COMMITTEEON MIGRATION

WORKING HOLIDAY MAKERS: MORE THAN TOURISTS —
IMPLICATIONS OF THE REPORT OF THEJOINT STANDING

w Bob Kinnaird

The Joint Standing Committee onMigration’s concerns about the impact of Working Holiday Makers
onthe Australian labour market have yet to be acted on by the Gover nment. However, the rapid growth
in the number of temporary workersat a time of labour market der egulation and increased casual and
part-time work means that it is urgert that these concernsbe addressed.

This focus of this article is the labour
market impact of Working Holiday
Makers (WHM s) and ‘backpackers' in
Australia, and future policy on these
groups.

The WHM program including back-
packer issues was comprehensively re-
viewed by the Australian Parliament’'s
Joint Standing Committee on Migration
(JSCM) in amajor report titled Working
Holiday Makers: More Than Tourists,
tabled in September 1997.! The Austra-
lian government’ sformal responsetothis
report is expected in early 1999.

The JSCM report is an important
report for several reasons. It is the first
Parliamentary examination of the now
substantial WHM program since the
program started over 20 years ago. It was
prompted by concerns about possible
adverse employment impacts of the pro-
gram at a time of continuing high unem-
ployment in Australia, especially youth
unemployment. It is also significant for
itsstance ontheissue of regulation versus
liberalisation in employment-related
temporary migration to Australia. The
JSCM report recommends not just retain-
ing existing levels of regulation, but the
introduction of new and strengthened
regulation to protect the employment
rightsof Australian citizensand residents.
Most notably, thereport recommends the
introduction of ‘significant financial
penalties’ for employerswho consistently

breach visaconditionsregarding work for
both WHMs and backpackers on visitor
visas.

The issue of regulationhas been given
added prominence recently by media
coverage of the Department of Immigra-
tion’s ‘crackdown’ on persons working
unlawfully as fruit pickers and farm
workers in the horticulture sector in the
eastern States in February-March 1999;
and indications that the Federal govern-
ment is currently reviewing ways to stop
employers from hiring workersillegally,
including the option of abond for visitors
regarded as likely to work in breach their
visa condition. This option was said to
have been floated by the Minister for
Immigration.?

WORKING HOLIDAY MAKERS AND
BACKPACKERS
WHMs are foreign nationds aged 18-30
years on aspecific subclass of visa called
a ‘Working Holiday’' visa (Class 417)
which includes work rights in Australia
subject to certain conditions summarised
below. In 1997-98, up to 55,000 WHM
visas were to be issued with a similar
number expected in 1998-9932
‘Backpackers’ are not the same as
WHM s although the terms are often used
asthough they were. ‘ Backpackers' isnot
a visa class but a term used by the
tourism industry in touriam research and
marketing. Backpackers are defined as
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‘international visitors who spent at least
one night in hostel type accommoda-
tion'.* Backpackers caninclude WHMs
but also others on different visas includ-
ing visitor visaswhich expressly prohibit
work in Australia.

In 1995-96, there were some 223,000
backpackers so defined who arrived in
Australia including an estimated 40,200
(18 per cent) who were WHMs. Nearly
three quarters (73 per cent) of all
backpackers are aged 20-30 years.® More
recently, there has been strong growth in
the backpacker market against the trend
of a slight decline in the overall inter-
national tourist market into Australia. In
1997-98, backpacker numbers reached
315,000, an increase of over 40 per cent
in just two years.®

THE WHM PROGRAM: SUMMARY
Australia’'s WHM program commenced
in January 1975 and its principal objec-
tive ‘is to promote international under-
standing by enabling young people to
experience the culture of another coun-
try’.” Sinceit began, the A ustralian WHM
program has been essentially a holiday
scheme with work intended to be
‘incidental’ to theholiday purpose.

WHM programs are relatively rare
around the world. The Joint Committee
found that most countries * have no equiv-
alent of a WHM visa and do not allow a
mixture of work and tourism for
visitors' .2 Out of 59 other countries sur-
veyed, only 10 had working holiday
maker or similar programs. Australiahad
reciprocal arrangementswith someseven
of these, known as ‘ agreement countries':
the UK, Japan, Canada, the Republic of
Ireland,the Republic of Korea, Malta and
the Netherlands. The other three coun-
trieswere New Zealand, Hong Kong and
Malaysia where the programs were very
much smaller than Australia’s.
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The Committee considered the recip-
rocal nature of the WHM program to be
its centrepiece. These WHM programs
are reciprocal in the sense of allowing
young Australians and nationals of these
‘agreement countries’ to travel and work
in each other’s countries. But the terms
and conditions of the WH M visas apply-
ing to Australians differ greatly, with
some more and some less restrictive.
Interestingly, Australia was the only
country which issued some WHM visas
to nationals of so-called ‘ non-agreement’
countrieswhere there were no reciprocal
arrangementsallowing young Australians
to visit and work.

WHM visa conditions

The Migration Regulations set down

various conditionsrelevant to the issue of

an Australian working holiday visa (visa
class 417). T hese conditions emphasise
that the principal objective of the pro-
gram is an extended holiday, with work
being ‘incidental’ to that holiday.®

Key features of the WHM visaregula-
tions are that the initial visas are only
issued offshore and:

e are generally restricted to young per-
sons aged 18-30 and particularly 18-
24 year oldswho comprise around 90
per cent of all WHMs;

e allowfor amaximum period of stay in
Australia of up to 12 months;

e permit the WHM to legally work in
Australia for the full 12 months, not-
withstanding the principle of work
being ‘incidental’ to the holiday;

+ alowWHMsinAustraliatoremainin
full-time work with any one employer
for a maximum period of three
months, unless written permission is
obtained from the Department of
Immigrationand Multicultural Affairs
(DIMA) to extend beyond three
months (the ‘Work Condition’);



e alow any study in Australia in a
course of upto 12 weeksdurationfull-
time (or an equivalent period of part-
timestudy), providedthat sudy isnot
the primary purpose of their stay in
Australia;

 alow WHMs to change their visa
status onshore from WHM to other
visa categories including to
employment-related Temporary Resi-
dent categories such asBusiness (long
stay); and from December 1998, to
student visas (for longer study
courses) where the WHMs are from
low risk gazetted countries.

WHM s pay tax on income earned in
Australia at the same rate as other non-
residents (29 per cent), and pay the
Superannuation Guarantee Charge (as a
percentage of wages paid) on the same
basis as Australian residents.

Program numbers and trends

The numbe of WHM visas issued for
entry to Australia has grown very sub-
stantially — from less than 2,000 in
1975-76 when the WHM program was
established to the 1997-98 visatarget of
55,000, mentioned above. The numbers
have fluctuated over the years(see Table
1), peaking at 45,100 in 1988-89 before
fallingto some 26,000 in the early 1990s
recession. Since 1992-93, the number of
WHM visas has beensteadily increasing.
The JSCM report notes increasing inter-
est in the visa, including from back-
packers who learn of the WHM visaonly
after arriving in Australia on a visitor
visa.

Table 1 also shows that in the 1990s
Australia consistently issued more WHM
visasfor travel and work in Australiathan
were issued to Australians wishing to
travel and work in other agreement
countries; and scond, that this WHM
visa ‘imbalance’ is growing. In its sub-

Table 1: Working Holiday Makers: visas
issued by Audralia (to foregn
nationals) and visasissued to
Australian residents (by ‘agreement’
countries), 1985-86 to 1997-98

WHM visas WHM visas

issued BY issued TO

Australia Australian

(offshore) residents?

‘000 ‘000

1985-86° 12.3 na
1986-87° 20.3 na
1987-88° 20.3 -
1988-89 45.1 -
1989-90 415 -
1990-91 39.9 -
1991-92 25.9 19.2
1992-93 25.6 22.5
1993-94 29.6 19.9
1994-95 354 24.1
1995-96 40.3 22.5
1996-97°¢ 50.0 -
1997-98° 55.0 -

& Datarelatesto caendar year, e.g. 24.1 refers
to calendar year 199

b Arrivals of WHMsin Australia (first entry),

not visas issued.

Target number of visas to be issued — actual

arrivals not available.

Source: JSCM report, 1997; National

Population Council, 1991

c

mission to the JSCM inquiry, DIMA
pointed out that care should be taken in
comparing incoming and outgoingWHM
numbers.’ This is largely because UK
arrangements allow atwo year maximum
stay for Australian WHMs (but permit
work for only 12 months maximum).
Table 2 presents incoming and out-
going WHM numbers by major countries
for 1995-96. This shows that: both ways,
the WHM program isdominated by UK
movements; that Australia has an
‘imbalance of WHM visas issued with
all agreement countries except Canada;
and that 3,200 Australian WHM visas
(eight per cent of the total) wereissued to
nationals of ‘non-agreement’ countries.
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Table2: Working Holiday Makers: visasissued by
Australia and visasissued to Australian residents,
by country: 1995-96

evidenceto the Inquiry.
The Committee said
that as a result, it was

Country WHM visas| WHM visas| Difference forced to rely heavily
issued BY |  issued TO on evidence and
Australia| Australians - .
submissions, and in
UK 20,500 17,500 -3,000 .
_ some cases, on its own
Republic of Ireland 4,300 100 -4,200 experience.3
Japan 5,600 1,300  -4300 P '
Canada 3,400 3,500 100 .
The Netherlands 2,600 10| -2s00  Overall impact
South Korea 600 30 570 In principle, the overall
‘Non-agreement’ countries?® 3,200 - -3,200 or aggregate employ-
Total 40,200 22500] -17,700] ~ ment impact of WHMs

a

holiday maker agreements or arrangements.

Source: JSCM report, 1997. See a9 notesto Table 1.

THE 1997 JSCM REPORT: KEY
FINDINGS

Overall, the JISCM report found that the
WHM program, though needing some
important modifications, is of ‘ consider-
able value’ to Australia and should be
maintained. This was because the pro-
gram enhances the cultural and social
development of young people; promotes
mutual understanding between Australia
and other nations; generates important
economic benefits; and is an important
component of the tourism industry.

THE EMPLOYMENT IMPACTS OF
WHMS

The report’ s main finding on the employ-
ment impacts of W HMs isthat: ‘although
statistical evidence indicates that the
overall impact is minimal, they have
significantimpacts on specific industries
in particular regions'.*?

But the Committee said it was ‘ham-
pered’ initsreview of the program by the
lack of information and research on the
labour market impacts of WHMs in
Australia, a point also emphasised by the
Department of Employment, Education,
Training and Youth Affairs in its
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Countries with which Australia doesnot have reciprocal working

can be measured by esti-
mating their addition to
labour demand (jobs
generated by WHM
spending in Australia)
compared with their addition to labour
supply (jobs taken by WHM s). However
the JSCM report does not make a finding
on whether the net employment impact of
WHM sat the aggregate level ispositiveor
negative, apparently due to concerns about
the quality of the available data on WHM
spending and employment activity.

But the report found that the WHM
program provides direct benefits for the
Australian economy, through egimated
expenditure by WHMs of between $400
million to $450 million in Australia in
1996-97 (an average spending of $8,230
per WHM — which particularly benefits
regional Australia because WHM s travel
widely and to remote parts of Australia).
The report also notes that an estimated 40
per cent to 60 per cent of this spending™
comes from earnings from paid employ-
ment in Australia.

Sectoral impacts

Positive labour market impacts

The report concludes that WHMs are an
important source of supplementary labour
for industries requiring short term casud
workers, such as the horticultural
industry; and further, that ‘in many



instances, their presenceiscritical atpeak
times'.%® In a variety of submissions, the
Committee heard tha WHMs do not
displace Australians from jobs but
undertake jobs that Australians are not
interested in filling.

Positive attributes of WHMs that
made them attractive to employers were
said to include that they:

e sometimes had specialist skills and
experiencelacking in Australianstaff.
« were flexible and reliable, mobile,
unburdened by family responsibilities,
often keen to travel to remote areas of

Australia where |abour is scarce, and

‘lessaverseto work in difficult condi-

tions (such asfruit picking) than many

Australian workers' .16

Adverse labour market impacts

In terms of adverse labour market

impacts on Australians, the Committee

cites evidence of thefollowing practices
but was unable to make findings on their
extent due to the data and research short-
comings. These adverse impactsinclude:

» employers refusing to employ, or
commit to train, Australians for jobs
where they can access a ready supply
of WHM labour;

e payment of under-award wages to
WHM s, and providing substandard
employment conditions, thus putting
pressureon Australiansto accept these
lower rates and conditions just to
secure a job;

« employers giving preference to
WHMs in recruitment, and using
recruitment practices that effectively
‘shut out’ Audralians from jobs, for
example by notifying job vacancies
direct to backpacker hostels and even
arranging transport from the hostel to
the worksite;*”

* WHMs holding jobs longer than the
three months maximum with the same

employer, and thereby holding down

along term position and disadvantag-

ing Australians in terms of both
employment and training opportuni-
ties;

* backpackers (onvisitor visas) working
with no entittement to work in
Australia, either because they misrep-
resent themselves as WHMs or
because employer s are unaware of, or
indifferent, to their work visa status.
Some of these practicesinvolve tech-

nical compliance with the WHM visa
conditions but others involve non-com-
pliance which the Committee considered
compounded the adverse employment
effects. DIMA suggested that the general
level of compliancewas high and that the
WHM scheme wasgenerally not abused.
But DIM A acknowledged that allegations
of non-compliance were ‘generally
brought toitsattention throughindividual
complaints’. These included all egations
of general non-compliance, tax
avoidance, exploitation of WHM s and
employers ‘circumventing’ the work
condition.

The Committee found that employers
and WHM swere circumventing the work
conditions of the WH M visain two main
ways:
¢ by the use of subsidiary companies, or

associated and affiliated companies

and subcontractors, and employment
agencies; and

e through ‘prior arrangements’ where
employment was pre-arranged with
WHM sheforethey cameto Australia,
a practice bordering on ‘contract
labour migration’.*®
Under the first of these arrangements,

an employer would transfer the WHM

‘on paper’ between different companies

(or employment agencies) at the end of

threemonths, whilein practice the WHM

would continue to work for the same
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employer. The JSCM report notes evi-
dence that the use of subsidiary compa-
nieswas a particular problem in the tour-
ismindustry. Under the second, therewas
evidence that some WHMs have ‘pre-
arranged itineraries focussing on work
rather than holiday’, with some tourism
companies, for example, advertising
Australian-based work opportunities in
newspap ers and magazines in Jap an.

The ‘problem’ industries: horticulture
and tourism

The Committee found that claims of
adverse employment impactswere partic-
ularly prevalent in these sectors, and that
both industries had developed a depend-
ence on WH Ms as a source of labour, in
some cases as ‘their primary source of
labour instead of a supplement to the
local labour force'.*® Some horticultural
industries said WHM s were ‘an increas-
ingly important component’ of national
harvest labour strategies.

But it reserved its strongest criticism
for the tourism industry for its practices
regarding employment of Japanese
nationals on temporary residents visas,
including WHM s. The Committee found
that continuing problems with Japanese
tour guides had the potential to bring the
WHM program and the tourism industry
into disrepute. The problems included
‘breaches of visa conditions and allega-
tions of Australians missing out on jobs’
particularly in parts of Queensland.

The 1997 JSCM Report: key
recommendations

The report makes 41 detailed recom-
mendations covering the focus and ratio-
nale for the program, research needs, visa
conditions and compliance measures,
health, taxation and superannuation
charge issues, and action to address the
role of WHMs in the two ‘problem’
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indudries of horticulture and tourism.
The key employment-related recom-

mendations of the JSCM report are:

« to reinforce the original intention of
the WHM program as essentially an
extended holiday or tourist program in
which work in Australia remains
‘incidental’ to the holiday, and to
reject callsfor the WH M schemeto be
‘used either to resolve labour market
problemsin Australia’, or asa‘means
to circumvent normal migration pro-
cessesto remain in Australia, particu-
larly in employment related catego-
ries’ (thisis the report’s most funda-
mental recommendation);

e to reject calls to expand or liberalise
the program, based on the Commit-
tee’'s concern about actual or potential
adverse labour market impacts;

* torecommend arange of strengthened
compliance measures, including
increased monitoring activity by
DIMA, enhanced investigatory powers
for DIMA and a major shift from
voluntary compliance to ‘significant
financial penalties for employers
consistently employing WHMslonger
than three months (or backpackers on
visitor visas) (the Committee said a
‘stronger stand’ wasneeded when job
prospects of Australians could be
affected, to give' an appropriate signal
about the seriousnesswith whichthese
matters are viewed' ;

e for a range of measures specific to
horticulture and tourism (detailed
below), including that ‘consideraion
be given to restrictingtemporary resi-
dentsincluding WH Ms, from employ-
ment as tour guides’ if alabour agree-
ment is not egablished within three
years (2000).

In the light of these concerns and to
help maintain public support for the

WHM program, the Committee recom-



mended retaining:

« the cap on the number of WHM visas
granted annually, with a review in
threeyearstime'by this Committee's
successor’ after more detailed
research was completed on the labour
market impacts of the program;

* the visa condition imposing a maxi-
mum of 12 months stay; and most
importantly,

« thework condition restricting WHM s
to a maximum of three months full-
time work with any one employer.
The report also recommends a major

WHM researchand data coll ection effort

to establish amore comprehensive assess-

ment of the labour market impacts of

WHM s, including more detailed infor-

mationontheir educational qualifications

and occupational background; and exit
research on WHM s, to provide data on

WHM experiencesin Australia ‘focusing

onthenature and duraionof employment

undertaken and the breadth of their travel
in Australia’.*

The basic focusof the WHM
program: holiday vs employment
Several submissions to the Committee
(mainly from business and industry
groupssuch asthe Australian Chamber of
Commerce and Industry, tourism and
horticulture bodies) proposed that the
WHM scheme be used openly to solve
labour market problems in Australia, or
that various terms and conditions of the
program be relaxed to facilitate this. In
firmly rejecting this approach, the Com-
mittee said:
While supporting the working holiday
maker program, the Committeei sadamant
that it should not be used as a basisfor
solving labour market problems in
Australia The use of working holiday
makersas a base pool of casual |abour or
as a primary source of specialist skills,

such as language skills, may provide a

short term solutionbut is not in the longer

terminterests of eithe the relevantindus-
try or the Australian community. In the

Committee's view, labour market issues

should be addressed through appropriate

labour market programs.?

Calls to liberalise aspects of the pro-
gram included submissions urging: no
limit at all on the number of WHM visas
and that the program should become
totally demand-driven (one of the most
contentiousissues, according to the Com-
mittee); that the maximum period of stay
permitted beincreased from 12 monthsto
18 months or up to two years; and that the
maximum stay permitted for WHM swith
the same employer be increased from
three months to six months or more.

In each case, the Committee decided
against change and in favour of the status
quo,? particularly on the iswe of the
‘work condition’ prohibiting WHM sfrom
working for the one employer for more
than three months full time. Their report
said this condition was ‘critical’ to
ensuring that the focus of the WHM
program was directed to the holiday
rather than thework component; and that,

moving beyond the 3 month linit would

change the intent of the program away

from incidental work supplementing a

holiday and would establish a more

permanent work relationship to the
detriment of Australians seeking jobs.2*

Enhanced compliance measur es

As noted above, the Committee said ‘a
stronger stand’ was needed, and recom-
mended significant new measuresin this
area, particularly financial penalties for
employers who consistently breach the
relevant work conditions — but it also
recommended increased monitoring of
compliance, and that DIMA acquire
enhanced investigatory powers and
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‘where appropriate, launch

prosecutions' .

In the same vein, the report also
recommended DIM A carefully examine
any WHM applications where there is a
suspicion that the applicant’s main inten-
tionin comingto Australiaisfor employ-
ment purposes, or that the applicant is
party to an arrangement of pre-arranged
or reserved employment. As well, when
WHM s apply to change their visa status,
DIMA officers should ‘have particular
regard to the history of the sponsoring
employer’s compliance with the work
condition of the working holiday visa’.

In regard to the horticultural and
tourismindustries, the Committeerecom-
mended a series of actions designed to
reduce the level of industry dependence
on WHM s, and a cooperative approach
between industry and government to
resolve the issues.

The Committee concluded that ‘the
horticultural industry itself needed to
adopt a more strategic approach to the
labour market issues confronting it. It
recommended chieflythatin horticultural
regions which continue to rely
extensively on WHMs for seasonal
labour, harvest labour strategies be
implemented along the lines of the
successful strategies developed (jointly
with government) in other harvest regions
(such as Mildura, the Goulburn Valley
and the Rivering). It also recommended
that a coordinated national strategy be
developed for harvest labour recruitment,
to help provide unemployed Audralians
with year long work.

In the case of the tourism industry, the
report recommended several measures‘to
resolve existing difficulties associated
with the employment of temporary resi-
dents, including working holiday mak ers,
in the tourism industry, particularly as
tour guides’, and observed that similar

People and Place, vol. 7, no. 1, page 46

issues applied to other tourism-related
areas such as sales staff in duty free
stores. The main problem was with the
use of Japanese temporary entrants by the
industry, and the Committee’s recom-
mended action w as:

e that a working party be set up to
develop TAFE courses and labour
market strategiesto ensurethe staffing
needs of the tourism industry are met
principally by Australians (the
working Party would involve tourism
industry, government and unionrepre-
sentatives);

e thatin relationto tour guides, alabour
agreement be established within three
years which would allow for tempo-
rary entry of specific numbers of
foreign nationals and employer com-
mitments to employ and train Austra-
lians as bilingual/multilingual guides.
If a labour agreement was not estab-
lished within three years, then ‘con-
sideration be given to restricting tem-
porary residents including working
holiday makers from employment as
tour guides'.

The tourism industryisthe only sector
where the Joint Committee raised the
option of restricting employment of
temporary residents, unless satisfactory
progress was made towards employing
Australians (as tour guides).

GOVERNMENT RESPONSE TO THE
JSCM REPORT

At the time of preparing this article, a
detailed response by the government to
the JSCM report had not been made, but
such aresponseis expected in early 1999.
It is understood that further attention is
being given to the report’s
recommendations for strengthening the
compliance measures (including
proposed financial penalties for
employers), and theissue of WHM sfrom



non-agreement countries. It is not clear
whether any action has been taken in
relation to any recommendations includ-
ing the tour guides issue.

MORE RECENT RESEARCH ON

WHMS AND BACKPACKERS

In 1997 the Bureau of Tourism Research

(BTR) released a survey on backpackers.

This provides important dataon WHMs

additional to those available for the

JSCM report. It appeared two years after

a similar wrvey conducted by Jill

Murphy for the former Bureau of

Immigration Research and in many

respects provides better quality

information.?® The BTR survey findings
tend to confirm that the Joint Committee
was justified in its concerns about the

labour market impacts of WHM s.

The BTR survey suggests that the
overall economic benefits of WHMs are
less than previously edimated. Unpub-
lished data from the BTR backpacker
survey analysed forthis article shows that
in 1995-96:

e average spending in Australia by
WHMs was considerably lower than
previously estimated ($6,410, or only
around 80 per cent of the $8,230 esti-
mated by the 1994 Murphy study);?

e total WHM spending was jus under
$260 million.

As noted earlier, the JSCM report
found that (based on the Murphy study
and DIMA estimates) total WHM expen-
diturein 1996-97 was an estimated $400-
450 million. But based on the BTR sur-
vey findings, WHM spending in 1996-97
would hav e been only 80 per cent of this
figure, or around $320 million.

As a result the bendits of WHM
expenditure for thegeneration of Austra-
lian jobs is also less than previously
estimated. Claims on the part of advo-
catesof theWHM program that it is anet

generator of jobs in Australia must be
reassessed in the light of these recent
findings.

Sectoral impacts

The BTR survey did not collectinforma-
tionontheindustry sectorswhereWHM s
and backpackers worked, or the kind of
work they did. But there are other indica-
tions that WHMs are now working in a
much wider range of industry sectors, and
in a much wider range of occupations,
and that WHMs have become more
attractive to employers.

Australian publications aimed at the
backpacker market now emphasise to
their readers the increased range of jobs
available, and the employment agency
interest in ‘travellers. For example, the
Sydney magazine Backpackers Guide

The perception that travellerscan only get
certain kinds of jobs (fruit picking,
waitressing....)isfading fag. Asmoreand
morequalified, experienced young people
flood into the country, reauitment
agencies are taking notice and ‘temping’
in your speciaist field is increasngly
common.?®

Similarly, the December 1998issue of
the backpacker magazine TNT has 24
pages of job advertisements and told its
readers:

Thelast two yearshave seenworking holi-

day makers in this country go from last-

resort employees (no pun intended) to
sought-after commodities as the Sydney

Olympics approach fast. Enjoy our new

look and the paid opportunities that go

with it

Asshown in Table 3, the TNT maga-
zine lists 14 different industry sectorsor
areas where recruitment agencies are
advertising for WHMs, and the going
rates of pay.

A recent Sydney Morning Herald
article on call centres, one of the major
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job growth sectors in Australia, noted a
similar trend:
Cleanwork, nightshifts, part-time, casual,
full-time — something for everyone it
seems. Women, actors, backpackers with
Scottish or Irish accents preferred ... in
most centres about $28,000 per year, less
in others and perhaps $34,000 for the
skilled workerswho solve your computer
problem over the phone.®
These are just some of the indicators
suggesting that WHMs are now moving
into amuch broader range of employment
sectors. ldentifying the impact of
temporary entrants in these sectors will
be atask for the research program on the
labour market impacts of WHM recom-
mended in the JSCM report.

TEMPORARY ENTRANTS: THE

LABOUR MARKET OUTLOOK

The main purpose of this article is to
present the key findings and recommen-
dations of the JSCM report on WHMs
and backpackers. But the report raises
many important issues.

At the broadest level, the report high-
lights the long term issue of how best to
manage and regulate the involvement in
the Australian labour market of tempo-
rary entrants, that is persons who are

lawfully in Awustralia but are not
Australian citizens or permanent
residents. These include temporary

entrants with work rightssuchasWHM s
and also overseas students, plus others
without work rights such as backpackers
on visitor visas.

Table3: Recruitment agencies and temporary rates of pay for WHM /temporary
work in Sydney listed in TNT backpacker magazine, December 1998

Employment field No of Rates of pay/hour
recruitment
agencies listed
Office support/secretarial 20 $14-20
Accountancy, banking & finance 13 Accountancy: $15-40
Banking/finance: $15-30
Nursing/medical 11 $18-26
I T/computing 7 $20-200
Sales/marketing & telemarketing 7 $12-45 + bonuses
Au pair/child care Au pair: $120-200 perweek livein
Child care:$15-19 + penalties
Lega 5 Legal secretarial $14-21
Customer service 5 $13-16 + penalties
Industrial 4 Engineering: $20-25
General 4
Other 4 Construction: $18-60 + penalties
Harvest work: pece rate by negotiaion
Hospitality $11-18
Technical/scientific 2 $14-25
Insurance 1
Total 94*

2 Includes multiple listing of some agencies which cover sveral employment fields.
Source: TNT Backpacker Magazine, Sydney-NSW-ACT, No 79 December 1998, p 97-98
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This is a major strategic issue for
migration and employment policy for
several reasons:

e the stock of temporary entrants with
potential access to the Australian
labour market is already substantial,
and is likely to increase even further
in coming years;

e changes in the labour market on the
demand side mean that access to
employment and training by tempo-
rary entrants is now easier than in the
past, and is likdy to become even
more easy;

e temporary entrants with work rights
(and backpackers) are concentratedin
younger age groups where employ-
ment is shrinking and job competition
is becoming more intense.
Asdescribed earlier in this article, the

JSCM report has recommended that, at
least inthe case of WHM sand backpack-
ers on visitors visas who work illegally,
the appropriate policy response istighter
regulation — in particular, to introduce
and impose ‘significant financial penal-
ties' for employers who consistently
breach visa conditions.

The structurd changesidentified above
(and expanded on below) support and re-
inforce the concerns of both the Minister
for Immigration and the JSCM on
regulation of labour market involvement
by temporary entrants generally. They also
raise issueswhich are beyond the scope of
this article to deal with in detail.

But one key issue is whether the regu-
latory system in Australia (as in mog
other countries) will ultimately need to
include some form of ‘work rights ID
card’. This would assist and protect
employers in a labour market environ-
ment with increasing numbers of TRs,
and offer some protection for Australian
residents. To be workable, such a card
would inevitably need to be held by all

Australiancitizensand residentsactivein
the labour market; and would raise many
of the issues last raised in the Australia
Card debate in the 1980s.

Growth in stock of temporary entrants
The numbers are already very high and
are likely to increase substantially over
the next fiveto ten years. Thisisadirect
aim of public policy which aims to
achieve continued growth in industries
like international education and tourism,
and internationalisation of the economy
and less regulated internaional move-
ment of business people generally.
While we are more familiar with flow
figures on the number of international
visitors (or temporary entrants) arriving
over the course of a year, the more
important figure for labour market analy-
sis is the stock of temporary entrants in
Australia at any one time. In June 1998,
there were just over 420,000 temporary
entrants in Australia on any given day.
These comprised an estimated 200,000
people with work rights and the balance
— some 220,000 — with no work rights,
the latter comprising mainly very short
stay visitors or tourists but also some
longer stay visitors like backpackers.
Table 4 shows the composition of these

Table4: Stock of temporary entrantsin

Australia by main visa
category, June 1998

Visa category/class No. (‘000) %
With work rights
Student 560 100.6 239
WHM 417 35.2 84
Business (long stay) 457 31.6 75
Business (short stay) 456 7.6 18
All others 28.4 6.7
Subtotal-work rights 203.4 48.3
No work rights 217.6 51.7
Total 421.0| 100.0

Source: Centre for Population and Urban
Research, Monash Uni versity, drawn
from DIMA (urpublished data), 1998
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Table5: Projected international visitor arrivals
and stock of temporary entrantsin

Australia 1998-2007

timework and the relative decline
of permanent full-time secure

employment, and to changesinthe

International | Stock® of temporary . . .
visitor arrivals| entrantsin Australia, recruitment and training behaviour
(millions) June (* 000) of businessesand organisationsin
1998 (actual) 4.1 420° the private and public sector
Projected® across virtually all industries.
2000 47 490 The growth of temporary and
2002 5.3 555 casual work creates more
2004 6.0 630|  opportunitiesfor peopleinterested
2006 7.0 735 in working on that basis. ABS
2007 L 810]  survey data shows jus how

a

®  DIMA (unpublished data). See Table4.

¢ Assumes relationship of stock to arivalsin 1998

appliesin years 2000-07.

Source:  Forecast: the eighth report of the Tourism
Forecasting Council, Tourism Forecasting
Council, November 1998; author’ s estimates — see

notes.

420,000 temporary entrants and indicates
that the stock of WHM s in Australia in
June 1998 was some 35,200.

Based on the latest Tourism Forecast-
ing Council projections, between 1998
and 2007 the number of international
visitor arrivals in Australia will nearly
double from four million to 7.7 million,
or an annual average growth rate of 5.9
per cent. Assuming the stock of inter-
national visitorsin Australiaincreases at
broadly the same rate, this meansthat by
2007 there could be over 800,000
internationd visitorsin Australia at any
one time, as shown in Table 5.

Demand side changes

This projected growth in the stock of
temporary entrants in Australia will be
occurring at the same time as access to
employment (and training) in Australiais
effectively becoming easier, induding for
temporary entrants in Australia for
relatively short stays. This is due to
changeson the demand side, particularly
the growth of temporary, casual and part-
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Includes all temporary entrants, i.e. those with work
rightsin Austrdia and those on visitor visas etc withno
right to work in Auwstralia. Numbers have been rounded.

significant growth hasbeenin this

type of work. In NSW between

1991-97, while permanent full-

time employment actually

declined slightly, there was a 50

per cent increase in the number of

persons working in jobs that were
part-time, temporary or casual
including ‘ non-permanent ful l-imework.

Asaresult, in NSW:

* between1991-97, the proportionof all
employed persons working on a part-
time, temporary or casual basis
increased from 18 per cent to 25 per
cent of the total NSW employed work-
force (that is, to 685,000 persons);

« most of thegrowth occurred in ‘ casual
full-time work’, up tenfold from just
14,000 in 1991 to 148,000 in 1997;

» over half (52 per cent or 360,000
people) of all people working on a
part-time, temporary or casual basis
were in the 15-35 year age bracket
(where WHM s, overseasstudents and
backpackers are concentrated).*

This growth in temporary work
reflects moves over the last decade or so
to outsourcing and the contracting out of
work previously donein-house. This in
turn has been associated with a trend for
organisationsincreasingly to recruit their
temporary labour through intermediaries
like labour hire companies and employ-
ment agencies. These agencies generally



become the legal ‘employers’ of the
temporary labour, with the legal respon-
sibilitiesthat go along with that employer
status — including checking visas and
work rights of applicants for work before
they are sent to the host organisation
requesting the temporary labour.

There has been relatively litile study
of the impacts of these trends.*? But as
shown in the preceding section, these
trendsmost likely mean that the range of
work potentially available to WHM sand
other temporary entrants has expanded
greatly, and that employment agencies
actively recruit temporary entrants such
as WHMs to their companies’ books,
because WHMs are considered highly
marketable and a valuable source of
agency revenue in the temporary work
market.

Atthevery least, thesetrendsare likely
to increase the level of temporary entrant
activity in the job market, and the risk of
temporary entrants workingin Australiain
breach of their visa conditions. As found
in the JSCM report, some employment
agencies were involved in practices to
circumvent thework conditionfor WHM s.
They did this by transferring WHMs ‘on
paper’ between different agencieswhilein
practice the WHMs effectively stayed
working for the same organisation for
more than the three months maximum
allowed.

Labour hire companies in the con-
struction industry have also been found
by DIM A to be employing Koreanwork-
erson visitor visas, people who have no
right to work in Australia. The hire
companies were sending the workers
interstate to work on major construction
projects for mainstream national
companies.

One sector which raises particular
policy issues is temporary entrants
(including WHMSs) access to temporary,

casual and contract employment in the
public sector in Australia — at the
Commonwealth, State/ Territory and
local level. The public sector in Australia
has led the private sector in downsizing,
outsourcing and contracting out, and is
now a major user of temporary, casual
and contract labour. Although there are
no comprehensive data available, public
sector agencies (including agencies
within Federal Parliament) are known to
have employed WHMs for temporary
work, including long-term work. These
are often recruited through employment
agencieswhich arelegally the employers,
but the temporary staff are fully funded
by the public sector and work under the
direct supervision of public service
personnel.

While this may be efficient from the
perspectiveof theindividud publicsector
department, there are questions over
whether it is an equitable and sustainable
practice. In a climate of high unemploy-
ment and where overall job opportunities
in the public sector are declining, should
scarcepublic sector opportunities— even
temporary ones — be reserved for
Australian permanent residents, as are
permanent positions in the public sector
in most jurisdictions in Australia?

The NSW Government has publicly
recognised the issue. Announcing the
second stage of the government’s youth
policy in 1998 regarding public sector
employment, the NSW Premier Mr Bob
Carr said that this stage included
‘requesting recruitment agencies to give
job preferences to young people resident
inNSw’.*®

The issue does not appear to have
been raised in the JSCM inquiry or
report, nor did the Committee consider
the related issue of whether Australian
WHMs have reciprocal rights and are
entitled to work in public sector jobs in
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overseas countries. The Committee was
justifiably concerned about maintaining
public confidencein theWHM program.
Community attitudeson whether WHM s
(and temporary residents generally)
should have access to public sector
employment in Audralia could become
more important, particularly if the size of
the WH M program expands over time.
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