James (Liberal) • Premier 
• Attorney General 

10 Aug 1904  Henry Daglish (Labor) • Premier 
• Colonial Treasurer 
• Education 

25 August 1905  Cornthwaite Rason 
(Liberal) 

• Premier 
• Colonial Treasurer 
• Justice 

7 May 1906  Newton Moore (Liberal) • Premier 
• Lands 
• Justice 
• Colonial Treasurer 

16 Sept 1910  Frank Wilson (Liberal) • Premier 
• Colonial Treasurer 

7 Oct 1911  John Scaddon (Labor) • Premier 
• Colonial Treasurer 
• Railways 

27 July 1916  Frank Wilson (Liberal) • Premier 
• Colonial Treasurer 

28 June 1917  Henry Lefroy (National 
Coalition) 

• Premier 
• Colonial Treasurer 
• Lands 
• Agriculture 

17 April 1919  Hal Colebatch (national 
Coalition) 

• Premier 
• Colonial Treasurer 
• Railways 
• Education 

17 May 1919  James Mitchell (National 
Coalition) 

• Premier 
• Colonial Treasurer 
• Lands 
• Repatriation 

16 April 1924  Philip Collier (Labor) • Premier 
• Treasurer 
• Forests 

24 April 1930  James Mitchell (National 
Country Coalition) 

• Premier 
• Treasurer 

24 April 1933  Philip Collier (Labor) • Premier 
• Treasurer 
• Forests 
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20 August 1936  John Willcock (Labor) • Premier 
• Treasurer 
• Forests 

31 July 1945  Frank Wise (Labor) • Premier 
• Treasurer 
• Lands 
• Agriculture 

1 April 1947  Duncan Ross McLarty 
(Liberal-Country Coalition) 

• Premier 
• Treasurer 
• Housing 
• Forests 
• North-West 

23 Feb 1953  Albert Hawke (Labor) • Premier 
• Treasurer 
• Child Welfare 
• Industrial Development 

2 April 1959  David Brand (Liberal) • Premier 
• Treasurer 
• Tourists 

3 March 1971  John Tonkin (Labor) • Premier 
• Cultural Affairs 
• Education 
• Environmental Protection  
• Treasurer86 

8 April 1974  Charles Court (Liberal) • Premier 
• Treasurer 
• Coordinating Economic and Regional 

Development 
22 Dec 1975 Charles Court (Liberal) • Premier 

• Treasurer 
• Coordinating Economic and Regional 

Development 
Feb 1977 Charles Court (Liberal) • Premier 

• Treasurer 
• Coordinating Economic and Regional 

Development 
Feb 1981 Charles Court (Liberal) • Premier 

• Treasurer 
• Coordinating Economic and Regional 

Development 
Jan 1982 Ray O’Connor (Liberal) • Premier 

• Treasurer 
• Coordinating Economic and Regional 

Development 
25 Feb1983  Burke (Labor) • Premier and Cabinet 

• Women’s Interests 
• Coordinating Economic and Social 

Development 
• Public Sector Management 
• Treasurer  

                                            
86 Tonkin held the Environment portfolio to 12 Oct 1971 at which time he became the 
Treasurer when in a Cabinet reshuffle when the Attorney General retired due to ill health. 
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8 Feb 1986  Burke (Labor) • Premier 
• Women’s Interests 
• Coordinating Economic and Social 

Development 
• Public Sector Management 
• Treasurer 

25 Feb1988 to 12 
Feb 1990 

Dowding (Labor) • Premier 
• Public Sector Management 
• Women’s Interests 
• Treasurer 
• Productivity 

12 Feb 1990  Lawrence (Labor) • Premier 
• Treasurer 
• Public Sector Management 
• Multi-cultural and Ethnic Affairs 
• Aboriginal Affairs 
• The Family 
• Women’s Interests 
• Employment 
• Trade and Investment 

16 Feb 1993  Court (Liberal-National) • Premier 
• Treasurer 
• Public Sector Management 
• Federal Affairs 
• Tourism 
• Youth 

14 Dec 1996  Court (Liberal-National) • Premier 
• Treasurer 
• Public Sector Management 
• Federal Affairs 

16 Feb 2001  Gallop (Labor) • Premier 
• Public Sector Management 
• Federal Affairs  
• Citizenship & Multi-cultural Interests 
• Science 

10 March to 15 
January 2006 

Gallop (Labor) • Premier 
• Public Sector Management 
• Federal Affairs 
• Water Resources 

16 January 2006 
to 23 September 
2008 

Alan Carpenter (Labor) • Premier 
• Public Sector Management 
• Federal-State Relations 
• Trade 
• Innovation 
• Science  

23 September 
2008 on 

Colin Barnett (Liberal) • Premier 
• State Development 

 

Source (Hughes and Graham, 1968; Hughes, 1977; Hughes, 2002) 
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Appendix 3: Information package to participants 

 

 

 

 

 

 

 

 

NAME 
ADDRESS 
 
Dear <NAME> 
 
I am writing to invite your participation in research that I am undertaking as 
part of doctoral studies through Griffith University, Brisbane.  The research is 
addressing the question of what premiers can do to enhance whole of 
government coordination, with a particular focus on strategies adopted by the 
Gallop Government between 2001 and 2005.  I have advised Dr Gallop that I 
am undertaking this research and he has indicated that he supports it. 
 
Views of key senior people will be sought through a one-to-one interview that 
will take approximately an hour of your time and be scheduled over the next 
two months.   
 
To ascertain your willingness to participate in this research and to arrange a 
meeting time, I shall contact your office in the next few weeks.  Names of 
individuals interviewed will not be included in any public documents to ensure 
the confidentiality of both those who choose to accept this invitation and those 
who choose to decline it. 
 
Attached are: 
 

• further information on the research, and 
• a consent form which we will discuss prior to interview. 

 
 
Thank you 
 
Yours sincerely 
 
 
 
Lesley van Schoubroeck.  
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Explanatory Statement 

 

Project :  Coordination: what can premiers do? A case study of the Western 

Australian Gallop Government 2001-2005. 

 

This project is being undertaken by Lesley van Schoubroeck who is currently 

enrolled in a Doctor of Philosophy in the Department of Politics and Public 

Policy at the Griffith University, Brisbane.  The academic supervisors are Prof 

Pat Weller and Dr Patrick Bishop. 

 

The overall aim of the project is to explore what premiers can do to promote 

whole of government coordination.  It will focus specifically on strategies 

adopted by the Gallop government in Western Australia in the period 2001-

2005.  The research is intended to contribute to the overall understanding of 

coordination in the public sector and to identify strategies for improvement.  It 

aims to benefit the system rather than individual participants.  The findings of 

the research will be made available through a range of publications and 

presentations. 

 

A comprehensive literature review will be undertaken and a number of 

interviews (approximately 30 one-hour interviews) conducted with participants 

who are known to have experience in this area with the aim gaining feedback 

on the success of current strategies.  Participants have been selected 

because of their role in Government or in the public sector.  Whether 

participants accept or decline to be interviewed, care will be taken to ensure 

the report is written in a manner that ensures their privacy and anonymity thus 

mitigating any risks to the individuals.  No publications or presentations will be 
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made in the 12 months leading up to the next election to avoid any 

inappropriate use of the findings in a political context.  

 

A record of interview will be maintained and interviewees will be provided with 

the opportunity to confirm the accuracy of the summary of interview.  If you 

agree to the interview being taped, the tape will be destroyed as soon as the 

interview has been transcribed.  Data will be retained in a secure location and 

will not include identifying information.  Should there be any likelihood that 

comments can be attributed to a participant their express permission to use 

those comments will be sought.  Interviews will be conducted at the office of 

the interviewee or another mutually agreed location. 

 

Please note that the conduct of this research involves the collection, access 

and use of your identified personal information.  The information is confidential 

and will not be disclosed to third parties without your consent, except to meet 

government, legal or other regulatory authority requirements.  A de-identified 

copy of this data may be used for other research purposes.  However, your 

anonymity will be safeguarded.  For further information, consult Griffith 

University’s Privacy Plan at www.griffith.edu.au/ua/aa/vc/pp or telephone (07) 

3875 5585. 

 

Should you have any general inquiries about the research please contact any 

member of the research team.  Should your concerns relate to the ethical 

conduct of the research the first point of contact should be the Manager, 

Research Ethics in the Office of Research.  All contact details are listed 

below. 
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Research Team Contact details 
 
GENERAL INFORMATION 
 
Ms Lesley van Schoubroeck (Student researcher) 
xxxxxxxxx 
xxxxxxxx WA 6xxx 
 
Email: lesley.vanschoubroeck@student.griffith.edu.au 
 
Ph:  0419 936 713 
 
Prof Patrick Weller AO 
Department of Politics and Public Policy 
Griffith University 
Nathan Campus, 170 Kessels Road 
Nathan Qld 4111 
 
Phone:  07 373 57723 
Email: p.weller@griffith.edu.au 
 
Dr Patrick Bishop (subsequently changed to Prof John Kane) 
Department of Politics and Public Policy 
Griffith University 
Nathan Campus, 170 Kessels Road 
Nathan Qld 4111 
 
Phone: not available by phone in 2006 
 
Email: p.bishop@griffith.edu.au 
 
ETHICAL ISSUES 
 
Manager,  Research Ethics 
Griffith University Human Research Ethics Committee  
 
Phone: 07 3875 5585 
 
Email:  research-ethics@griffith.edu.au 
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Consent Form 

 

Project :  Coordination: what can premiers do? A case study of the Western 

Australian Gallop Government 2001-2005.  

 

By signing below, I confirm that I have read and understood the information 

package and in particular that: 

 
• I understand that my involvement in this research will include an 

interview with Ms Lesley van Schoubroeck of up to one hour at a time 
to be arranged. 

• I have had any questions answered to my satisfaction;  
• I understand the risks involved;  
• I understand that there will be no direct benefit to me from my 

participation in this research ; 
• I understand that my participation in this research is voluntary ;  
• I understand that if I have any additional questions I can contact the 

research team;  
• I understand that I am free to withdraw at any time, without comment or 

penalty;  
• I understand that I can contact the Manager, Research Ethics, at Griffith 

University Human Research Ethics Committee on 3875 5585 (or 
research-ethics@griffith.edu.au) if I have any concerns about the 
ethical conduct of the project;  

• Ms van Schoubroeck will tape the interview if this is agreed.  The tape 
will be destroyed following transcription of the interview.  I DO/DO NOT 
agree to having the interview taped;  or [DELETED AFTER FIRST 3 
INTERVIEWS] 

• Ms van Schoubroeck will take notes during the interview and I will be 
given the opportunity to confirm their content; and 

• I agree to participate in the project.  
 
 

 

Signature: __________________________________     

Date:  __________________ 
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Appendix 4: Gallop’s endorsement of project 
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Appendix 6: Comments about the public service cultu re 

 

Silo mentality 
 

• We have silos that reflect the intransigence between agencies. (MS) 
• We have become a closed, isolated and insular public sector that looks with suspicion 

at anything from the outside, including new CEOs (Obs) 
• In regard to structures and processes, the public sector is too compartmentalised.  It 

is built around silos each with their own budgets.  We need a more networked 
approach.  There is no incentive to share resources (Obs) 

 

Risk averse 
 

• In the public sector there is so much to report on and in an increasingly exposed 
environment there is danger that we will develop a totally risk averse public sector 
leadership if we have too many detailed accountability requirements. (PS) 

• We should be questioning what characteristics we value in CEOs.  Our public service 
is so risk averse because of the behaviours we reward and punish.  If we do well, 
there is no feedback, if something goes wrong our jobs are on the line.  What do the 
CEO performance agreements measure?  They are at best a tokenistic approach and 
even though they now have a section on whole of government issues, are they really 
taken seriously by anyone? 

• The advent of the CCC seems to be working against joined up working.  People want 
to play safe and some of these integrity bodies seem to be pushing people back in 
their corners (PS) 

• As soon as members of the committee … showed any semblance of criticism, the 
committee was disbanded.  There is a real problem in the sector with debate about 
contentious issues, even in closed forums (PS) 

• The PS is so risk averse (PS) 
• In WA we are too scared to fail. (Obs) 
• There is a rules driven approach to what we do.  There is a sense of being too scared 

to be creative and hence a dumbing down of the sector because there are more 
forms of compliance which stifle creativity. this we have to change the culture, the 
people and their beliefs.  To do this you need a leader in the public service at the 
centre of government who understands how to change the culture…  It is very difficult 
for a politician to get what they want.  The bureaucracy is very powerful. (Obs) 

• To take a lead role in an area where there are a number of players, you don’t always 
have to seek ‘permission’—you can be proactive although in WA your motives are 
sometimes questioned.  You might be seen as power hungry for instance. Why would 
CEOs go out on a limb? In the current climate they can expect to be terminated, so 
they don’t proactively initiate collaborative approaches.  They stay on their own patch 
(Obs) 

• If the only outcome is to make no mistakes, then the best thing is to do nothing.  This 
approach is there through the generations of CEOs—we have trained them. It is not a 
great place to be an heroic CEO. It is probably true that CEOs just pull back so 
nothing happens—we are attracting CEOs who are risk averse  (Obs) 

• The challenge now is to get the people with the right attitudes.  They are too passive 
and need to be more inclined to tell Ministers what they need to know (Obs) 

• Our public service is too subservient and reactive.  I am not recommending they 
become bolshie but they do need to take a more assertive role in public 
administration.  (Obs) 
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Covert power 
 

• Some of the people had improperly given undertakings to pressure groups in some 
key policy areas—making promises they had no power to make and their influence in 
the Cabinet process seemed to be the only way they could deliver on their promises 
(Min) 

• There is a power issue in the public service.  It is not overt and they may not even 
realise it.  Some of them are frightened to share information with other parties……. 
but there is still a lack of sharing of information.  There is a fear about how the 
information will be used.  (Obs) 

• When the Minister does not have an agenda, I have always found the public service 
have their own agendas.  You can see the new Minister getting all the stuff from the 
top drawer that I (a former minister) didn’t approve (Obs) 

• The necessity for control has brought a high level of fear and intimidation—much 
more than there used to be. (Obs) 

• The central agencies operate like ‘mind guards’ to the government and other views 
are not taken account of.  People with different views are ostracised.  (PS) 

• We have become a closed, isolated and insular public sector that looks with suspicion 
at anything from the outside, including new CEOs……. CEOs in the current 
environment feel totally unsupported.  They view the Government and the head of 
DPC as the ‘terminators’.  There are not many opportunities for an intellectual 
discussion in Perth.  Because the people at the top are not collaborative, they do not 
promote people who ar. (Obs). 

 
Undervalued 
 

• We have a culture where being in the public service is not valued, a culture of 
contempt for the public service which is demeaning.  We have a long way to go to 
turn that around and to counter the ‘fat cat’ image (MIN) 

• The senior public service is underused.  There needs to be better use made of their 
expertise and much greater involvement.  (PS) 

• We also need better communication between DGs.  The head of DPC does a very 
good job but there needs to be more opportunity.  There is no forum or instrument 
whereby the senior executive is advised on the really important issues for 
government.  (PS) 

• There is little advocacy of the public service.  The feedback is all about finding fault 
(PS) 

• There was a lot of untapped potential. (PS) 
• Listen to the public servants who have been around.  Don’t necessarily take their 

advice but ‘there ain’t nothing like experience.’(PS) 
• Because the people at the top are not collaborative, they do not promote people who 

are … DTF appear to have filled a vacuum in central leadership, they have some of 
the right people and they have the mandate 
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Appendix 7: Expectations of premier’s department st aff  

 

Comments from ministers 
 
• They should be relevant.   
 
• The Premier does need someone who ‘can bring wayward people together.’  In 

general I agree with the dispersal of those units but you do need a lean and 
authoritative central agency populated by people with the right attitude.  Someone like 
the head of the Prime Minister and Cabinet.  NSW is too centralised—colleagues in 
NSW need the Cabinet Office authority in quite some detail for all their national 
negotiations.  

 
• DPC people need to learn to work with agencies, not try to take over the agenda.   
 
• People who can work across agencies.  This requires them to ‘remould’ the way they 

do things. 
 
• The Premier’s Office must have really capable people, as must the Premier’s 

department.  They need to be visible and energetic.  They must be able to ‘command 
respect’; they must be people who can bring something to the table.  

 
• You really need someone across the public service with clout, who has the 

personality and the mandate to bring a whole of government focus on things. 
 

Comments from others 
 
• Premiers need in their policy areas people who know how to be catalysts not empire 

builders.  
 
• What you need in DPC is expertise in genuine policy analysis, savvy people with 

policy capacity.  
 
• DPC needs seriously smart policy people—people who appreciate the context and 

can debate with agencies.  People who appreciate the very complex nature of the 
policy issues within departments but can see that within the bigger picture.   

 
• Keep the head of DPC as a bureaucrat who is clearly not politicised.  
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Appendix 8: Excerpt from the 841 decisions of the W A Cabinet 1975 
(illustrating repeated consideration of issues) 

 
Appointment of Queen’s Council (sic)    20/05/1975 
Appointments Board of Secondary Education    01/12/1975 
Architects Board – Appointment to    22/12/1975 
Architects Board – Re-appointment of Mr D.O. Sands  11/02/1975 
 
Beef Industry – Financial Assistance    14/04/1975 
Beef Industry – Financial Assistance    22/09/1975 
Beef Industry – Financial Assistance    20/10/1975 
Beef Industry Committee Act     28/04/1975 
Beef Industry Committee Act     18/08/1975 
Beef Industry Committee Act     01/09/1975 
Beef Marketing Scheme      22/12/1975 
Belmont Shire – Purchase of Kareeba     10/11/1975 
Black, David Joseph—Parole      14/04/1975 
Bricklayers – shortage of      11/08/1975 
 
Child Welfare Act       29/09/1975 
Child Welfare Act      20/10/1975 
Child Welfare Act      19/12/1975 
 
Milk – Price of        11/02/1975 
Milk – Price of       25/02/1975 
Milk – Price of       24/06/1975 
Milk – Price of       01/07/1975 
Milk – Price of       16/09/1975 
Milk Quotas        17/06/1975 
Milk Quotas       16/09/1975 
Milk Quotas – negotiability     24/03/1975 
Milk Quotas – negotiability     28/04/1975 
Milk Quotas – negotiability     07/05/1975 
Milk Quotas – negotiability     20/05/1975 
 
President’s car (Leg Council) Air Conditioning    25/02/1975 
Removal of Bridgetown Railway Depot    22/07/1975 
Reserve (Kwinana Freeway) Bill     17/03/1975 
Reserves Bill        27/10/1975 
Returns of electoral expenses     01/07/1975 
 
Revenue budget and capital works programme   08/09/1975 
 
Royal Commission into Gambling    04/06/1975 
Royal Commission into Gambling    22/07/1975 
 
Shortage of bricklayers       06/10/1975 
Signs acknowledging commonwealth government involvement 29/09/1975 
Single Grain Marketing Authority    07/04/1975 
Single Grain Marketing Authority    01/07/1975 
Slaughtering charges       07/01/1975 
Small Claims Tribunal Act     14/04/1975 
Small Claims Tribunal Bill     07/01/1975 
Small Claims Tribunal Bill       24/03/1975 
Speaker’s (Leg. Assembly) Car: Air Conditioning   25/02/1975 
 
 

Source: http://www.sro.wa.gov.au/pdfs/1975-alpha.pdf 
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Appendix 9: Cabinet subcommittees and membership: 2 001 

Committee Established Membership 
Expenditure Review 
Committee 

26/2/2001 • Premier (Chair) 
• Treasurer 
• Minister for Consumer and Employment Protection; 

Training 
• Attorney General 
• Minister for Government Enterprises 

 
Cabinet Standing 
Committee on Social 
Policy 

26/2/2001 • Minister for Community Development; Disability 
Services (Chair) 

• Minister for Police; Emergency Services 
• Minister for Education; Sport and Recreation; 

Indigenous Affairs 
• Minister for Health 
• Minister for Housing and Works; Local Government 

and Regional Development 
 

Cabinet Standing 
Committee on 
Regional Policy 

26/2/2001 • Premier (Chair) 
• Minister for the Midwest, Wheatbelt and Great 

Southern 
• Minister for the Kimberley, Pilbara and Gascoyne 
• Minister for the Peel and the South West 
• Minister for the Goldfields-Esperance. 

 
Legislation Standing 
Committee of Cabinet 

19/3/2001 • Deputy Premier (Chair) 
• Attorney General 
• Leader of the House in the Legislative Assembly 
• Leader of the Government in the Legislative Council 
 

Also in attendance at the Legislation Standing Committee 
meetings: 

• Parliamentary Counsel 
• A senior representative from the Office of the Premier 
• Manager, Parliamentary Services Branch, Department 

of the Premier and Cabinet. 
Review of the Project 
Development 
Approvals System 
Ministerial Steering 
Committee 

27/8/2001 • Minister for State Development (Chair) 
• Minister for the Environment and Heritage 
• Minister for Planning and Infrastructure 
• Minister for Indigenous Affairs 
• Deputy Premier as Minister with responsibility for 

Native Title 
• Minister for Local Government and Regional 

Development 
 

Cabinet Standing 
Committee on Native 
Title 

19/2/2001 • Deputy Premier; Treasurer (Chair) 
• Premier 
• Minister for Indigenous Affairs 
• Minister for State Development 
• Minister for the Kimberley, Pilbara and Gascoyne 
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Cabinet Standing 
Committee on 
Environmental Policy 

26/2/2001 • Minister for the Environment and Heritage (Chair) 
• Minister for Agriculture; Forestry and Fisheries 
• Minister for Housing and Works; Local Government 

and Regional Development 
• Minister for Planning and Infrastructure 

And when discussing matters concerning Greenhouse Policy, 
the membership is expanded to include 

• Premier 
• Deputy Premier; Treasurer; Minister for Energy 
• Minister for State Development 

 
Cabinet Standing 
Committee on 
Economic Policy 

26/2/2001 • Minister for State Development; Tourism; Small 
Business (Chair) 

• Treasurer; Minister for Energy 
• Minister for Consumer and Employment Protection; 

Training 
• Minister for Planning and Infrastructure 

 
Protection of Old 
Growth Forests Policy 
Ministerial Committee 

6/3/2001 • Minister for the Environment and Heritage (Chair) 
• Deputy Premier; Treasurer 
• Minister for Agriculture; Forestry and Fisheries 
• Minister for Consumer and Employment Protection; 

Training 
• Minister for Peel and the South West 
• Minister for State Development; Small Business 

 
East Perth Power 
Station Ministerial 
Council 

23/7/2001 • Minister for Planning and Infrastructure (Chair) 
• Minister for Energy 
• Minister for the Environment and Heritage 
• Minister for Housing and Works 
• Minister for Culture and the Arts. 

 
 

Source: Hansard (Legislative Assembly, 19 February 2002) 
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Appendix 10:  Selected comments on Water 

 
Central portfolio and agency comments  
 

• Water policy was in essence a ‘basket case’ with very poor communication between 
water policy ministers (before 2001) 

• Note that when people were brought into DPC to work on water policy, they were told 
to leave their agency affiliations at the door 

• Ministers who can have ‘frank and fearless’ debate among themselves. 
• The Cabinet Standing Committee was powerful 
• The Water Council of CEOs calmed people’s fears and looked at ways of addressing 

long standing disputes between the Department of Environment and the Water Corp 
 

Line portfolio and agency comments 
 

• Without the leadership of someone who had, or certainly was perceived to have, 
significant political clout, it is doubtful that the degree of cooperation could have been 
achieved. 

• Communication skills are vital. There is a lot of value in informal networking 
opportunities. 

• It addresses some very complex issues and can scatter all over the place, but that is 
because there are very diverse interests.    

• Despite the ‘bureaucratic scuffling’ it was certainly implemented better than the 
reforms to Indigenous affairs. 

• Some very talented people worked on the issues.  A small talented group.   
• After the water pipe incident in South Perth when the whole city was in a gridlock, we 

went back and reviewed what had gone wrong.  We learnt from the event. 
 

Comments on structures 
 

• However the establishment of the Department of Water is a policy conflict with the 
MOG (Machinery of Government) agenda to reduce the number of departments.  
There should have been a department of Natural Resources and the Environment or 
something like that with a strong CEO and a strong Minister.  DoW (Department of 
Water) was established because the other mechanism was not working, not because 
it was innately considered a good idea. 

• In hindsight, establishing the Department of Water, which is anti-MOG was a good 
idea.  Water and Environment are inextricably linked but the new department 
provided a focus that was necessary.  It gave a focus on water as a resource for use 
by the public and by industry.   
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Appendix 11:  Selected comments on the Gordon Inqui ry 

 
Central portfolio and agency comments on Gordon 
 

• It was a high risk important issue but the bureaucracy did not seem to have picked it 
up as energetically as it should have at the implementation stage. 

• The implementers of the Gordon Inquiry should have gone back to Cabinet and 
advised them that they had been too ambitious with their timelines and come up with 
a revised plan.  It was the planning process, the budget process and getting people in 
jobs – the timetable was unrealistic 

• There is too much sitting back and too much letting agencies/staff hide behind the 
‘resource’ issue rather than holding them to account for optimising deliverables with 
available resources. 

• The problem with Gordon was not whole of government; it was specific agencies that 
did not deliver.  Most of the things that needed to be done, were done by individual 
agencies.  What most of the coordination was about was seeing that a list of things 
got done.  

• There were different expectations from Ministers to fix everything in Aboriginal affairs  
• What they did when they put Gordon back into the system they put it into the wrong 

agency – not only was it a dysfunctional agency they put it into, it was the wrong one.   
• The spirit of Gordon was lost when it went back into the system – it seems now that 

the cops for instance have focused back on charge rates in places like Warburton 
where their multi function police centres were established.  Rumour has it that they 
are picking up people for things like not having a drivers licence when there real 
focus should be community relationships with police 

• Why can’t all agencies come together to develop one collaborative resource 
structure.   

• There needs to be more people who just get on and do things.  
• The Gordon Inquiry implementation for instance was criticised because after it left 

Premiers it floundered.  Culturally and functionally there is a problem with accepting 
the authority of one agency to lead on behalf of government.   

• Coordination of things like the Gordon Inquiry were good in that there was a short 
sharp issue and the Premier had a clear idea what he wanted out of it before moving 
responsibility out of the Premier’s department and into a line agency. 

• The key issue that needed to be addressed was leadership in interagency 
coordination and to negotiate with stakeholders in relation to the future developments 

 

Line portfolio and agency comments  
 

• When the line agencies ‘lost’ the overall leadership of the secretariat they refocused 
on their core business and the joined-up-government dimension was lost.  

• It is the DGs who have to lead together, otherwise you lose the overall strategic intent  
• DIA’s minor status and resources makes it impossible for them to be able to influence 

large and resource rich agencies like Health and Education. DIA had neither the 
resources nor the prestige to fend off its detractors. 

• It was a politically courageous move but necessary for the protection of women and 
children.  Despite the buffeting since, you would do it all over again even knowing the 
outcome. 

•  It got personal between a couple of the key players 
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Appendix 13: Comments on the potential and capacity  of the premier’s 
department to coordinate 

 
Ministers and ministerial staff  
 

• It should be about making sure people know how to make government work and 
ensuring coordination across departments.  DPC should: 

• Recognise those issues that one department alone cannot solve 
• Determine the outcome that we want 
• Determine what we need to do to get the outcome 
• Set up the mechanisms that are required 
• Oversee and review the progress and outcomes 
• (They don’t need to take control and they don’t need to do it.) 
• Get the Premier’s imprimatur for the proposal 
• Go to DTF with the outcome determined for the funding; don’t let DTF determine what 

the best policies or strategies are.  
• There is a large agenda and people have to understand it.  You look to DPC to do 

that.  
• No one agency can deal with this (child abuse) but when approaches are required 

across agencies you need a group that can drive it.  We had this with the Gordon 
Inquiry.  And something like that needs to be led from the premier’s department to 
start with, it needed the imprimatur of the premier to get off the ground.  If you don’t 
have that then ministers and departments will run off in their own directions.  

 
Public servants  
 

• A Department of the Premier and Cabinet should coordinate cross government 
policy.  The policy role of DPC should be a professional service and political advisers 
need to be seen to be part of ministerial offices, not mixed up in the bureaucracy.   

• Gallop did not organise to do what he wanted done and did not require DPC to come 
back with the way to do what he wanted.  A premier should say: “This is what I want, 
tell me how to do it.” 

•  What should be in DPC is new policy and politically contentious issues 
• You need a premier’s department that can absorb and remove policy units painlessly.  

DPC is and should be the principal central agency (although there is a perception in 
some areas that DTF is) and has ‘core’ and ‘non-core’ functions – the latter being 
those extras that it takes on in a particular government usually for the personal 
preference of the premier, for symbolic reasons or because the clout of the premier 
and his department is required  

• You need a premier and a premier’s department that WANT to take on the role of 
whole of government coordination. In my view it is a good idea to have issues like the 
Office of Project Approvals Coordination reporting to the premier.  This sort of 
coordination needs to come from the Premier because ministers have their individual 
priorities and only the premier can bring the focus on things that are common 
concerns 

 
Critical Observers 
 

• What a premier really needs is a head of the bureaucracy that is in sync with what 
government wants to deliver.  They need someone who will intervene when things 
are not happening  
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Appendix 14:  Selected comments on coordinating pol icy offices 

 
Ministers and their advisor 
 

• Child abuse is a good example.  No one agency can deal with this but when 
approaches are required across agencies you need a group that can drive it.  We 
had this with the Gordon Inquiry.  And something like that needs to be led from the 
Premier’s department to start with, it needed the imprimatur of the premier to get 
off the ground.  If you don’t have that then Ministers and departments will run off in 
their own directions.  

• IDC’s only work for a short time, then you need different strategies. In summary, 
taskforces need to be well enough supported so that their recommendations are 
implementable.  There is nothing wrong in a complex area like this in having more 
than one source of advice as long as the groups don’t trip over one another  

• We keep appointing ‘special people’ and offices.  The Redevelopment Offices are 
a key example of where we have structures put in place to make other parts of 
government work together 

• The redevelopment offices are a long-standing structure that has been put in 
place because the government departments could not work cooperatively.  The 
Gallop government for instance created an ad hoc working group to progress the 
development of the Burrup.  The line agency could not get other agencies to 
deliver on time and so more direct ministerial involvement was required. Once 
high level agreement was reached, some ministerial involvement was still required 
to keep it moving.   These sorts of the ad hoc arrangements serve as ‘accelerated 
mechanisms for accountability’ and should be required only until the 
interdepartmental operations become mature and sophisticated.   

• We really have too many of them. Agencies need to be clear about their core 
business but they also need to realise they have to contribute to larger whole of 
government outcomes. You have to enable, empower, up skill the agency so there 
is a leader in one appropriate agency.   

 
Public Servants 
 

• The success of policy offices lies in the outcomes achieved by the line agencies 
they are working with.  They get their achievements through the achievements of 
others.  They are very tricky things and they need to understand they cannot 
always expect to make a mark in their own right.  

• It is OK if they have a specific task to do, ie they are clear about their reason for 
existence and when the task is done any subsequent implementation is 
transitioned to a major department.  They don’t really need the premier for their 
minister – not unless the premier really has his finger on the pulse of what they 
are trying to achieve.   

• It can work whether these units are in the central agency or in a line agency.  It 
really depends on the people and whether or not they overlord the line agencies 
Sometimes policy issues end up in the premier’s department because of a failure 
on the part of an agency to deliver – so it gets centralised.  Greenhouse was an 
example of that and so in my view was Water. You can kick these things off in a 
line or a central agency – the important thing is to be clear about what you are 
trying to achieve.  But DPC people need to learn to work with agencies, not try to 
take over the agenda.  Any policy unit in DPC should be a transient group of 
moderate size.  

• Governments really should avoid the on-going creation of small offices outside the 
main departments.  For example, what will become of the Office of Project 
Approvals when the current leader decides to move on?  The office is a mis-
conception.  What you need is an individual who is responsible but they should be 
within a larger agency.  Otherwise you end up with a proliferation of ‘offices’.  

• Having lots of people each in their own special areas does not add value – ‘all that 
stuff, all that paper work’   
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• Small policy offices are not useful at all.  I have not seen a model that works.  
Some of the interest groups should be attached to a department and left there for 
that CEO to deal with.  Office of Water policy really got in the way of the 
department getting on with the job  

• I have yet to see one that worked, one that actually made a difference.  How do 
we recognise success in a policy office?  If they have a role, it is about providing 
the picture of what success means in their respective areas.  They work best 
when there is strong support.  Issues have to be championed by someone, 
preferably someone with clout, a strong minister is ideal, but someone, anyone 

 
Critical Observers 
 

• Premiers should not create policy units in their offices in competition with the 
departments.  They should be wary of recreating government in their offices and 
isolating the policy from the people who have to implement them.  He is not alone 
in doing this.  Other senior ministers in other governments have done the same 
thing from time to time. 

• When discrete policy offices are set up to address cross government issues, they 
tend to be in the central agency and often develop into ‘oppositions’ to the line 
agencies.  It is more effective if these projects are in the line agencies with 
dedicated staff and one agency assigned as the lead agency, with the appropriate 
resources.   
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Appendix 15: Departments and Strategic Management C ouncil 
membership, November 2005. 

 Department of State Sex of 

DG 

Cluster of Portfolio Agencies 

1 Agriculture M • Rural Business Development Corporation 

2 Community 
Development 

F  

3 Consumer and 
Employment Protection 

M • Western Australian Industrial Relations 
Commission 

• Workcover  
• Workers’ Compensation and Rehabilitation 

Commission 
4 Conservation and Land 

Management 
M • Botanic Gardens and Parks Authority 

• Perth Zoo 
• Conservation Commission 

5 Culture and the Arts M • Art Gallery of WA 
• Perth Theatre Trust 
• ScreenWest 
• State Library of WA 
• WA Museum 

6 Disability Services 
Commission 

F  

7 Education and Training M • TAFEs 
• Country High School Hostels Authority 
• Curriculum Council 
• Department of Education Services  

8 Environment  M  
9 Fisheries M  
10 Health M • Alcohol and Drug Authority  
11 Housing and Works M • State Housing Commission 
12 Indigenous Affairs F  
13 Industry and Resources M • Minerals and Energy Research Institute of 

WA 
• Rottnest Island Authority 
• Tourism Commission 
• Office of Energy 

14 Justice M • Office of the Director of Public Prosecutions 
• Office of the Commissioner for Equal 

Opportunity 
• Office of the Information Commissioner 
• Office of Corruption and Crime Commission 
• Office of the WA Electoral Commissioner 
• Small Business Development Corporation 

15 Local Government and 
Regional Development 

F • Dept of Land Information  
• Metropolitan Cemeteries Board 
• Gascoyne Development Commission 
• Goldfields Esperance Development 

Commission 
• Great Southern Development Commission 
• Kimberley Development Commission 
• Mid-West Development Commission 
• Peel Development Commission 
• Pilbara Development Commission 
• South West Development Commission 
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16 Planning and 
Infrastructure 

M • Main Roads WA 
• Armadale Redevelopment Authority 
• East Perth Redevelopment Authority 
• Midland Redevelopment Authority 
• Public Transport Authority  
• Subiaco Redevelopment Authority 
• Western Australian Planning Commission 

17 Premier and Cabinet M • Office of the Public Sector Standards 
Commissioner 

18 Racing Gaming and 
Liquor 

M  

19 Sport and Recreation M  
20 
 
 
 
 

Treasury and Finance M • Lotteries Commission 
• Government Employees Superannuation 

Board 
• Insurance Commission of WA 
• Economic Regulation Authority 
• Office of the Auditor General  
• State Supply Commission 

21 WA Police Service M • Fire and Emergency Services 
22 Water M • Waters and Rivers Commission 
 

Source: http://www.dpc.wa.gov.au/psmd/pubs/pubs.html#governance 
Accessed 20 April 2006 
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Appendix 16: Comments on departmental amalgamations  

 
An achievement 
 

• Even though we halved the number of departments we still have more than 20.  
Nonetheless this should be counted as an achievement  

 
Symbolic  
 

• It was about the new Cabinet making its mark and rationalisation of the many 
agencies.  It was not really about better coordination it was more about reducing 
numbers  

• Amalgamations of departments also give the premier the power to move CEOs; both 
to reward and punish.  So amalgamations of departments are not always about better 
synergies—although there are certainly times when they are.  

• MOG changes are more about a statement of reform and change of direction.  They 
are a branding, a sign that the agenda has changed  

• The department was established because other mechanisms were not working, not 
because it was innately considered a good idea.   

 
Caution 
 

• Merging departments … can fail by putting the wrong CEO in charge – someone who 
has empathy with one arm of the department but not the other arm(s).  And 
sometimes they put the wrong people at the second tier and in WA the legislation 
does not permit ministerial involvement in appointments at the second tier.  

• Merging departments is a good idea in principle but you need a very strong 
commander in chief to make it work and, while we have some outstanding public 
servants, not enough of these people are attracted to work in the public service in 
WA.  

• These things need to be done sensitively so that good people are not lost in the 
process.  

• And beware the fall out in terms of loss of senior people with experience – 
implementing machinery of government reforms requires you to have senior 
experienced people who can implement them    

• Often the agencies have 2-3 people who you need to be working with and unless you 
have been around for a while, it is hard to ferret them out.  Sometimes the rep that 
you get in the first instance does not realise that there are other people in their 
agency who need to be involved.  

• Mega departments are not the answer, all they do is mask more things from 
ministers. It is an overrated strategy.  You need a really strong reason for agencies to 
be linked if you are going to bother 

• Centralisation of services has put the public sector back into being regimented.  This 
arose from the amalgamation of departments in MOG and also from the subsequent 
move to shared corporate services  

• You end up with people at loggerheads on issues who will not sit around the table 
together – they are passionate people who cannot see an opposing view 

 

.  
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Appendix 17: Sample of Cabinet committees in Richar d Court ministry 

The following is a publicly available list of Cabinet committees of one member 

of the Richard Court coalition government 1993-2001: 

 

• Public Sector Management Committee; 

• Cabinet Standing Committee on Native Title; 

• Cabinet Standing Committee on Litigation; 

• Cabinet Budget Standing Committee; 

• Cabinet Government Management Standing Committee; 

• Cabinet Standing Committee for Strategic Planning; 

• Cabinet Standing Committee on Labour Relations; 

• Cabinet Standing Committee on Waste Management; 

• Cabinet Standing Committee on Salinity Management; 

• Ministerial Council for the Shark Bay World Heritage Property; 

• Justice Coordinating Ministerial Council; 

• Cabinet Standing Committee for Information and Communications 

Issues; 

• Cabinet Standing Committee on Science and Technology; 

• Cabinet Subcommittee on Passive Smoking; and 

• Cabinet Subcommittee on One Vote One Value. 

 

Source:  http://www.cheryledwardes.com.au/images/cecv.pdf 
Accessed 17 January 2008 
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Appendix 18: Aspects of state strategic plans in Au stralia  

ACT 

The Australian Capital Territory developed a comprehensive set of documents 

linked to The Canberra Plan ‘which is the Government’s strategic planning 

framework for this generation’ (ACT, 2004).  Its seven strategic themes are: 

• Investing in our people 

• Building a stronger community 

• A city for all ages 

• Canberra’s knowledge future 

• Partnerships for growth 

• A dynamic heart 

• Living with the environment 

New South Wales 

A New Direction for NSW is a detailed document structured under five areas 

of activity:  

• Rights  

• Respect and Responsibility  

• Delivering Better Services  

• Fairness and Opportunity;  

• Growing Prosperity Across NSW  

• Environment for Living 

In total there are 14 goals under the five areas and each goal has between 

four and eight priorities that are supported by targets.  It does not attempt to 

address all the activities of government and was developed following 

extensive community consultation (NSW, 2006). 

Queensland 

Following an attempt at a ‘bold’ government-wide strategic plan under a 

coalition government (Scott et al., 2001), the Queensland Beattie Labor 

government adopted a Smart State Strategy and a short statement of 
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priorities published on the premier’s department web site (Qld, 2006). These 

‘key directional statements of government’ were: 

 

• Improving health care and strengthening services to the community 

• Realising the Smart State through education, skills and innovation 

• Protecting our children and enhancing community safety 

• Managing urban growth and building Queensland's regions 

• Protecting the environment for a sustainable future 

• Growing a diverse economy and creating jobs 

• Delivering responsive government 

 

In 2008, under the Bligh Labor government this was replaced by TowardQ2 

(Qld, 2008) which had five goals: 

• Strong 

• Green 

• Smart 

• Healthy 

• Fair 

 

For each goal there were two targets and a community consultation process 

followed its release to develop local strategies to help government achieve the 

targets.  

South Australia 

South Australian released its second strategic plan in 2007 following 

extensive community consultation (S.A., 2007).  The plan has six themes:  

• Growing Prosperity 

• Improving Wellbeing 

• Attaining Sustainability 

• Fostering Creativity and Innovation 

• Building Communities 

• Expanding Opportunity 
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It included 84 targets with 10 year and longer timeframes.  It is overseen by 

independent representatives who report to the executive committee of 

Cabinet on progress.  This committee comprises the Premier, and three other 

ministers and two independent advisors one from each of the Economic 

Development and Social Inclusion boards.   

Tasmania 

Tasmania Together is a 20 year vision underpinned by 24 goals and 212 

benchmarks developed after extensive community consultation (Tasmania, 

2005).  This is a plan described as a plan for the community, not just for the 

public sector.  The goals are categorised into five groups: 

• Community 

• Culture 

• Democracy 

• Economy 

• Environment 

For each goal a set of benchmarks has been developed so that progress 

towards the achievement of each goal can be measured.  Targets have also 

been set for each benchmark. An independent statutory authority—the 

Tasmania Together Progress Board—reporting to Parliament was established 

in 2001 to monitor progress and promote the adoption of Tasmania Together 

in the community.   

Victoria 

Growing Victoria Together is ‘a vision for Victoria to 2010 and beyond’.  The 

version published in 2001 had 11 strategic issues (Victoria, 2001).  This was 

subsequently revised to 10, with measures of progress87.  The ten goals are:  

• More quality jobs and thriving innovative industries across Victoria 

• Growing and linking all of Victoria 

• High quality accessible health and community services 

                                            
87 http://www.dpc.vic.gov.au/  Accessed 20 April 2007. 
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• High quality education and training for lifelong learning 

• Protecting the environment for future generations 

• Efficient use of natural resources 

• Building friendly confident and safe communities 

• A fairer society that reduces disadvantage and respects diversity 

• Greater public participation and more accountable government 

• Sound financial management 

 
Although this Plan survived a change in Labor leaders from Bracks to 

Brumby, it lost some of its profile. 

Western Australia 

Better Planning: Better Futures was a strategic planning framework for the 

public sector under that Gallop and Carpenter Labor governments.  It was 

structured under five goals: 

• Better Services 

• Jobs and Economic Development 

• Lifestyle and the Environment 

• The Regions 

• Governance and Public Sector Improvement 

This plan, and the way in which it was developed and used, is discussed in 

some detail in Chapter 8.  When this thesis was completed, it was unclear 

whether or not a similar approach would be adopted by the incoming Liberal 

government.  
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