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Summary
This report presents a summary of the views of jurisdictions expressed at the 2016 Cairns Indigenous
Licensing Forum, a review of the literature relating to driver licence acquisition and maintenance by
Indigenous communities, examining barriers to access and participation, the impact of aspects of social and
economic disadvantage experienced by Indigenous Australians in relation to transport access, associated
matters including transport related contact with the justice system and road trauma. A number of jurisdiction
specific reports and evaluations were also referenced. Literature relating to licence access by other harderto-engage individuals and communities has also been described.
A survey of jurisdictional policies and programs provided evidence of close alignment between the
conclusions of the literature and the experience of jurisdictions in designing and delivering licensing
programs to Indigenous communities in the context of current policy settings in transport and justice. Survey
responses also provided clear guidance as to the current and future priorities which should guide the
development and operation of programs for Indigenous drivers. For example, interlinkages between driver
training and other, sometimes countervailing, policy settings, priorities which should be attached to positive
program linkages, data collection and analysis options and ideas about other groups to which similar policy
and program approaches might be successfully applied were all mentioned. The transfer of these learnings
to other suggested potential target road user groups has been referenced in all later aspects of this report.
Informed by these analyses, the report provides:

• a high-level benefit and cost treatment setting out the significant benefits targeted driver training
programs can provide both to participants and particularly to jurisdictions;

• a Program Logic Model which describes the inter-relationships and dependencies associated with

targeted driver licensing programs and systems activities which are likely to support effective practice and
improved outcomes;

• a suite of interconnected, nationally applicable policy principles promoting best practice in policy and
program design and examples of their application at the program and jurisdictional level; and

• a draft national minimum data set and suggested reporting and dissemination framework to assist
program improvements and maximise the impact of jurisdictional design and innovation.

The degree of congruence between the literature, the priorities expressed at the 2016 Cairns Forum and the
responses of each jurisdiction to the survey provides a clear indication of a shared concern for improved
practice and the continuing priority being given to the resolution of a significant social and economic
challenge. While there will, no doubt, be continuing discussion about the way in which each jurisdiction will
engage with and make use of this report, the findings and suggested actions should be no surprise.
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1. Introduction
1.1 Introduction and Background
The particular needs and vulnerabilities of Indigenous 1 road users have been a part of the Austroads’
research and policy agenda for some considerable time. The Austroads’ publications list shows Indigenousspecific topics being addressed over many years. 2 The publications list includes papers addressing the
vulnerabilities of Indigenous road users, the development of specific approaches to road safety improvement
for Indigenous groups and other road users, and programs and policies designed to assist their more
equitable and more effective participation in driver training and access to driver licensing. These
considerations have often focussed on the barriers and, sometimes conflicting, policy settings which prevent
the achievement of the most effective outcomes of these initiatives.
The unintended consequences of broadly applied policy and regulation for the achievement of greater
engagement of Indigenous and other communities in driver licensing activities and safer road use have
featured in a number of Austroads’ projects. The issue of Indigenous people’s access to safe road use,
participation in social and economic activities and their overall wellbeing is also reflected in the Austroads
Strategic Plan for 2016 to 2020.
An Indigenous Licensing Working Group had met periodically to support Indigenous licensing projects. At the
meeting of the Austroads Registration and Licensing Task Force (RLTF) in June 2015 it was agreed to
reconvene a meeting of practitioners in the area of Indigenous driver licensing to determine future work for
the Registration and Licensing Program.
At its March 2016 meeting in Wellington the RLTF accepted Queensland’s offer to host an Indigenous
Licensing Forum in Cairns in June 2016 to include a site visit to a community, jurisdictional presentations on
their challenges, successes and experiences and a workshop to determine the way forward with Indigenous
road user issues nationally.
The Forum was attended by some 30 participants from across Australia. Attendees with practice, policy and
academic research backgrounds participated in this intensive two-day discussion.
The Forum was designed to provide a variety of opportunities for practitioners to share developing practice in
this critical area of registration and licensing work, to provide an insight into the experiences of other
jurisdictions in redeveloping their approaches and addressing the challenges of working with Indigenous
communities. The priority was to focus on redesigning processes and overcoming the multitude of barriers to
enrolling, training and assessing Indigenous drivers, to consider the policy and practice implications of what
had been learned and to determine any future work program commitment for Austroads.
Building on the work of the 2016 Cairns Indigenous Licensing Workshop and the response to
Recommendation 15 of the Forrest Review, Austroads commissioned a significant project to take
consideration of the matters raised above to the next stage. This Project, Improving Driver Licensing
Programs for Indigenous Road Users and Transitioning Learnings to Other User Groups, considered the
barriers for Indigenous people to access driver licensing services and the transferability of Project learnings
to other groups.

1 The term Indigenous is used throughout this Report to mean Australian Aboriginal and Torres Strait Islander people. It is understood
that there are different terminologies preferred by different jurisdictions and stakeholder groups. Terminology used in titles or in quoted
material has been retained.
2 Austroads website provides a searchable link to all Austroads publications at https://austroads.com.au/publications
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The Project has developed a set of national policy principles to inform future Indigenous program
development and:

• recognise service response solutions to licensing barriers to increase licence ownership and retention
among Indigenous road users; and

• better link data sources and share information with jurisdictions, partners, researchers and stakeholders
to inform the development and delivery of best practice driver licensing services for Indigenous road
users.

Potential benefits of the Project deliverables include:

• improved economic and social participation outcomes in Indigenous communities;
• reduced Indigenous engagement in the criminal justice system for traffic-related matters;
• reduced burden on the welfare system; and
• reduced costs within the criminal justice system.
Opportunities to inform ways to better engage those hard to reach road-users who might be culturally and
linguistically diverse groups and/or Australians living in urban, rural and remote regions who struggle to meet
the regulatory requirements and/or financial costs of licence ownership will also be explored.

Privacy Considerations
Any proposal to collect and share data at a national level should be subject to a Privacy Impact Assessment
to mitigate any risk of breaching privacy laws

1.2 Methodology
The Project was designed in three parallel work streams.
Part A: Development of national policy and data collection frameworks including:

• development of common national policy principles which are high level policy objectives promoting

simplicity and commonality in the delivery objectives while allowing individual jurisdictional action and
program design;

• identification of the potential costs and benefits of Indigenous licensing initiatives identifying positive cost
impacts across government agencies;

• development of a common reporting template with a simple data set and data definitions; and
• dissemination of operational reports allowing inclusion of data in academic research.
Part B: Learning transferability to other road user groups including:

• identification of effective Indigenous licensing service delivery options that are transferable to other road
user groups.

Part C: Exploration of communications functions for Austroads including:

• facilitation of forums for information sharing,
• establishment of a data library as a secure container for communications materials to share between

jurisdictions, including the development and adoption of a protocol to govern access to the library, and

• establishment of jurisdictional communication as a standing item on the RLTF Agenda.
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2. Literature Review
2.1 International Literature
Very little international literature of relevance to this Project is apparent and a number of commentators in
Australian literature reviews reflect on this fact. There is some evidence that the Canadian experience of
Indigenous disadvantage in relation to gaining a driver’s licence is not dissimilar to the experience in
Australia with the issues of economic disadvantage and remoteness from government facilities being
identified as significant barriers. Williamson et al. identify issues of literacy and education in the Canadian
context.
Literacy and education-based barriers to licencing are also prevalent among Canadian First
Nation peoples. White et al (2005) note the education discrepancy between Aboriginal and
Non-Aboriginal populations, leads to a general lack of individual and community success,
creating the socio-economic barriers which prevent both the cultural importance of driving
with a licence and adequate funding for licencing procedures. (Williamson et al. 2011)
Some Canadian provinces have provided school-based driver training in non-reserve and reserve schools
and link driver licensing programs to better educational outcomes.
The added bonus to offering driver education at high school is that it’s a solid motivator to
stay in school, or return to school to finish grade 12 as any student between the ages of 15
and 22 attending high school is eligible. 3
The well-established linkage between unemployment and access to licensing systems is also identified in the
Canadian literature.
An Indigenous individual living in a remote, fly-in community has to fly out to an urban centre,
pay for the classroom component, pay for in-car training, and for accommodation for
however long the process takes – this is not an insignificant amount of money and time and
can be an insurmountable barrier to getting a license. 4
A 2013 Canadian literature review, addressing road safety outcomes also concluded that:
rates of death, hospital admission and injury related to MVCs are twice as high among
Aboriginal populations than the general Canadian population, which highlights a major public
health concern. Priorities for future research should include examination of the social
environment, more rigorous methods and collaborative research in partnership with
Aboriginal communities. (Short et al, 2013)
It is important to note that New Zealand might appear underrepresented in the literature relating to
Indigenous specific initiatives. The New Zealand approach to addressing access disadvantage and road user
vulnerability is framed around a broad-based integrated, case management approach. While acknowledging
and targeting the needs of Maori communities, in policy, program design and delivery, it focusses primarily
on the needs and vulnerabilities of individuals and on systemic barriers, and less on road user
characteristics. 5
None of the international literature reviewed during this Project provided an insight into programmatic details
which indicate effective or generally applicable practices from which we could learn.

3 https://www.ictinc.ca/barriers-to-aboriginal-employment-high-beam-drivers-license
4 http://openingdoors4u.ca/the-adventures-of-employment-and-training/
5 See the description of the New Zealand Learner Licence Assistance and Community Driver Mentor Programs in Appendix A.2.
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2.2 Australian Literature
2.2.1 Introduction
Unlike the international experience there is extensive literature on the issues of the vulnerability of
Indigenous roads users and the programmatic and policy responses which might assist to address these
vulnerabilities. The literature addresses the impact of restricted access to transport options and services on
the health and wellbeing of Indigenous communities and, more broadly, their exclusion from a broad range of
social and economic opportunities. The following diagram, taken from an extensive study of the relationship
between driver licensing and Indigenous health outcomes by Ivers et al. (2016), usefully describes the
cyclical linkages between transport disadvantage, barriers to licence acquisition, road safety outcomes and
contact with the justice system.
Figure 2.1: Cycle of Licensing Adversity
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The Ivers Review (2016) concludes:
In reviewing barriers to licensing, there is evidence that an endemic lack of access for
Aboriginal people relates to financial hardship, unmet cultural needs and an inequitable
system that is underservicing vulnerable populations. This review supports
recommendations for targeting change at the systemic level within the authorising
environment. This includes a review of proof of identification and fines enforcement policy,
investment in diversionary programs, increased provision for verbal testing and subsidising
the costs associated with licensing for people experiencing financial hardship. Access to
licensing must also be addressed by service provision that is inclusive, responsive to the
cultural needs of Aboriginal people and accessible to regional and remote communities.
This analysis is repeated extensively throughout the Australian literature.
One of the deliverables of this Project is the development of a national minimum data set and reporting
framework to support improved analysis at both national and jurisdictional levels of the challenges and
successes of policy and program development and implementation. The weakness of existing data sources
is a theme which runs both explicitly and implicitly through the literature but is rarely directly addressed.
The lack of data regarding the Indigenous status of drivers has, however, been the subject of a published
article by Ivers (2012) which reported that:
This lack of data inhibits development of appropriate programs. If developed in consultation
with communities and with appropriate safeguards in place, including reliable measures of
Indigenous status into licensing databases would contribute significantly to creation of a
reliable data source to inform program development and guide evaluation.
The article also concluded that:
Measures of Indigenous status in licencing data would allow a much clearer picture of
population-based licencing rates and would also inform investment in additional resources
where required.
The Australian Institute of Health and Welfare (2010) has developed detailed guidelines related to the
collection of data on Indigenous status. The Guidelines address the following three areas:

• asking the question;
• recording responses; and
• putting the guidelines into practice.
While acknowledging the good work done in this area by Roads and Maritime Services NSW, the report of
the Inquiry into Driver Education, Training and Road Safety published by Staysafe (the NSW Joint Standing
Committee on Road Safety) , makes reference, in sections 1.21 and 1.26, to the need for expansion of
collected data and better integration reporting and sharing arrangements to facilitate improved analysis,
particularly at the academic level (New South Wales Parliament, 2017). It also notes the under-reporting of
Indigenous status and the complexities of working with existing licensing data.
While the collection of information on the Aboriginality of citizens in a variety of official data sets has been a
contested issue over the years, The Centre for Aboriginal Economic Policy Research (CAEPR) (Biddle &
Markham, 2018) noted, in a recent report, an increasing trend in declaration of Indigenous status over recent
census periods and addressing the reasons for this in the ABS census data commented:
People of Indigenous origin may choose not to disclose their ancestry for many reasons.
Given Australia’s history of discrimination against Indigenous people, including the removal
of Indigenous children, fear of discrimination from the state is likely to be prominent among
them.
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However, in its analysis of the 2006 and 2011 census responses the report further notes that:
.. it is estimated that there were 129 649 Australians who did not identify as Indigenous in the
2011 Census, but who did in 2016. The net increase from identification change was
therefore estimated to be 84 607, or 13.7% of the in-scope Indigenous population in 2011.
While the article does not identify a reason for the increased willingness to identify, it would not be
unreasonable to assume that the significant increase reflects, at least at some level, a greater level of
comfort in declaring Indigenous status. This may be a reflection of positive national policies, formal strategies
encouraging reconciliation and public acknowledgement of the negatives of past policies and actions.

2.2.2 Transport Disadvantage
The majority of the Australian population is located in densely populated cities and urban areas often
serviced by highly centralised public transport networks resulting in dependence on the use of private
vehicles for transport in outer urban and regional centres. Possession of a valid and current driver licence is
recognised as an important indicator of independence, mobility and employment. All of these indicators are
strongly related to overall wellbeing.
The 2011 Census of Population and Housing (Australian Bureau of Statistics, 2011) shows that 74% of travel
to work is undertaken by car, rising to 87% in regional and remote areas. Public transport is a viable
alternative largely restricted to major urban centres. As a high proportion of Indigenous people live in
regional or remote areas, they are likely to be particularly dependent on private vehicles for transport.
In 2008, the Australian Institute of Health and Welfare reported that 71% of Indigenous adults living in
remote areas had no access to public transport and 15% were unable to reach places when needed
(Australian Institute of Health and Welfare, 2008). That figure is unlikely to have improved in recent years
and, in fact, with cost pressures on the delivery of public transport in outer urban and regional areas, this
figure may have increased.
Ivers et al. describe the health impacts of lack of access to a driver licence in a survey of 625 people 16
years or older in four Aboriginal Community Controlled Health Services in New South Wales and South
Australia in 2012–2013 (Ivers et al, 2016).
The study found licensing rates varied from 51% to 77% by site. Having a driver licence was statistically
significantly associated with higher likelihood of full-time employment and educational attainment or trade or
certificate or degree qualification. The study concluded that there is a strong association between driver
licensing, education and employment. Driver licensing inequality has far-reaching impacts on the broader
health and wellbeing of Indigenous people, reinforcing the need for appropriate and accessible pathways to
achieving and maintaining driver licensing.
The report notes that:
Low licensing rates and poor access to transport options for Aboriginal and Torres Strait
Islander people can be seen as both a cause and consequence of broader socioeconomic
disadvantage and pose a significant public health challenge for Australia.
and concludes:
These results reinforce the need for sustained and coordinated investment in licensing
support programs for Aboriginal and Torres Strait Islander people in an effort to increase
good health. It is important that a holistic approach is pursued to minimise barriers and
create support systems that assist in both obtaining and maintaining licensing.
Transport disadvantage, experienced by many Indigenous people, is clearly linked to poorer employment,
education and health and wellbeing outcomes. The following map provides the location of Indigenous
communities throughout Australia and illustrates the extent of the isolation experienced by many Indigenous
people.
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Figure 2.2: Discrete Indigenous communities and remoteness locations

Source: Australian Bureau of Statistics, 2006

2.2.3 Road Safety Outcomes
In addition to the restriction of equity and access of Indigenous people to services and opportunities and low
driver licence ownership, the road safety vulnerability of Indigenous people is a central concern.
A 2011 Austroads’ project entitled a Safe System Demonstration Project Involving an Indigenous Community
resulted in a two-part project (Austroads, 2011). The first part of the project report provided a literature
review and methodological consideration. The literature review, insofar as it relates to road safety outcomes
for Indigenous people, makes depressing reading.
Indigenous people represent a small proportion of the Australian population, yet experience a
disproportionate burden of illness, disease and injury (ARRB, 2005; ARRB, 2009). The ABS 2016 Census of
Population and Housing sets the Indigenous resident population of Australia as 2.5% of the total population. 6
Injury-related deaths among Indigenous people, however, are almost 3 times that of non-Indigenous people,
and injury hospitalisations are twice as common. (Ivers et al, 2008) Detailed analysis is not available from
most jurisdictions due to lack of data relating to Indigenous status but is confirmed by data in a detailed
statistical digest documented in New South Wales in 2015 (Pont, Supramaniam & Raisianzadeh, 2015).

6 http://www.censusdata.abs.gov.au/census_services/getproduct/census/2016/quickstat/036?opendocument
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In January 2009, the NSW Roads and Maritime Services commenced collection of an indicator of
Aboriginality at the time of a new licence issue or renewal of an existing NSW Driver Licence based on a
self-identification approach. The purpose of the collection was to increase awareness of licencing and
registration issues and contribute to the understanding of how road safety and support services can be
improved for this group of the population. It should be noted that applicants for a licence are asked to selfidentify and therefore may not be an accurate indication of all Aboriginal licence holders in NSW.
On a population basis, Indigenous Australians are 2-3 times as likely to have a fatal injury and 30% more
likely to have a serious injury than non-Indigenous Australians (Australian Institute of Health and Welfare,
2006).
Death and serious injury of both Indigenous and non-Indigenous people increases sharply with the level of
remoteness from an urban centre. Indigenous people, however, comprise the vast majority of those living in
remote areas and represent 62% of all road transport fatalities in very remote areas (Berry, Nearmy, &
Harrison, 2007).
A 2001 survey of more than 1,200 Indigenous communities determined that 78% were located at a minimum
distance of 50 km or more from a hospital (Australian Institute of Health and Welfare, 2004). Nevertheless,
Indigenous people living in major cities have fatal injury rates 2.3 times greater and serious injury rates 1.4
times greater than non-Indigenous persons (Berry, Nearmy, & Harrison, 2007). Non-use of seat-belts,
overcrowding of vehicles and alcohol-related crashes have also been found to be higher among Indigenous
than non-Indigenous populations (Clapham et al., 2008).
The recent report of the Inquiry into Driver Education, Training and Road Safety published by Staysafe
makes reference to the contribution of unlicensed drivers, those less likely to be targeted successfully by
driver training initiatives, to casualty causing crashes in NSW (New South Wales Parliament, 2017).
In her submission to the Inquiry, Associate Professor Teresa Senserrick, of the Transport and Road Safety
(TARS) Research at the University of NSW notes that:
only a small proportion of licensed drivers contribute to road trauma numbers. For example,
in NSW in 2015 the total number of casualty crashes was 18,275 while the total number of
car driver licences issued at 31/12/2016 was 4,830,982. Even if a licensed car driver was
somehow involved in each of these crashes, this would equate to less than 0.4% of all
licensed drivers. Moreover, at least 639 of these crashes involved an unlicensed driver:
those unlikely to be captured in general training initiatives. (Senserrick, 2017)
While acknowledging that this is NSW specific data, there is no reason to suspect the pattern in any other
jurisdiction would present starkly different conclusions. In the context of concerns at the extent of unlicensed
driving in Indigenous communities this data provides an important insight.
Road injury impacts on the community at multiple levels. Apart from the direct physical effects of road injury,
which are reflected in mortality and morbidity data, there are also the psychological effects of a road crash,
as families have to cope with the death or disability of a family member involved in a road crash. This has a
large impact in terms of emotional and also financial stress.
Other factors that are affected by the road injury toll are: lost labour, medical costs, quality of life, legal costs,
workplace disruption, long-term care, vehicle repairs, travel delays and insurance administration (Thomson,
Krom & Ride, 2009).
A report published by the Australian National University in 2017 provides the following data regarding the
cost of road trauma (Litchfield, 2017).
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There were 1,295 fatalities from road crashes in Australia for 2016. The report’s analysis
shows that this is a 19% decrease from 10 years ago in 2006, but is a 13% increase on the
lowest fatality year of 2014. Since 2006, Australia has fallen from 14 out of 34 to 17 out of 34
in OECD rankings for fatalities per capita. Fatalities per 1 billion vehicle kilometres travelled
were 5.19 in 2016 and fatalities per 100,000 people were 5.4. Heavy trucks were involved in
14.7% of fatalities in 2016, despite making up 3.13% of registered vehicles and 7.2% of
vehicle kilometres travelled.
Using estimations of average costs per fatality or serious injury, this report estimated that:
…. the total social cost of road crashes in Australia for 2016 was $33.16 billion. $9.38 billion
in property damage costs, $10.2 billion in fatality costs and $13.58 billion in injury costs. This
is a total increase from 2006 of 22%, which is less than overall CPI, but still equates to 2% of
GDP.
In another report, produced by the Australian Automobile Association in 2017, the cost per fatality was
estimated at $4.34m (Australian Automobile Association, 2017). Based on the average number of fatalities
involving Indigenous people from 2005/6 to 2009/10 the cost of fatalities alone is close to $2B p.a (Henley &
Harrison 2010). It should be noted that a recent New South Wales report indicated that the fatality rate for
Indigenous people increased by 182.1% between 2005 and 2015 during which time the fatality rate for other
road users decreased by 43% (Transport for NSW Centre for Road Safety, 2017). In addition, an Australian
Institute of Health and Welfare report stated:
Serious injury rates for Aboriginal and Torres Strait Islander people rose over the five-year
period (2.3% per year), while serious injury rates for Other Australians declined in the same
period (1.1% per year). For Aboriginal and Torres Strait Islander people and Other
Australians, rates of serious injury as a motorcyclist rose over the period and fell for Other
Australians as car drivers, car passengers and pedestrians. (Henley & Harrison, 2010)
What is clear, is that road trauma is a major economic and social cost in Australia. Given the suggested
increasing over-representation of Indigenous people in trauma crashes an investment in reducing Indigenous
road trauma is warranted.
The extent of national concern at the high level of road trauma in Australia is reflected in national and
jurisdictional road safety strategies and action plans under the campaign heading of Towards Zero.
An examination of national and jurisdiction-specific road safety strategies 7 found that half of Australian
jurisdictions do not target Indigenous road users specifically. The National Road Safety Strategy (NRSS)
2011-2020 8 acknowledges that Indigenous people have three times the rate of road death of non-Indigenous
people and the contributing factors include alcohol, non-wearing of seatbelts, in crashes on lower-standard
remote roads, and in vehicles that are often of a lower safety standard. Importantly, the Strategy also
acknowledges that many Indigenous people experience poor access to licensing services and associated
support systems. The Strategy includes the following as a key direction.
Substantially improved access to graduated licensing, and to vehicles with higher safety
ratings, for Indigenous people.
The NRSS Strategy includes licensing programs as a first step towards achieving this outcome.
Develop and implement programs to increase the opportunities for driving practice for
disadvantaged learner drivers, particularly in Indigenous communities.

7 http://roadsafety.gov.au/rsa/state-territories.aspx
8 https://www.google.com.au/search?safe=off&ei=IA7xWoLwOYX38gWamKu4BQ&q=National+Road+Safety+Strategy

Austroads 2019 | page 9

Improving Driver Licensing Programs for Indigenous Road Users and Transitioning Learnings to Other User Groups

The NSW Road Safety Plan 2021 9 includes acknowledging the need to address road safety in Aboriginal
communities by developing and implementing an Aboriginal community engagement and capacity building
program. The Plan also includes as a Priority Action:
Increase access to licensing, safe and legal driving and improve social outcomes by
expanding support and mentoring programs for disadvantaged people.
In addition, the NSW Aboriginal Road Safety Action Plan 10 2014-17 included an action to:
Provide the Safer Drivers Course for free to up to 1000 young disadvantaged learner drivers
per year for the next five years.
South Australia’s Road Safety Action Plan 11 includes the continuation and expansion of the On the Right
Track Remote program as a Priority Action for 2018-2019.
The Western Australian Towards Zero strategy, 12 identifies Indigenous road users as a high priority group
and includes improvements on road infrastructure as target areas.
The Northern Territory’s Towards Zero strategy 13 identifies the following actions in relation to Indigenous
road users including which are relevant to this Project:

• Continue to expand DriveSafe NT Remote to maximise road safety outcomes in communities.
• Develop strategies to address the over representation of Aboriginal people incarcerated for traffic
offences.

• Develop targeted and culturally appropriate strategies to minimise possible suspension of licenses, as a
result of any unpaid fines.

Jurisdictional road safety strategies which do not directly target Indigenous road users do include a range of
initiatives which target broadly defined vulnerable road user groups.

2.2.4 Licence-related Interaction with the Justice System
The over-representation of Indigenous people in the overall Australian justice system is well-established.
While Indigenous people represent only 3% of Australia’s total population, they make up more than 27 per
cent of our prison population and 55% of the youth detention population (PwC’s Indigenous Consulting,
2017).
The Australian Institute of Health and Welfare report (Berry, Nearmy & Harrison, 2007). notes that
unlicensed driving is not only a significant factor in road injury but also in the over-representation of
Indigenous people in the criminal justice system. Contrary to some views, this report cites a number of
studies which report high levels of Indigenous people in imprisonment either directly resulting from
unlicensed driving offences or indirectly, for example resulting from fine default (Williamson, Thompson &
Tedmanson, 2011, Section 6 for example). A paper presented by Queensland Transport and Queensland
Police at the International Centre for the Prevention of Crime Colloquium in Canberra in 2006, for example
considered incarceration rates and costs associated with driver licence related offences for Indigenous
people in Queensland (Rumble & Fox, 2006; Shaw, 2006). The paper reported that in two Queensland
correctional facilities, Indigenous people made up 75% of the population and 57% of those were incarcerated
for licence-related offences.

9 roadsafety.transport.nsw.gov.au/aboutthecentre/strategies/road-safety-plan
10 http://roadsafety.transport.nsw.gov.au/downloads/aboriginal-road-safety-plan.pdf
11 www.towardszerotogether.sa.gov.au/__.../South_Australias_Road_Safety_Strategy
12 https://www.rsc.wa.gov.au/RSC/media/.../Towards%20Zero/towards-zero-strategy.pdf
13 https://roadsafety.nt.gov.au
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The Road Transport Amendment (Driver Licence Disqualification) Act in New South Wales which was
implemented in late 2017 underlines the need to address the ways in which the justice system compounds
the disadvantage experienced by many Indigenous people. The following excerpt from the second reading
speech summarises the intention and rationale of the legislation.
This bill will change the penalties for driver licence disqualification to ensure that they are
fairer and more effective in reducing unauthorised driving and repeat offending. First, the
current driver licence disqualification framework increases the risk of reoffending, with
evidence showing longest qualifications are not a deterrent to unauthorised driving, and yet
some people have disqualification periods of more than 10 years in addition to fines and
imprisonment terms. Secondly, it has a serious adverse social impact, particularly on
vulnerable people and people in regional and rural areas, as long disqualifications affect the
ability to travel for education and employment purposes. Thirdly, it contributes to the overrepresentation of Aboriginal people in the criminal justice system, with more than 14 per cent
of those sentenced and almost a third of those imprisoned for unauthorised driving
identifying as Aboriginal. Fourthly, it is harsher by comparison with other jurisdictions. Fifthly,
it imposes a significant burden on the criminal justice system, with about 12 per cent of
people sentenced in New South Wales being sentenced for unauthorised driving offences,
increasing pressure on the court and prison systems.
The cost of the over-representation of Indigenous people in the justice system has been the subject of
extensive modelling by Price Waterhouse Coopers (PwC)’s Indigenous Consulting which concluded that:
The overrepresentation of Indigenous people in the justice system costs Australia $7.9bn a
year and those costs are projected to increase to $19.8bn by 2040, according to economic
modelling. (PwC’s Indigenous Consulting, 2017)
and:
The Indigenous prison population has doubled in the 26 years since the Royal Commission
into Aboriginal Deaths in Custody.
The PwC modelling indicated that reducing the rate of Indigenous imprisonment to be on par with nonIndigenous imprisonment would save $18.9bn by 2040 as well as reducing unquantified costs caused by
policies that perpetuate the cycle of disadvantage.
The estimated cost of Indigenous incarceration in 2015-16 included $3.9B spent on justice services, $62.5M
spent on welfare such as out-of-home care for children whose parents were incarcerated, and $16.2M in
foregone taxation. It included a further $4.5M in broader costs such as the cost of crime, the loss of
productive output and excess tax burden.
The Terms of Reference of the recent Australian Law Reform Commission Inquiry into Incarceration Rates of
Aboriginal and Torres Strait Islander Peoples included a request to:
…have regard to laws that may contribute to the rate of Aboriginal and Torres Strait Islander
offending, including ‘driving offences and unpaid fines’—the statutory enforcement regimes
of which affect Aboriginal and Torres Strait Islander people unduly and can result in
incarceration. (Australian Law Reform Commission, 2018)
In its report the ALRC commented that:
… fine enforcement regimes should not, directly or indirectly, allow for imprisonment, and
recommends that legalisation should be amended to this effect. Imprisonment is a
disproportionate response to fine default, and impacts especially on Aboriginal and Torres
Strait Islander women.

Austroads 2019 | page 11

Improving Driver Licensing Programs for Indigenous Road Users and Transitioning Learnings to Other User Groups

The report also stated that the imposition of fines and fine enforcement regimes affect Aboriginal and Torres
Strait Islander people disproportionately and that:
fine enforcement regimes can aggravate criminogenic factors and operate to further
entrench disadvantage, especially when the penalty for default or secondary offending
includes further fines, driver licence suspension or disqualification, and imprisonment.
Importantly the ALRC recommended the following.
Recommendation 12–1 Fine default should not result in the imprisonment of the defaulter.
State and territory governments should abolish provisions in fine enforcement statutes that
provide for imprisonment in lieu of, or as a result of, unpaid fines.
Recommendation 12–2 State and territory governments should work with relevant
Aboriginal and Torres Strait Islander organisations to develop options that:
•
•
•
•

reduce the imposition of fines and infringement notices;
limit the penalty amounts of infringement notices;
avoid suspension of driver licences for fine default; and
provide alternative ways of paying fines and infringement notices.

Recommendation 12–3 State and territory governments should work with relevant
Aboriginal and Torres Strait Islander organisations and community organisations to identify
areas without services relevant to driver licensing and to provide those services, particularly
in regional and remote communities.
The report references the submission to the Inquiry that was made by Austroads and includes a reference to
the current Project. 14

2.2.5 Barriers to Driver Licence Acquisition for Indigenous People
The challenges in licence acquisition for Indigenous people are comprehensively summarised in a 2016
paper by Cullen et al (2016a). Noting the over-representation of Indigenous people in transport-related
morbidity and mortality, their low rates of licence ownership and high rates of unlicensed driving, the paper
reviewed 12 key reports to identify the major barriers to licence participation and driver training for
Indigenous communities.
The Review noted a number of key considerations for licence holding among Indigenous people, noting first
the prevalence of unlicensed driving in Indigenous communities and the extremely low rates of licence
holding in a number of those sites. The Review observed that an estimated 0.5% of licensed drivers in NSW
are Indigenous people while they comprise over 2% of the population. While this is not a direct predictor of
expected driver licence numbers, it is a reasonable proxy indicator of lower than expected engagement in,
and access to, driver licence training and acquisition by Indigenous Australians as noted in a number of
studies (Ivers et al 2012). The report further noted the general acceptance that this group is underserviced
by the driver licensing system across Australia.
The Review partly attributed the paucity of empirical research about the issue to a lack of coherent,
comparative data on the Indigenous status of driver licence holders outside NSW which further inhibits the
development of appropriate, targeted policy solutions to address this important issue.
This Review also provides considerable detail about individual, family and systemic barriers. The Review
found that the financial cost of attaining and maintaining a licence was considered to be prohibitive by half of
the publications studied. Fees for tests and licences, particularly for those who need re-testing after a failed
attempt, were reported to be problematic. The Review pointed out that this is more likely to occur for those
with low levels of literacy. Other problematic costs include the cost of maintaining a vehicle for supervisory
driving practice, the cost of fuel and the cost of supervised driving lessons.
14 https://www.alrc.gov.au/sites/default/files/subs/13._austroads.pdf
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Literacy issues were cited as a significant barrier by almost all of the publications studied. While literacy was
seen to be an issue in preparing for and passing the learner driver knowledge tests, it was also an issue in
regard to general documentation required by licensing authorities and in dealing with fines enforcement
systems. The Review also linked lower levels of literacy to lower levels of employment stating:
…not having access to a driver licence was considered to be further reducing options for
employment and economic participation.
Nearly half of the publications studied reported that language barriers, having a language other than English
as a first language, were significant. Language barriers were mentioned as most problematic in remote
communities. The Review found that insufficient personal confidence in navigating the licensing system was
another barrier and acknowledged that the reports under review used differing ways to describe this barrier.
The Review summarised these descriptions as:
fear of failure, low self-esteem, and feelings of intimidation or shame, particularly in relation
to licence testing. Confidence was ascribed to low literacy and a lack of cultural
responsiveness in the system.
In considering systemic barriers the Cullen Review found that 10 of 12 publications cited evidence of identity
requirements as a barrier to licensing for Indigenous people. These publications reported that Indigenous
people often encounter barriers to obtaining the required documentation due to documents having multiple
names, the cost of applying for identification documentation and the levels of literacy required to access the
documents.
The Review reported that there was a general perception that the supervised driving practice requirements of
graduated driver licence schemes (GLS) presented a major barrier for Indigenous learner drivers who were
wanting to achieve a provisional driver licence.
Importantly the Review reported that most of the works studied identified the justice system as a barrier to
equitable participation in licensing due to the fact that Indigenous people have increased contact with the
justice system and higher rates of incarceration due to licensing-related offences. The reasons for this were
described as:
1) fine default licensing sanctions due to inability to pay fines and/or state debt; 2) lack of
diversionary options or programs for offenders; 3) unauthorised driving charges, which
includes those who drive despite never having a licence and those who drive with a
suspended or disqualified licence 15.
Almost half of the publications reviewed cited unauthorised driving as a significant issue. This was attributed
to low rates of licensed drivers, lack of understanding of penalties and the need to travel by private car to
access services, employment and meet cultural obligations. The increased risk of incarceration was reported
to be the result of a lack of diversionary options.
The Review also found that a lack of culturally secure service provision in the licensing system was reported
as a barrier to participation in more than half of the publications studied. Several of the publications reported
a lack of local community engagement to assist people to access the licensing system. The majority of the
publications studied in the Review reported barriers to driver licensing that were either specific or magnified
in regional and remote communities.

15 It is worth noting that non-payment of fines also relates to non-driving related fines and are not about diminishing concerns about
high-risk drivers with multiple offences such as speeding, or alcohol related offences for example. They are rather about routine
administrative penalties often relating to non-traffic matters, such as, for example, uncontrolled dogs, lack of bicycle helmets,
parking fines or insurance payment default. Related to this issue is a reticence to apply for a licence should such fines be
discovered, sometimes a matter of shame, coupled with lack of knowledge that a licence can be issued once a payment plan has
been established rather than waiting until all payments are made.
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The Review concludes:
This review positions licensing within the context of barriers to social inclusion that Aboriginal
people frequently encounter. Equitable access to licensing urgently requires policy reform
and service provision that is inclusive, responsive to the cultural needs of Aboriginal people
and accessible to regional and remote communities.
In a 2013 report to the NSW Parliament entitled Improving Legal and Safe Driving Among Aboriginal People,
the NSW Auditor General made a number of recommendations for change (Audit New South Wales, 2013).
The recommendations cover the areas of gaining a driver licence, retaining or regaining a driver licence and
developing a whole-of-government response and suggest that policy changes should be made to:
Support Indigenous people in getting their driver licence by:

• improving access to a birth certificate;
• assisting Indigenous people pass the driver knowledge test;
• assisting Indigenous people complete supervised driving hours; and
• improving the access and quality of driver licensing programs.
Support Indigenous drivers to retain or regain their driving licence by:

• expanding and promoting Work and Development Orders; and
• developing and promoting diversionary and sentencing options for ‘driver licence’ offenders.
Develop a coherent and consistent whole-of-government response with each agency cooperating to deliver
its part of the solution.
In response to this report an Aboriginal Driver Licencing Interagency Committee was established and
includes representatives from the Department of Justice, TfNSW, NSW Police, the Ministry for Police and
Emergency Services, RMS, Aboriginal Affairs, Legal Aid NSW, Revenue NSW, Service NSW and the
Department of Education and Communities (including TAFE).
These recommendations remain nationally relevant and target a number of the barriers and inconsistencies
in policy and practice identified in many of the studies cited above.

2.2.6 Licensing Access for Other Road User Groups
To inform discussion about the potential application of learnings from Indigenous-specific licensing programs
to other road users some literature relating to other road users was examined.

Young People
New South Wales introduced The Safer Driver Course (SDC) for young (16-25 years) learner drivers on 1
July 2013. The Program aims to address the higher crash rate for young provisional drivers in the first six
months of driving solo.
The curriculum framework for the course was developed by a board of independent road safety experts and
is based on best practice in young driver education and adolescent cognitive developmental principles which
highlight the importance of extended supervised driving experience and low risk driving strategies for young
learners.
It integrates with the learner period of the NSW GLS and enables learners to receive a discount of 20 hours
from the current requirement of 120 hours of supervised driving when they successfully complete the course.
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Seventeen accredited providers deliver the course across 250 locations in NSW. As at 30 June 2017, 75,776
young learner drivers across NSW have completed the course and progressed to their provisional P1
licence, since it commenced. Aboriginal and Torres Strait Islander young people are accessing the SDC
however accurate participation rates are difficult to establish as nomination of Aboriginality is not mandatory.
Since the program commenced, 936 Aboriginal and/or Torres Strait Islander people have completed the
course and progressed to their provisional P1 licence. In the 12 months to 30 June 2017 17.5% of Aboriginal
and Torres Strait Islander young people who progressed to their Provisional P1 licence had completed the
course compared to 29.2% of all young people who progressed to their provisional licence.
The course is available to all learners in NSW for a fee, set at an affordable level by the NSW Government.
Additional costs are met by the NSW Government through the Community Road Safety Fund.
The SDC - Disadvantaged Learner Initiative offers 1,000 free SDC places per year to assist young learner
drivers from disadvantaged backgrounds and Aboriginal communities, with limited financial means, to access
the course. It enables disadvantaged young learner drivers in NSW to benefit from the road safety outcomes
provided by the course as well as help meet the supervised driving requirements of the GLS. The Initiative is
implemented under the governance arrangements that are already in place for the program management
and delivery of the SDC. Eligible applicants under the Initiative must meet the following criteria:

• hold a valid learner licence and be under 25 years;
• have completed a minimum of 50 hours driving experience as evidenced in their log book;
• hold a current Health Care Card or Pensioner Concession Card issued by the Department of Human
Services – Centrelink assessed as eligible under the RMS Concessions Policy.

In Victoria, Vic Roads provides the L2P learner driver mentor program 16 in which young people are matched
with qualified mentors who are able to provide a suitable vehicle in which to conduct driving lessons. The
program operates across the state and is also supported by the Traffic Accident Commission.
The New South Wales Joint Standing Committee on Road Safety addressed the support available to
disadvantaged learner drivers in its 2017 report. This report acknowledged the impact of the cost of entry into
the driver licensing system and addressed a range of volunteer community mentoring programs. The NSW
Police Citizens Youth Clubs (PCYC) provides a Driver Mentor Program as a solution for addressing the costs
of professional driver training and achievement of 120 hours of supervised driving. A number of similar
PCYC programs operate in a number of jurisdictions.
In South Australia, Geared2Drive is a learner driver training program that supports young people to achieve
their required 75 hours of supervised driving. The Program provides a vehicle and supervising drivers with
whom learner drivers book supervised driving time. The Program targets young people who do not have
access to a car in which to do their supervised driving hours. This Program is provided by Helping Young
People Achieve, a division of the charity SYC.
In Tasmania, the Northern Suburbs Community Centre runs a program to assist people living in the
Launceston area to gain the required number of supervised driving hours to enable them to obtain their
provisional licence. Services of this program include:

• providing learner drivers matched and trained mentor to achieve the required number of supervised
driving hours;

• providing access to a vehicle;
• providing access to a Supervisors Drivers Handbook, Tasmanian Road Rules, Keys2Drive Resources;
and

• providing mentors with information on other services available to young people in the area. 17

16 https://www.vicroads.vic.gov.au/licences/your-ps/get-your-ps/preparing-for-your-licence-test/l2p-learner-driver-mentor-program
(VicRoads & TAC L2P Learner Driver Mentoring Program)
17 https://drivermentoringtasmania.org.au/
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No outcome or evaluative material could be located regarding this Program.

Migrants and Refugees
The Victorian Program L2P, referred to above, targets migrants and refugees and operates in area of high
cultural diversity. In an article published in the Journal of the Australasian College of Road Safety, Freethy
reports that:
On average, 10% of L2P participants are from CALD or indigenous backgrounds. The
success of L2P in addressing the needs of diverse communities referred to above is
replicated in programs across Victoria, with each program seeking to identify and engage
those young people most in need. (Freethy, 2012)
Access Community Services in Queensland operates an enterprise which facilitates the achievement of a
driver licence for migrants and refugees. The service is an accredited driving school providing services on a
user pays basis. The service is provided as a pathway to employment.
Access’ driving school has supported thousands of people from a wide range of cultural
backgrounds to develop driving skills and obtain their Australian driver’s licence. This
ultimately improves their employability and inclusion within the broader Australian
community. 18
In South Australia, at the Bagster Road Community Centre, 3,000 people have been assisted to gain their
driver licence through an Adult Learning Australia Program which has a focus on improving literacy but also
provides assistance with:

• road rules and theory;
• guest speakers from the police to learn about fines;
• information from Consumer Affairs about buying a car; and
• how to spot finance and used car scams.
The Program provides driving instructor visits to talk about the process of taking driving lessons. At the end
of the course, each student does their test with Transport SA. 19 While the target group for this Program
appears to be unspecified the material examined suggests a focus on migrants and those with low levels of
literacy or general social disadvantage.
Another program targeting young refugees also operates in South Australia. The Youth Driving Program:
….provides attitudinal training and practical driver training sessions to participants, while at
the same time breaking down barriers between police and newlyarrived youth.
While formal evaluation of this small-scale program was not identified outcomes were stated to be:
In just one day, the advantages of running this program were clear. Engaging in this way
was an ideal way to break down barriers between police and newly arrived youth, in this
case, from African Communities. 20
Multicultural Development Australia (MDA) is a Queensland-based support group that assists refugees settle
into their new lives in Brisbane, Rockhampton and Toowoomba. MDA is working with Queensland police and
the Department of Transport and Main Roads to develop a program that suits local needs. The current
program offers assistance with the application process for a learner's permit and videos to demonstrate
Queensland's road rules. Participants then go to commercial driving schools to obtain their licence. There is
a strong emphasis on providing assistance with documentation.

18 http://www.accesscommunity.org.au/driving_school
19 https://ala.asn.au/license-to-learn/
20 https://www.dss.gov.au/our.../settlement.../programs.../youth-driving-program
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In the Northern Territory, Passport To Drive, is a driver education, training and mentoring program, designed
to assist recently arrived refugees to become safe and competent drivers and attain their driver’s licenses.
The Program is delivered in an attempt to address the employment and social disadvantage experienced by
those who do not have a driver licence. The Program has been designed by experienced and qualified
teachers and government-accredited Driving Instructors. Qualified interpreters assist migrants to understand
the knowledge needed to obtain their Learners Driving Licence. Participants then have access to
professional driving lessons. 21

Rural and Regional Populations
There is considerable evidence of the locational disadvantage in access to licensing systems experienced by
regional, rural and remote populations. This research was unable to identify any programs that addressed
this disadvantage which were not Indigenous-specific. While it is acknowledged that some Indigenousspecific programs do not refuse participation to non-Indigenous people, they do primarily target Indigenous
participants.

Summary of Other Road User Research
There was limited material found regarding programs specifically targeting other road users. Those programs
that were identified had considerable commonality with the elements of existing Indigenous-specific
programs. There was a consistent focus on literacy and numeracy, addressing the costs of achieving a
licence, assistance with required documentation, assistance with achieving the required numbers of
supervised driving hours and mentoring.

2.3 Jurisdiction-specific Program Reports
A number of reports and/or reviews specific to jurisdictional programs have been provided or accessed
during the completion of this Project. Each has its own unique focus and purpose as review, evaluation or
descriptive summary. A brief summary of each of those reports is provided here.
In aggregate, these reports confirm the key issues and challenges to Indigenous people attempting to obtain
and maintain a driver licence identified in the Australian literature. They offer an important insight into a
number of policy and operational considerations which would tend to improve licence acquisition and
maintenance by Indigenous people and make a positive impact on Indigenous road safety.

2.3.1 Queensland (Rumble & Fox, 2006)
Unlicensed driving is a major social problem for Indigenous Queenslanders where the rate of Indigenous
imprisonment is nearly 12 times that of the non-Indigenous rate. Indigenous Australians are overrepresented
in road fatalities by approximately 3.5 times and almost a third of crash drivers are unlicensed.
Over-representation of the Indigenous population in hospitals through road trauma is also an issue. The
Queensland Indigenous population comprises 3.2% of the population and yet accounts for 9% of hospital
admissions
Previous research has revealed many reasons for unlicensed driving including literacy and numeracy issues,
a lack of understanding of the licensing system and a fear of authority - including police and government
agencies. In addition, the isolated nature of many communities, including those in the Torres Strait, means
that travel costs associated with obtaining a licence were prohibitive for most people.
A lack of cultural awareness in terms of individual and community capacity and expectations was also
identified as a major deterrent to Indigenous people obtaining driver licences utilising ‘mainstream’ programs.

21 http://ingearaustralia.com.au/driver-training-news/passport-2-drive-a-partnership-between-the-multi-cultural-council-nt-
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Queensland’s Indigenous Licensing Program (QPS) commenced in 1998 and continues to the present. The
Program acknowledges:
The gaining and development of trust by license program providers is not to be underestimated if successful interaction with Indigenous participants is to be expected long term.
The QPS Program involves taking licence testing and assessment to the communities as a mobile unit and
delivering the program in a culturally sensitive manner. The Program content includes detailed
communication strategies. These enable delivery of the Program in a basic, logical format easily understood
by people who have literacy, numeracy and/or cultural issues.
The Department of Transport and Main Roads funds the Learner Driver Mentor Program (LDMP), Braking
the Cycle, which operates from PCYCs across Queensland. The LDMP assists Indigenous learners and nonIndigenous learners with the 100 hours supervised driving requirement and recruits Indigenous mentors to
match with Indigenous learners. The program delivered very successful outcomes, including retention of
participants as program mentors. The program is also an example of a model that successfully linked
Indigenous learner drivers with an enforcement agency (Qld Police Service) and other community programs
and services for additional social benefits. An evaluation of the Program concluded:
Braking the Cycle appears to have a very positive impact on the community and the
learners, mentors and staff who engage with it. Sustainable core funding would greatly assist
the program’s operational consistency and deliver benefits to a greater number of learners in
need of assistance. Maintenance of comprehensive records to enable continued monitoring
and evaluation of the program’s processes and outcomes are recommended. (Smyth &
Sheehan, 2016)
Evidence of identity (EoI) was identified as a major barrier to the provision of licenses by both the QPS
program and the new Aboriginal and Torres Strait Islander Driver Licensing Program coordination group.
Indigenous people often lack a birth certificate or any other recognised form of identification. The assistance
of the Registrar of Births, Deaths and Marriages, Department of Justice and Attorney General, has been
invaluable in assisting to resolve this issue. The QPS is also developing a comprehensive Cultural
Appreciation Program (CAPro) for use by all Police Service members.

2.3.2 New South Wales
Transport for NSW and Roads and Maritime Services delivered over 30 Indigenous driving programs
between 2004/05 and 2012/13. These have generally been small scale and had a short lifespan. Driving
programs have also suffered from constraints in insurance coverage and volunteer driver reimbursements,
lack of program ownership, uncertain funding and lack of rigorous evaluation. Some local programs have
been more successful and have lasted for some time. Factors contributing to the longevity of these programs
include a vision towards employment, using and building on community capacity, having program
champions, being innovative, utilising connections into Indigenous communities effectively, taking a wholeof-family approach and involving Indigenous people in program development and delivery (Audit Office of
NSW, 2013).
The NSW Government recognised the barriers preventing entry to the licensing system and established the
Driver Licensing Access Program (DLAP) in 2015.
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One recent and significant project, Driving Change, is supported by the AstraZeneca Young Health
Programme and the NSW Government. This innovative program provides assistance for young people
through the licensing process with the vision of fostering greater social inclusion and economic
independence. The program has been designed and implemented in partnership with a range of community
organisations. The program has been the subject of multi-stage evaluation and has been strategically
designed to be sustainable. The evaluation found that;
Driving Change is engaging communities and reaching clients with a high level of need for
licensing support. The programme is working with communities, benefiting from the input of
cultural values and sharing ownership of local solutions. Community partnerships were
critical to successfully supporting clients to overcome challenging barriers to participation.
The learnings from this programme are relevant to complex community programme
implementation and evaluation, particularly with diverse or hard to reach populations. (Cullen
et al., 2017)
New South Wales justice agencies recognise the over-representation of Indigenous people in the criminal
justice system. They also recognise some of the barriers to legal and safe driving for Indigenous people and
have undertaken initiatives to address them. Indigenous people, however, continue to be imprisoned for
‘driver licence’ offences. In 2011, 12% of Indigenous people found guilty of a ‘driver licence’ offence were
imprisoned, compared to 5% for non-Indigenous people.
The NSW Road Transport Amendment Act (2017) acknowledges the fact that the current driver licence
disqualification framework increases the risk of reoffending, with evidence showing longest disqualifications
are not a deterrent to unauthorised driving, and yet some people have disqualification periods of more than
10 years in addition to fines and imprisonment terms. Secondly the Act acknowledges that the
disqualification framework has a serious adverse social impact, particularly on vulnerable people and people
in regional and rural areas, as long disqualifications affect the ability to travel for education and employment
purposes. The Bill reading speech reported that the disqualification framework contributes to the overrepresentation of Indigenous people in the criminal justice system, with more than 14% of those sentenced
and almost a third of those imprisoned for unauthorised driving identifying as Indigenous.
The Act is expected to reduce unauthorised driving and repeat offending. Certain disqualified drivers who
have been compliant with their disqualification for a minimum period will be able to apply to the Local Court
to have their disqualifications lifted early, providing a clear way to return to lawful driving. Disqualified drivers
who have ever been convicted of driving offences involving death or grievous bodily harm will never be
eligible to have their disqualifications lifted early. Rather than the current system, which results in lengthy
disqualification periods that are not an effective deterrent, penalties will be more effective in reducing
unauthorised driving and repeat offending. Police will also have stronger powers to impose sanctions on
disqualified drivers. Further, courts will still have strong powers to impose disqualifications for serious driving
offences, like drink and drug-driving.
The NSW Road Safety Plan, released in February 2018, also includes an express commitment to ‘Increase
access to licensing, safe and legal driving and improve social outcomes by expanding support and mentoring
programs for disadvantaged people’ (the DLAP program). The Plan also outlines ongoing commitment to
support the Safer Drivers Course, which can help learner drivers obtain their licence.
At a practical level, NSW has also introduced a restricted P1 licence for remote areas to support those
unable to achieve all required GLS practice hours. Under this amended regulation, only 50 hours of
supervised practice are required, assuming all other requirements are fulfilled, allowing the issue of a P1
licence restricted to driving for work/education/medical purposes for six months. 22

22 http://www.rms.nsw.gov.au/documents/about/forms/45071739-restricted-p1-licence-pilot-consent-form.pdf

Austroads 2019 | page 19

Improving Driver Licensing Programs for Indigenous Road Users and Transitioning Learnings to Other User Groups

2.3.3 Northern Territory (Job & Bin-Sallik, 2013)
The (former) Northern Territory Department of Transport, the (former) National Road Safety Council (NRSC),
the NT Motor Accidents Compensation Commission (MACC) and the Australian Government supported an
innovative driver training, education and licensing program (DriveSafe NT), delivered to all urban and remote
communities in the NT. The remote component of the Program, which commenced in April 2012, is now
being delivered to 75 remote communities.
Core elements of the DriveSafe NT Remote program include help with:

• evidence of identity, such as accessing birth certificates;
• theory tutorials on road rules in a group setting;
• learners licence testing;
• formal driving lessons;
• supervised mentor driving lessons;
• road crash first aid training;
• knowledge for car owners;
• road safety;
• drug and alcohol awareness; and
• on-road tests.
In recognition of the fact that most Program Participants will have English as a second, third or even fourth
language, both training and testing are undertaken verbally, with visual aids, to address some challenges of
lower literacy levels. Significantly, DriveSafe NT Remote is subsidised for participants at every step –
including accessing a birth certificate, getting their Learner Licence, and supporting remote communities to
access a driving school and/or supervising driver.
The Program is carried out over a period of several months, during which time the DriveSafe NT Remote
team will spend week-long blocks in the community. These intensive blocks are supported by the mentoring
and development of community-based access to supervising drivers in remote settings only. The visiting
team includes a driving instructor who delivers training, and a Motor Vehicle Registry Officer to help with
evidence of identity and other licensing issues. For evidence of identity resolution, the DriveSafe NT Remote
staff act as a point of liaison between the client and the Registrar of Births, Deaths and Marriages.
Resolution of outstanding issues is pursued by officers after the visit to the community and may include
applications for a change of name and resolving inconsistencies between birth records and current name.
DriveSafe NT Remote works with local ‘host’ organisations to champion and support its delivery in the
community, including arranging access to accommodation and training facilities and promotion and
coordination of Program participants. The pre-consultation with the community recognises the diversity of the
communities participating in the Program and supports the DriveSafe NT Remote team to tailor the program
delivery to suit the particular circumstances of each community. Teaching includes classroom instruction and
on-road experience with mentors who have completed the supervising driver training.
A formal evaluation of the program, undertaken by the George Institute for Global Health reported:
DriveSafe is accepted by remote NT communities, and impacting driver licensing rates in
these settings. There was a greater increase in licences at intervention sites compared with
other remote areas. A dose-response relationship showed greater licence outcomes at
communities that received higher levels of program delivery. Interviewees regarded
DriveSafe as highly engaging and flexible. DriveSafe’s culturally responsive and innovative
approach should lead to further positive licensing outcomes. (Cullen et al. 2016b)
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2.3.4 South Australia (Nereus Consulting, 2017)
The ABS snapshot for South Australia at 30 June 2016 states that Indigenous people comprised 19% of the
adult prisoner population, although comprising only 2.3% of the overall population of the state, and the
Indigenous age standardised imprisonment rate was 100 times the non-Indigenous age standardised
imprisonment rate (2,008 prisoners per 100,000 Indigenous adult population compared to 204 prisoners per
100,000 adult non-Indigenous population).
In July 2014, the Department of Planning, Transport and Infrastructure (DPTI) approved a four year
Indigenous licensing program to service communities in the Anangu Pitjantjatjara Yankunytjatjara (APY) and
Maralinga Tjarutja (MT) Lands, called the On The Right Track Remote (OTRTR) Program. The aim of the
Program was to improve road safety and driver licensing outcomes for Indigenous people living in remote
communities. Long term goals of the Program are to achieve driver licensing rates for Indigenous people
living in remote communities commensurate with those of the broader South Australian population and to
significantly reduce the over-representation of Indigenous people in crashes resulting in serious injury and
death.
On The Right Track provides Indigenous people and communities in remote South Australia APY and MT
Lands with practical driving experience, education and resources. Examples of initiatives include;

• regular programmed visits to Indigenous communities to support them obtain a driver's licence and then

graduate to their full licence through practical driving instruction by authorised Motor Driving Instructors in
specialised vehicles;

• child safe restraints delivery and training to Indigenous communities;
• 'Teach 'em Right' workshops to encourage Indigenous c class licence holders to become qualified
supervising drivers: and

• translations of key documents and web resources in English and Pitjantjatjara with the availability of other
South Australian Indigenous languages.

The Program was evaluated in 2016. The percentage of the eligible Indigenous people in the APY and MT
lands holding a licence increased from 17% to 41% since the Program commenced.

2.3.5 Western Australia
Western Australia provided extracts from internal review reports describing lessons learned from the
operation of its mobile service to communities.
In regard to the establishment and implementation of mobile services the following was noted.

• New processes and procedures were required to be developed as there were no existing documents that
covered the specific requirements of an area.

• Requirements for equipment and vehicles vary across regions due to differing road conditions and
communities serviced.

• There was a lack of knowledge regarding facilities in many communities and staff were unsure of what to
expect in some communities. Community profiles have since been developed.

• Sending semi-trained people into communities creates duty of care risks and may result in a drop-in

quality of service. Competency checklists and online learning have now been implemented to ensure
program consistency across all sites. It is now a requirement that officers have a minimum 12 months
experience in delivering driver and vehicle licensing services due to the complexity of many customer
records.

• There is a need for more community education, delivered in alternative formats. Many licensing

information resources are not appropriate for use in remote areas and levels of literacy and numeracy
need to be taken into account.
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In regard to service delivery the following were noted.

• The service needs to be tailored to each community and its needs. This has to be balanced with ensuring
consistency in applying policies and procedures.

• By basing the teams in regional centres, redundant travel time is significantly reduced and officers are
enabled to build local networks and relationships with other agencies, Indigenous corporations and
community groups.

• Where consultation visits are undertaken, they should be quickly followed up with a service delivery visit.
• Wherever possible, visits/duties should be rotated through a number of officers to ensure transfer of
knowledge and to ensure continuity of service.

• Coordinating visits with other agencies (e.g. Fines Enforcement Registry and Registry of Births, Deaths
and Marriages) maximises value for both customers and agencies. However, interagency information
sharing practices can be problematic.

• Working from community facilities helps build relationships with the community and provides a more
welcoming environment. Conversely, where services have been delivered from a police station, for
example, there have been occasions where people would not attend.

It was noted that there is an ongoing challenge to balance equality of access with maintaining the integrity of
the licensing system and ensuring the preparation of safe drivers, especially given the over-representation of
Indigenous people in road trauma.
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3. Jurisdictional Consultation
All Australian jurisdictions and New Zealand were asked to contribute information and data to this Project
through an online survey developed in four sections seeking data related to:

• jurisdiction-specific current Indigenous licensing programs;
• the context in which that program is operating;
• future program development; and
• national policy and practice guidelines.
The survey sought information on the operational and policy aspects of current and future Indigenous
licensing programs, data on Indigenous licence holders, road trauma and justice system engagement and
costs and jurisdictional perspectives on measures to mitigate barriers to access, program linkages and the
future application of Project learnings to other road user groups.
The survey acknowledged that some of the data sought from jurisdictions may be difficult to access, may not
be collected and/or could not be shared. In this sense, an absence of available data was of positive value
and informs the Project findings.
The sections below provide a high-level summary of the information provided.

3.1 Current Programs
Five programs have been implemented over the past 20 years addressing a variety of locations, populations
and methodologies. Budgets and scope vary widely but in the 2016/17 financial year, all programs provided
licensing support to more than 8,000 people, primarily Indigenous, at an average per capita cost of
approximately $800. Total national program budget allocation in that year was estimated at approximately
$6.5M. It should be acknowledged, however, that expenditure on associated programs and initiatives could
increase this figure.

3.2 Program Context
Poorly designed data collection presents a major problem for all jurisdictions in program description and
evaluation. Collection of the Indigenous status of driver licence holders and road trauma victims is rare and
varied in quality making it almost impossible to draw valid conclusions.
As a consequence, consistent or comparable road safety and justice-related data for Indigenous people is
not available. It was not possible to draw any conclusions from the data provided and consequently
discussion of these issues in this report relies heavily on the findings of the literature review.
All jurisdictions reported that the objectives of their Indigenous licensing programs were to reduce unlicensed
driving in the target populations. Most also prioritise increasing number of licensed drivers and improved
road safety outcomes. Other high priorities included:

• targeting high risk drivers;
• reducing Indigenous-related traffic offending;
• improving services to larger communities; and
• improving licence compliance.
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Although jurisdictions attached different levels of significance to regulatory and operational barriers to driver
licence access, there was a high level of agreement about the nature of the barriers impacting effective
service delivery and participation.
Regulatory amendments and special measures established to allow the commencement of programs were
consistent with mitigation of the identified barriers.

3.3 Future Programs
Aspirations for future data collection priorities focused on program evaluation, providing better analysis of the
needs of target populations and the Indigenous status of licence holders.
High priority program features proposed for future consideration included:

• local Indigenous program management and delivery;
• program and policy flexibility allowing delivery to be modified to suit the local context; and
• improved driver practise arrangements (both the provision of formal driving lessons and driver mentoring
arrangements).

Jurisdictional comments also acknowledged the need for policy flexibility in licensing regulation, particularly
in the context of the negative impact of justice system policies and practices.

3.4 Towards National Policy and Program Guidelines
Jurisdictions suggested the policy principles which guide any future program design and implementation
should primarily reflect the stated intention to mitigate barriers to access, require program flexibility and
cultural security balanced with the maintenance of program standards and positive road safety outcomes.
With regard to important, value adding program linkages, police and justice, work-related programs, including
training and CDP initiatives and Indigenous development programs were the most significant noted by
survey respondents.
The linkage of the issue of Indigenous licensing and the justice system, and the need to address the
apparently contradictory policy settings, was reinforced by the responses to the question regarding the
agencies most closely related to the engagement of Indigenous road users in licensing programs.
Paradoxically, aspects of the justice system, particularly fines enforcement processes, were identified as
significant barriers to access and participation of Indigenous people in licensing strategies while engagement
with “police and justice” were described as the most closely related to successful initiatives.
Respondents provided valuable, detailed insights into future data requirements which are discussed in more
detail later in this report. These form the basis for discussion of the design of the minimum national data set.
The highest priority other road user groups, which might benefit from the policy and program discussion
provided in this report, were:

• low socio-economic and geographically disadvantaged groups;
• those with lower levels of literacy including refugees and recent migrants;
• vulnerable young people (such as those leaving state care); and
• problem drivers.
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4. Discussion
4.1 Summary of Findings
The literature review found very little formal international literature on the subject of Indigenous driver
licensing. What little material was identified was largely informal (internet blogs and posts) but did confirm the
themes in the Australian literature including the over-representation of Indigenous people in road trauma,
geographical isolation, lack of access to licensing facilities, levels of literacy and a lack of cultural security in
service provision.
There is a significant body of relevant Australian literature including a number of comprehensive literature
reviews. There is considerable consistency in the findings of the various research projects, literature reviews,
government papers and other documents.
The literature is clear that Indigenous people are subject to high levels of transport disadvantage due to a
range of socio-economic, geographic and historical factors. This disadvantage results in reduced access to
services, education and training opportunities, higher levels of unemployment and a self-perpetuating cycle
of disadvantage. While the jurisdictional consultation did not specifically address the issue of transport
disadvantage, the fact that transport disadvantage affects Indigenous people is well-established. In addition,
the operation of programs to assist driver licence access is evidence of the need to address licensing as a
means of reducing this disadvantage.
The literature indicates that the cost of road trauma in Australia is staggeringly high and that, while
Indigenous people represent a small proportion of the Australian population, they experience a
disproportionate burden of illness, disease and injury. Injury-related deaths among Indigenous people are
almost three times that of non-Indigenous people, and injury hospitalisations are twice as common. While
data identifying the cost of the road trauma to Indigenous people is sparse, available data points to an
annual cost of fatalities alone of around $2B.
Barriers to licence acquisition for Indigenous people have been well-documented and are categorised in
some of the literature as either individual and family or systemic barriers. Individual barriers include factors
such as the cost of attaining and maintaining a licence, literacy issues primarily related to passing various
tests, the barrier of English as a subordinate language and lack of confidence in navigating a complex
government system. It is well-established that these systems are often organised, and services delivered, in
a way that is intimidating to many Indigenous people.
The Cycle of Licensing Adversity shown in Figure 2.1 of this report is a useful depiction of the merging of
systemic and individual barriers and the resultant perpetuation of disadvantage.
Systemic barriers identified in the literature include evidence of identity requirements, the requirements of the
graduated licensing system, and the impact of aspects of the justice system preventing access to a licence
which some studies indicate has a disproportionate impact on Indigenous people. This includes fines
recovery processes (including non-driving related fines impacting on licensure), lack of alternative sentencing
options and unauthorised driving charges. These in turn lead to an increased risk of incarceration. PwC's
Indigenous Consulting estimated the cost of Indigenous incarceration in Australia, in one financial year, to be
$4.5B.
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That Indigenous people often require support to acquire a driver licence, specifically assistance with
documentation, require access to assistance with both theoretical and practical driver learning is well
documented. The need to address the systemic issues is obvious from the literature, with one report
specifying developing and promoting diversionary and alternative non-custodial sentencing options for driver
licence offenders. More broadly, discussions with regulators and enforcement authorities have reinforced the
belief that there is a desire to direct offenders to such programs, but an absence of targeted evaluation limits
available evidence-based options.
Recent legislation in NSW recognises the need for reform in this area and provides a potential framework for
addressing the compounding nature of the justice system-related issues in other jurisdictions. In addition, the
report of the 2017 ALRC Inquiry into Incarceration Rates of Aboriginal and Torres Strait Islander People
made three recommendations which urge state and territory governments to work with Indigenous
organisations to address the linkage between fines and incarceration (see section 2.2.4 of this report).
A study of the reports and material provided by individual jurisdictions provides some insight into elements of
successful Indigenous licensing program delivery. Common success factors mentioned by more than one
jurisdiction included the following:

• on-site program delivery;
• high levels of local Indigenous community and stakeholder engagement;
• continuity and predictability of service delivery;
• the importance of working with other community service providers; and
• the need to provide practical assistance particularly with driving lessons and documentation
requirements.

In summary, the comments provided by jurisdictions are consistent with the findings of the literature review in
the identification of the underpinning issues, barriers to licence acquisition and key success factors in
program design.

4.2 Social Impact of Licensing
Indigenous driver licensing has far broader impacts than regulation and compliance. Indigenous licensing
programs in various jurisdictions have the key stated objective of reducing unlicensed driving. It is also the
case that the objectives of existing programs include a number of broad social outcomes. The linkage
between licensing and the social benefits is often assumed rather than articulated.
The findings of the literature review, the survey and the jurisdiction-specific material suggests a number of
social benefits to enhancing Indigenous driver licensing including:

• access to community facilities;
• access to education and employment opportunities;
• capacity to provide evidence of identity documentation;
• reduced dependency on public transport or other community or family members;
• enhanced driver training and therefore improved road safety;
• reduced interaction with the justice system;
• reduced likelihood of incarceration;
• enhanced positive interaction with government; and
• greater opportunities for citizenship.
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There is very little nationally consistent data to support measures of the impact of improved Indigenous
licensing acquisition and retention outlined above. Nonetheless, evidence of the positive social and
economic impact of reducing road trauma, reducing incarceration and contact with the justice system and
enhancing access to education and employment can be implied from consideration of the benefits and costs
of intervention through programs such as those implemented by most jurisdictions.

4.3 Data Collection
There is a clear indication that the lack of data regarding Indigenous status of drivers and road users is
highly problematic in both analysing the impact of current initiatives and in providing insights into future
program design. The development of a national data set, including Indigenous status, would inform progress
in enhancing Indigenous licensing and in reducing road trauma amongst Indigenous people. A national data
set would also provide a capacity to cross reference data gathered by transport, health and justice agencies
within and between jurisdictions. Consultation with researchers and roads administrators indicates strong
support for the development of a minimum national data set and reinforces the inclusion of Indigenous status
as a critical component of this data set. This is addressed in more detail later in this report.
The literature review highlights that the lack of data regarding Indigenous status of drivers is problematic and
that improving the data collected would assist in allocating resources more effectively. In addition, work
documenting the increasing willingness for people to identify as Indigenous was reported in a study of ABS
Census data.
Measures of Indigenous status in licencing data would allow a much clearer picture of
population-based licencing rates and would also inform investment in additional resources
where required. (Biddle & Markham, 2016)

4.4 Costs and Benefits
As noted in earlier sections of this report and in the literature, the numerical and cost data required to
develop a solid benefit-cost analysis is extremely insubstantial and, in many cases, non-existent. The data
provided by jurisdictions through the survey, while offered as helpfully as possible, did not provide a sufficient
basis to develop analyses of either the justice costs associated with Indigenous traffic offences or road safety
cost impacts of either Indigenous traffic related serious injury or fatality.
Jurisdictional responses did, however, provide sufficient data to develop a usable, if contestable, national
estimate of the cost of delivering driver training program places through their Indigenous targeted programs.
There are two critical caveats to this data. There is no effectiveness data indicating how many licences were
awarded and/or maintained as a result of program participation. Neither is it clear to what extent extraneous
costs, such as forgone fees and charges, are taken into account. Nonetheless it is important to set the cost
of program provision in the context of the costs borne by all Australian jurisdictions from the impact of
Indigenous engagement in the justice system related to licence and traffic offences and from the very
significant costs of road trauma and serious injury.
For the purposes of cost impact estimates for both these measures, proxy data has been used from the
wide-ranging literature on these subjects. It is acknowledged that the following is highly estimated and uses
extrapolations from those proxy indicators and that the conclusions are highly contestable. The rationale is
also driven by the evidence regarding the number of unlicensed drivers involved in road crashes resulting in
trauma or fatality.
The general cost and benefit indications, however, are significant and provide an important insight into the
significant opportunities provided by a full accounting of the costs and opportunities provided. In recognition
of the speculative nature of these estimates, this calculation has been rendered in a very simple form.
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Program Costs
Although it is extremely difficult to aggregate national expenditure on Indigenous driver licensing initiatives,
data provided by the jurisdictions suggests that a useful average cost estimate for Indigenous program
delivery is in the order of $800 per provided place. As noted above this does not necessarily equate to a
successful outcome in licence acquisition. The Aboriginal Legal Service of NSW, in its submission to the
NSW Standing Committee on Road Safety Inquiry into Driver Education, Training and Road Safety, notes
that in NSW, Aboriginal people have a 57% pass rate in the driver knowledge test compared with 74% for
other groups (Aboriginal Legal Service (NSW/ACT) Limited 2017). This estimation has used this figure as a
basis for extrapolation to licence acquisition. While the translation of training into a licence will vary
significantly between programs and target communities depending on methodologies and circumstances this
report uses a cautious guestimate of a 40% successful translation from program participation to licence
acquisition. On that basis the average cost per licence acquisition would be approximately $2,000.

Justice Costs
The PwC 2017 report, Indigenous Incarceration: Unlock the Facts, provides a very detailed set of cost
estimations of Indigenous incarceration, broken down into cost categories, in addition to whole of
governments, national cost burdens (PwC’s Indigenous Consulting, 2017). The report notes that in 2015/16,
Indigenous incarceration cost Australia some $4B. In a more detailed assessment, the report suggests at an
individual case level, court and police costs amount to around $30,000 and around $2,100 per week per
prisoner in incarceration costs. The report also provides a range of cost impacts of lost economic output and
taxation receipts and associated welfare costs.
A range of literature sources suggest imprisonment periods for traffic related offences are usually brief. For
the purposes of this calculation a six-week detention is assumed. Providing an individual cost of $42,500 for
such a sentence.

Road Trauma
While there is a good deal of aggregated data, this area presents perhaps the most complex challenge to
uniformity of cost. Nonetheless, an attempt has been made to quantify the cost burden to some extent but
using only the costs of fatalities.
As referenced earlier, in 2017, the Australian Automobile Association (AAA) estimated the cost per road
crash fatality in Australia at $4.34M (Australian Automobile Association, 2017). Based on the average
number of fatalities involving Indigenous people from 2005/6 to 2009/10 (Henley & Harrison, 2010) the cost
of fatalities alone would be close to $2B over those five years.
However, Henley and Harrison also note more than half of fatally injured Aboriginal and Torres Strait Islander
people lived in a remote or very remote area (compared to less than 4% of other Australians), suggesting
costs for this group could be much higher. Estimates from NSW, for the cost of serious casualty road trauma
for Indigenous drivers and passengers in 2016, provided to this Project support this view. Pont et. Al. (2015)
suggest these figures are subject to an increasing trend which, if repeated nationally would result in
significant under-reporting of the real national cost.

Cost Opportunities in Program Development
At a very simplistic level taking the figures described above provides the following potential and very
significant cost saving opportunities flowing from increasing and further developing the scope and
effectiveness of Indigenous licensing programs and applying resources to data collection and evaluation.
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The costs above suggest that:

• preventing a single six-week period of Indigenous incarceration equates to the cost of the acquisition of
21 driver licences, and

• preventing one Indigenous road fatality equates to the cost of the acquisition of 2,170 driver licences.
Even accepting the speculative nature of some of the figures, these comparisons provide compelling reasons
to consider program investment and for those with access to more accurate figures to provide a more reliable
estimate of the potential benefits and savings.
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5. Program Logic
5.1 The Logic Model as a Tool for Program Design and Development
The analysis and development of the outputs from the Indigenous Licensing Project are presented here in
the form of a logic model. A ‘logic model’ (or program logic) provides a representation of the aims, objectives
and activities of a policy, program or initiative. Most often it takes the form of a diagram depicting the ideal
outcomes or results of the initiative at varying stages and their inter-relationships. These are grouped as
inputs and outputs, short term, medium term and longer-term outcomes.
Logic models are useful tools in planning and evaluation which assist designers and implementers to:

• better define and describe program or policy outcomes and assumptions;
• describe causal relationships between project components and influencers;
• provide a basis to assess and evaluate the success and/or impact of the initiative; and
• develop a narrative to explore how a program has worked and/or what has negatively impacted its
performance.

Each jurisdictional program designed through the use of the national policy principles described in this
Project could develop its own logic frame which provides the elements described above with particular
reference to that specific initiative.
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Figure 5.1: The Indigenous Licensing Project Logic Model
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5.2 Four-level Logic Model of the Indigenous Licensing Project
The logic model for the Indigenous Licensing Project provided above is based on the results of the literature
review and jurisdictional consultations and is significantly informed in its structure by the stated deliverables
of the Project.
The model starts with the purple box on the far left which describes the over-arching objective of the Project
as developed by state and territory representatives at the Austroads Indigenous Licensing Forum held in
Cairns, in 2016, and subsequently adopted as the Project objective for the Indigenous Licensing Project. The
underlying logic is that if jurisdictional licensing authorities adopt and implement measures to achieve this
objective, the Project will ultimately deliver the outcomes described in the green box on the far right and will
fulfil the aim of the Project.
The four levels of the logic model represent the four key themes of the discussions at the Cairns workshop
and provide four parallel but interconnected work streams each of which provides a set of outcomes in its
own right. Each also contributes as enabler and facilitator of the objectives and outcomes of each of the
other levels and thereby contributes to the achievement of the Project outcome as a whole.
The stages for development and implementation of the Indigenous Licensing Project are described in the
boxes between the far left and far right objective and long-term outcomes boxes. The model describes the
following four parallel strands of inputs, outputs, and outcomes.
1. Working Towards National Policy Principles
2. Mitigating Systemic, Countervailing Policy and Program Barriers
3. Connecting Related and Supportive Initiatives
4. Establishing a Minimum Data Set and Reporting Arrangements
The logic within each level is specific to its theme and each is described in more detail below.
Process links flow from left to right along each strand. The logic model also shows external impacting factors
which are likely to influence the outcomes in each of the strands (pink box and vertical arrows). These
arrows indicate expected links between the strands through communication, monitoring and evaluation and
through negative influences such as the impact of systemic barriers. In particular, the vertical arrows assume
that partner jurisdictions will report progress and achievements with programs, and in turn improve their
program delivery through better coordination and knowledge sharing.

5.2.1 Strand One - Working towards National Policy Principles
Strand One of the logic model (green boxes) represents jurisdictions working together in the adoption and
implementation of a national policy framework for the design of context-specific Indigenous licensing
programs. The embedded theory of change is straightforward; collaboration around best practice principles
to achieve improved national capacity for evidence-based program design and implementation, and,
ultimately, sustained improvement in safe road use and population health and well-being outcomes for
Indigenous people.

5.2.2 Strand Two - Mitigating Systemic, Countervailing Policy and Program Barriers
Strand Two (orange) is at once both simple in its intent and complex in achieving the political and
administrative approval to proceed. Its simplicity resides in the assumption that its objective is likely to be
universally supported. The complexity arises from the reality that achieving the change requires the explicit
support and engagement of operational and policy priorities external to the initiative and which reside,
independently, in each of the participating jurisdictions. There may also be inter-jurisdictional and national
policy alignments and dependencies which require policy and/or program realignment and renegotiation.
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The connection to Strand One is that without success in this strand the theory of change breaks down and
consequently the ultimate outcomes are not easily achievable. However, those outcomes are the driving
rationale which provides justification for the basis of Strand Two. While the prevailing theory of change,
based on collaboration towards universally supportable outcomes, remains straightforward, strands two,
three and four each present significant complexities of implementation.

5.2.3 Strand Three - Connecting Related and Supporting Initiatives
This Strand acknowledges the interrelationship of a range of programmatic influences on overall outcomes
and particularly the interdependencies of a range of initiatives in attaining the over-arching program
outcomes.
An additional level of complexity in this strand is derived from the stewardship of these connecting and
related initiatives by agencies within the jurisdiction, but external to the agency managing the Program and
by other jurisdictions, primarily the Commonwealth, or by external non-government operators and interests.

5.2.4 Strand Four - Establishing a Minimum Data Set and Reporting Arrangements
Strand Four expresses one of the fundamentals of the Indigenous Licensing Project in acknowledging the
primary importance of uniform high-quality data collection and dissemination in the model. It underpins all
other strands, confirming the relationship between objective and outcomes and evidencing realisation of the
theory of change. It anchors collaboration and evaluation into the logic model and documents the impact and
mitigation of external factors and influences.

5.2.5 Impacting Factors
Finally, while not a defined strand, the logic model acknowledges a wide range of impacting factors which
have their genesis outside the Indigenous Licensing Project, but which are likely to have an identifiable
impact on design, implementation and outcomes for each of the strands. Without mitigation, these will have a
negative impact on the achievement of the Project outcomes. Some impacting factors are described in
general terms, others, such as changes of government, might have little impact or might lead to significant
revisions in implementation. Other factors cannot be anticipated. External factors are important components
of the logic model and should be incorporated in the evaluation and analysis of Project outcomes.
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6. National Policy Principles
6.1 Policy Principles
The core purpose of any driver training and assessment initiative is the preparation and accreditation of
novice drivers as safe users of the road network. This is assumed as an underlying component of each of the
following statements and as a non-negotiable component of any driver training initiative.
The principles which should underpin the design and delivery of Indigenous licensing programs are
essentially those which should underpin any effective community-based activity. The following principles
often apply at two or more levels, from community program to national policy. The literature, consultations
and a working knowledge of community-based program delivery identify the following primary principles
which should apply to Indigenous licensing programs and which can be applied to other road user groups
requiring additional support or assistance. It is understood that the application of some aspects of the
principles may require amendments to regulation and interagency agreements in some jurisdictions.
The following section provides a proposed National Policy Principle Framework and examples of the possible
application of each principle at a jurisdiction and program level.

6.1.1 Principle One - Removing and Mitigating Barriers to Participation
Individual, structural and policy barriers to licence training participation and achievement are welldocumented in the literature, survey results and jurisdictional experience.
Nationally, these barriers and the implications of the Cycle of Licensing Adversity (Ivers et al., 2016) should
be formally recognised as limiting participation and compliance in driver licensing. Their role as a contributor
to negative outcomes for Indigenous and other more vulnerable road user groups, including reduced
participation in training and employment, poorer health and road trauma outcomes and increased
involvement in the justice system, should be recognised along with their significant cost impact at all levels
from individuals to jurisdictions. The scope and value of a benefit cost analysis could be greatly expanded
with the collection and analysis of high quality, nationally comparable operational and outcomes data.
At a local level recognition of barriers and their removal or mitigation should be included as components of
program design, the preparation of the operating environment and the education and engagement of
participating communities and partner agencies.
The principle of recognising and mitigating the barriers to licensing is subdivided below to allow a greater
focus on the specific barriers identified in the Project research.
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Sentencing Options
The linkage between contact with the justice system and licence suspension is a significant barrier to
program access. The cost of licence-related incarceration and the impact that this linkage has on Indigenous
people specifically, has been well-documented. Proportionality in sentencing is a common law principle
incorporated in most jurisdictional legislation. It provides that a sentence imposed by the Court should be
proportionate to the crime. While acknowledging that uncoupling licence suspension from justice processes
is a complex and challenging task, the social and financial benefits suggest it a worthwhile direction as
evidenced by the recent NSW legislation (NSW Road Transport Amendment (Driver Licence Disqualification)
Bill 2017) and strategic actions 7.4 and 7.5 of the recently released Northern Territory Road Safety Action
Plan (NT Government 2018). Consideration of alternative sentencing options including community service or
work orders and compulsory participation in driver licensing programs are often suggested. Uncoupling
licence suspension from fine default process and considering alternatives has also been suggested to
address this systemic barrier.

Financial Barriers
In most isolated communities there are no accredited driving schools and often no safe or easy access to
appropriately licensed driver supervisors. Where lessons are accessible the costs are prohibitive to many
Indigenous individuals and families. This is also the case for other culture-specific or isolated populations.
The cost of subsidising driving lessons, or providing lessons at no cost, is minor compared to the costs of
road trauma or the justice system costs associated with unlicensed driving. The same applies to the fees and
charges associated with gaining learner permits and driver licences which are often significant barriers to
program access.

Access to Vehicles
Access to, or ability to maintain suitable, safe, registered and insured vehicles is an issue in many locations.
Corporate sponsorship, including the provision of appropriate insurance cover for supervised drivers, may be
an option for consideration in addressing this barrier and has made a valuable contribution in some
locations. Isolated communities often suffer significant transport disadvantage. These communities are
almost always ‘private vehicle dependent’ and it is well known that the purchase of a vehicle is a high priority
in many communities, urban and non-urban. This fact has been applied successfully in encouraging
corporate sponsorship of driving programs. In other locations, successful Indigenous businesses are keen to
improve access to the local Indigenous workforce through supporting driver licensing programs.

Graduated Licensing System
While the road safety benefits of the GLS are well recognised, the requirement to complete a large number
of hours of supervised driving practice may create greater adversity for disadvantaged young people in
accessing a driver licence. The provision of driver supervisors or mentors and consideration of different ways
of achieving required skill levels might encourage greater program participation and licence acquisition.

Learning Materials
Accessible learning and promotional materials are provided to participants in some current jurisdiction
programs. Working with communities to develop context-suitable materials as a prelude to implementing a
driving program can be a very effective way of initiating engagement and encouraging program ownership
and participation.
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Evidence of Identity
Every jurisdiction and the literature cite difficulties in accessing evidence of identity as a barrier to licence
acquisition. A number of measures have been used to mitigate this barrier including:

• engagement of Registrars of Births Death and Marriages in community to meet EoI requirements;
• providing access to Birth Certificates at no cost; and
• developing revised and/or flexible EoI procedures.

6.1.2 Principle Two - Program Design Promoting Participation and Outcomes
Program effectiveness will be enhanced by evidence-based design to provide the highest quality training and
maximise participation and outcomes. There are a number of elements that will contribute to effective
program design. Design effectiveness will depend on robust, outcome-focussed evaluations enhanced by all
jurisdictions collecting and sharing information framed around an agreed national minimum data set. This
data set, detailed later in this report, should include:

• program outcomes;
• formal program evaluations;
• data about other programs and their contexts; and
• longitudinal outcome measures.
In addition to comparable shared data, a national clearinghouse or library of relevant materials and
resources should be accessible to all jurisdictions. This virtual library would be hosted by Austroads and be
accessible via the Austroads website. Importantly copies of driver licensing materials developed to meet the
need of particular target groups, evaluations based on the minimum national data set and promotional
material and initiatives would be accessible through the library enabling jurisdictions and accredited
researchers to access them and apply them to improve their program outcomes.

6.1.3 Principle Three - Flexible Design and Contextualised Programs
Application of any rigid program model is unlikely to succeed in Indigenous or other culturally or needsspecific communities. The immense diversity of location, culture, language, history, protocols, values and
resources that is inevitable in such communities means that a customisable approach, able to respond to
and engage with specific community characteristics, is likely to be the most effective.
The constantly changing circumstances within communities, and the day-to-day issues that confront
individuals within them demand that process, expectation and timing be flexible, and delivery platforms and
material be contextualised and where necessary translated or presented in different formats (e.g.
graphically).
At a national level there will be a range of program types that will be effective in different contexts and
identifying the success factors in each context may assist other jurisdictions develop effective, context
specific, program design and delivery.
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6.1.4 Principle Four - Culturally Secure Design and Delivery
Cultural and associated gender issues are a major consideration in most Indigenous and some migrant
communities. The more remote the community, the more significant an issue culture and gender often
becomes. An understanding of the specific considerations needs to be developed for each location and
include an appreciation of the content and timing of key cultural and ceremonial sensitivities. A capacity to
respond to cultural, gender and, sometimes, seasonal needs may be key in the successful engagement of a
community and in successful program delivery. Programs delivered by an Indigenous person may not
necessarily be more successful than those delivered by a non-Indigenous person. Consultation will
determine the most effective ways to engage with a community to deliver a culturally secure program.

6.1.5 Principle Five - Community Engagement and Ownership
Engaging with a community is essential to the effective delivery of any program. In culturally-distinct
communities in particular, this should include identifying key community stakeholders including community
leaders, elders, agencies, language and family groupings. Understanding relationships, dynamics and
authority structures is of particular importance. Engaging local pathfinders and understanding local dynamics
and building community commitment to the initiative and its objectives is important before attempting to
deliver any program or service. Encouraging community members to take responsibility for program
structures and delivery encourages ownership and investment in the program and enhances program
outcomes.
Engaging remote Indigenous communities in driver training often requires considerable attention to the
management of social change beyond the attainment of driver licences. Having a driver licence can change
the way individuals interact with other government agencies and provide access to benefits not related to
driving a vehicle. People in communities often have a mixed and sometimes negative image of contact with
government agencies, particularly those whose primary role is regulation and enforcement. Communities
which have had limited access to driver training are also often accepting of higher levels of unlicensed
driving which may suggest some community education activity input prior to the launch of driver training
initiatives.

6.1.6 Principle Six - Predictable and Consistent Program Delivery
Indigenous cultures are collective cultures. Relationships are not transactional or role-based, as is usually
the case with non-Indigenous working relationships, and they do not necessarily recognise the boundaries
between work and personal life. A high value is placed on inter-family and social contact in advance of the
significance of work or work-like activities. The establishment of positive and trusting personal connections
will enhance program development and outcomes.
Indigenous communities often have histories of unfulfilled commitments from governments making them
suspicious of new and seemingly far reaching promises. The development of trust in the delivery of
sustainable, predictable and dependable programs is critical to building long term engagement and
participation and to high quality outcomes.

6.1.7 Principle Seven - Collaborative Practice, Shared Resources and Data
At a national level the cross-jurisdictional sharing of data, materials and learnings will enhance all individual
programs and encourage the development of effective program design. Customisation of materials,
resources, processes and regulations are mentioned in the literature and survey responses as critical
aspects of the removal of barriers to program access and participation. Sharing these modified resources is
likely to improve the quality and effectiveness of these materials and approaches.
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At a local level there is often a number of external service providers working in Indigenous and other
communities. Close collaboration between program providers and other agencies is helpful. Maximising the
extent to which programs support and enhance each other’s objectives benefits all providers and
encourages maximum engagement. Engaging with the corporate sector in program delivery may make
additional resources available to support programs and deliver additional, broader outcomes such as access
to employment or additional services.
Figure 6.1 below shows the structure of the 7 key aspects of a proposed National Policy Principles
Framework along with associated program and jurisdiction applications. These are described in greater detail
below, in section 6.2 of this report.
Figure 6.1: National Policy Principles Framework
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6.2 Application of National Principles
Figure 6.2 below provides an interpretation of each of the Policy Principles described above, along with some examples or guidelines describing the application of
each Principle at the jurisdictional and program levels.
Figure 6.2: Indigenous Licensing Program - National Policy Framework

Principle

Removing &
Mitigating
Barriers to
Participation

Program Design
Promoting
Participation &
Outcomes

Program design &
regulation should
remove &/or
mitigate barriers to
access to licensing
programs for
Indigenous & other
specified road user
groups.

The effectiveness
of programs will be
enhanced if they
have been
designed to
achieve the highest
quality participation
and outcomes.

Flexible Design &
Contextualised
Programs

Program design &
regulation should
provide
opportunities to
contextualise
program delivery to
meet the specific
needs of target
individuals &
communities.

Culturally Secure
Design & Delivery

Community
Engagement &
Ownership

Predictable &
Consistent
Program Delivery

Collaborative
Practice, Shared
Resources & Data

Program design &
delivery must
recognise the
significance of
culture & gender in
each location.
Cultural beliefs &
mores must be
recognised &
gender sensitivities
acknowledged in
program design &
delivery.

Engagement with
target communities
& their leadership
groups & the
creation of
opportunities for
local ownership are
essential
preconditions for
successful,
community targeted
program design &
delivery.

Successful
community
program delivery is
dependent on the
establishment &
maintenance of
positive,
predictable &
substantial
relationships
between individuals
and organisations.

Program design &
delivery should be
based around the
best practice
sharing of
information &
resources &
engagement & cooperation between
complementary
service providers.
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Jurisdiction
Application

Removing &
Mitigating
Barriers to
Participation

Program Design
Promoting
Participation &
Outcomes

Legislation to
address the
negative impact of
extended driving
disqualification
periods would
address current
barriers. Provision
of communitybased sentencing
options, avoiding
periods of
incarceration and
facilitating access
to licensing
programs may also
assist.

All jurisdictions
contribute to the
development &
maintenance of a
national minimum
data set and the
Indigenous
Licensing Program
Library of
resources.

Flexible Design &
Contextualised
Programs
Jurisdictions should
consider whether
there are any
existing regulatory
barriers to the level
of flexibility
required to design
and deliver
effective programs.
This may include
administrative
requirements, EoI
processes and
assessment
methods.

Culturally Secure
Design & Delivery
There is a range of
publicly accessible
Cultural
Competency
Frameworks which
have been
developed by
Australian
Government
agencies &
jurisdictional
agencies. Health &
education
agencies, in
particular, have
invested resources
in the development
of frameworks to
guide practice.
Licensing
authorities may
consider using
these frameworks
to review licensing
program design &
delivery or use the
existing
frameworks to
document their own
framework.

Community
Engagement &
Ownership

Predictable &
Consistent
Program Delivery

Collaborative
Practice, Shared
Resources & Data

Community
engagement & a
commitment to
consultation should
be a principle that
underpins any work
in Indigenous
contexts & can be
reflected in
jurisdiction agency
planning
processes.

The significance of
relationship
consistency can be
reflected in cultural
security
frameworks &
included in the set
of considerations
that form part of
procurement
activities.

Jurisdictions can
negotiate high level
joint or multiagency
arrangements &
partnerships.
Cooperation
between agencies
can be endorsed at
executive level
providing support to
the collaboration at
a program/
community level.
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Program
Application

Removing &
Mitigating
Barriers to
Participation

Program Design
Promoting
Participation &
Outcomes

Program design
should address
practical barriers
including remitting
financial costs,
providing access to
accredited driving
lessons, providing
suitable vehicles &
assistance with EoI
requirements.

The need to gather
accurate data
about program
output & outcomes
means that
program providers
must gather the
required data &
conduct formal
program
evaluations.
Program delivery
personnel should
be informed about
the availability to
the Austroads
Indigenous
Licensing Program
Library & be
encouraged to
contribute to it.

Flexible Design &
Contextualised
Programs
Flexibility may be
achieved by
adapting teaching
& assessing
methods that are
responsive to local
factors. Seeking
feedback &
appropriate
evaluations will
provide information
about ways in
which programs
can respond more
effectively to local
factors. Flexibility
can be
demonstrated by
simplifying
administrative
requirements
including
exemptions,
establishing
common dates for
registration &
licensing, verbal
testing & assessing
processes.

Culturally Secure
Design & Delivery
Jurisdictions might
usefully be
integrated into their
overall Closing the
Gap Programs
framework.
Cultural security
may be achieved
by consultation to
identify significant
local issues.
Strategies to assist
may include the
use of communityspecific resources,
the use of
interpreters,
contracting
Indigenous service
providers, providing
a gender balance
of service
providers,
community
education events, &
community
advisory groups.

Community
Engagement &
Ownership

Predictable &
Consistent
Program Delivery

Collaborative
Practice, Shared
Resources & Data

Programs should
include an
engagement
process which
includes:
• likely participant
nos;
• local cultural
considerations;
• timing &
scheduling
• delivery
methodology;
• mapping of local
resources;
• local champions;
• communication
protocols;
• redrafting written
materials;
• multi-media
material; &
• partners &
collaborators.
Providing
information
regarding Program
availability but
seeking an
indication of
community
readiness may
enhance
engagement.

Program delivery
and participation
will be affected by
the extent to which
there is
predictability &
consistency in its
delivery. Every
effort to maintain
existing
relationships
throughout the
program, by both
government & nongovernment
personnel, should
be made.

The range of
potential partners
with which licensing
agencies can
collaborate
includes, but is not
limited to:
• Registrars of
Births Deaths
and Marriages;
• Police;
• schools;
• corrections
agencies;
• corporate sector
organisations as
sponsors &
employers;
• research
organisations;
• CDP providers;
• Job Network
agencies &
employment
program
providers;
• Magistrates &
other judiciary; &
• local
radio/media.
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6.3 Key Program Delivery Strategies
In addition to the policy principles described above the Project identified some elements of existing programs
which may be termed ‘success factors’. These are summarised below to assist in the design of future
programs.

Mobile and On-site Programs
Several jurisdictions provide mobile and on-site programs reporting this to be the most effective strategy for
addressing the lack of licensing infrastructure and services in Indigenous communities. The delivery of onsite programs mitigates a number of the identified barriers including lack of licensing infrastructure, transport
disadvantage, financial barriers, lack of confidence or intimidation in engaging with government agencies
and a capacity to engage in licensing processes with the support of family and friends.

Language Services and Accessible Materials
A number of programs include provision of materials in languages other than English and/or interpreter
services. Materials can be produced in local languages and include graphics which assist in overcoming low
levels of literacy and numeracy. The use of video material has been used to good effect in driving instruction
and in drink and drug-driving programs. In addition, attention should be given to initiatives which align
materials production with the learning styles of the target audience.

Formal Driving Lessons
Some non-government programs include the provision of subsidised, free or user-pays driving lessons. The
Project found that the role of government does not usually include providing driving lessons but that where
this role is adopted, contracting accredited instructors, access is facilitated as barriers resulting from a lack of
local infrastructure and the costs associated with formal driving lessons are addressed. In addition, this role
can ensure access to adequate supervised driving hours and suitable vehicles.

Driver Mentoring and Vehicle Access
Driver mentoring, some mentioning a matching of drivers and learners, was also identified as a key strategy
in the literature and jurisdiction specific materials. The significance of gender and cultural considerations can
also be addressed in each context.

Varying Delivery Platforms and Locations
Providing programs through CDP providers, schools, correctional facilities and in workplaces were strategies
identified as success factors. A number of jurisdictions, and some programs identified in the international
literature, include school-based delivery of licensing programs. While only one jurisdiction appears to operate
programs in correctional facilities, in which Indigenous people are significantly over-represented, the
incarceration of people for licence-related offences would suggest merit in this strategy which would require
uniformity of delivery across numerous locations in the larger jurisdictions.
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Use of Social Media
Indigenous communities are sophisticated users of technology and social media. Social media platforms
have been used in the engagement in and delivery of licensing programs in a number of jurisdictions.
Recruitment to participation, reminder of community visits, facilitating contact with mentor drivers and notice
of assessment arrangements have been successfully communicated using social media. A number of
examples are cited in the literature showing the potential to use social media for communication, providing
information and as part of creating and responding to social change with Indigenous young people (Rice et
al, 2016).

Program Linkages
Positive social and economic outcomes for Indigenous individuals and communities are important to both
engagement of program participants and to providing important context to program evaluations.
Consideration of activities and linkages such as employment opportunities and the potential for enterprise
creation, such as community transport and/or ride sharing, or for the resolution of significant community
challenges such as access to education and/or health services may be important motivators for community
engagement and participation and securing additional or ongoing program resources.
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7. Minimum National Data Set
While its original author, if any single author can claim such an obvious statement, is a matter of some
contention, it remains true that what gets measured, gets managed! 23 If we have no reliable, comparable
data describing the way something works or its impact on matters of interest or concern, it is almost
impossible to determine whether the action or policy under question is of any real value or can be made
more efficient or effective. The determination of what is the right and necessary data to collect was correctly
identified by the Cairns forum as a priority for further work and is therefore a key component of this project.
We know from experience that measuring a range of indicators from customer experience reports to
workforce reports and program outcomes analyses can provide us with a good understanding of how our
services a performing against a range of targets and priorities. The first trick is collecting and reporting a
sufficient range of data to ensure all the important information, direct and proxy, allows us to make sense of
the impact of our programs and to correctly attribute any changes in program outcomes.
The second critical step is to make sure access to the data and analyses is as appropriate and widespread
as possible, so our work is constantly informed by evidence and service users, partner providers and our
colleagues understand how and why we are trying to improve policy and services and can make their own
contributions to what must be whole of systems initiatives. As with other policy and program design
measures, it is critical that the collection and analysis, reporting and evaluation of data is nationally
systematised, mandated and driven by the committed leadership of senior executives and practitioners.
The development of a National Minimum Data Set for Indigenous Licensing Programs was one of the initial
drivers of this Project. From the Cairns Indigenous Licensing Workshop in 2016, through the Literature
Review and the jurisdictional survey in this report, there is clear consensus that the absence of nationally
comparable data and the significant omission of data on the Indigenous status of driver licence holders are
major barriers to the evaluation and improvement of targeted licensing programs. While it is also clear that,
to be effective and accessible, targeted programs must be contextualised to jurisdictional and local
community needs, there are many valuable lessons which can be learned and shared through the
construction of a common data set which allows lessons to be learned, material and resources to be shared
and program improvements to be made both locally and nationally. The correct data configuration also
provides the potential for aggregated comparisons of population data from other sources such as road
trauma, health and justice data sets.

7.1 Minimum Data Requirements
The design of the data set proposed below is informed by the clear messages regarding functionality and
relevance from those sources noted above. It also acknowledges the considerable challenges of amending
jurisdictional databases and the need for any system to be workable, usable and to be able to justify the
costs.
As a consequence, the proposal builds on the considerable data already in jurisdictional data sets, provides
proposed operational data collection which build on good governance and accountability principles for
program management and offer the potential for time series aggregation within and between jurisdictions. A
number of data points should also provide opportunities for researchers to cross index anonymised data sets
for broader population health and welfare analyses and to explore the unforeseen and/or contradictory
impacts of a variety of policy settings on Indigenous access and opportunity measures.

23 While this bon mot is often attributed to management guru Peter Drucker, the author has been unable to find any concrete reference
that attributes it to him – or to Lord Kelvin or Tom Peters who are also often quoted as its author.
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7.1.1 The Proposed National Minimum Data Set
The proposed data set consists of three distinct but linked data sets.
1. Individual Customer Records which mirror data already held by jurisdictions with the addition of:
a. the standard Indigenous Status question as a mandatory component; and
b. the program code of any targeted program the customer has participated in.
2. Individual Program Records which collect:
a. the operational profile, including location and target group for each individual targeted program;
b. participation, completion and success rates;
c. training, testing and licence issue and re-issue data; and
d. associated services and specific local conditions including other program connectivity.
3. Global Program Measures which record:
a. a program level descriptor;
b. global resource allocations; and
c. program management arrangements.
As noted, the Individual Customer Records data set should closely align with existing jurisdictional
licensing data sets. While some jurisdictions might collect and store other data, this proposal provides a
minimum data set. Individual jurisdictions might decide to collect additional data to meet their own
requirements. An additional data field provides a program code linkage back to program participation which
connects a customer record to participation in a particular program and provides the opportunity for mapping
aggregated participant driver performance in relation to program participation as a measure of program and
provider effectiveness. The only challenging aspect of this proposed data set might be the proposed
mandatory application of the standard Indigenous status question which is addressed below.
The proposed Individual Program Records data set provides what should be seen as a minimum
jurisdictional requirement for good governance, provider and/or public accountability and regulatory
compliance. Accordingly, this data set provides an integrated operational performance profile against a
number of key deliverables and notes any special conditions or activities which were required to deliver the
program. A number of these data fields provide access to aggregated data at a whole of program, regional,
program target group and a number of other key measures and the potential for the creation of comparable
time series within and across jurisdictions. Data sorting by program postcode, while a blunt instrument in
remote areas, also provides the ability to separate the performance and special operational conditions
requirements of urban, regional and remote area activities and to connect performance outcomes to other
relevant data sets such as employment, education, health, road trauma and justice.
The proposed Global Program Measures data set provides a framework for recording jurisdiction level
data, primarily around key program objectives, budget and resource inputs as well as program management
and delivery arrangements. In many jurisdictions these will be the kind of data already being collected and
reported through annual reports and other regular accountability mechanisms.
Individual Customer Records data on Indigenous status and program participation could be held in a
separate but customer number linked database. However, it would be preferred, for privacy and data security
reasons, to hold this data within existing customer records. It is accepted that this may require modification to
the Driver Licensing database in some jurisdictions. Individual and global program data could be held in
separate data bases secured within jurisdictional ICT systems.
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7.1.2 The Standard Indigenous Status Question
The application of a question regarding Indigenous status and the linkage of that data to official records has
provided a number of policy and program challenges in a variety of contexts over a significant period.
Nonetheless, such data is collected and used to inform policy and service delivery in a number of areas of
government activity. In the context of this Project, and its stated objective to improve driver licence access
and retention in Indigenous and other priority communities, it is very difficult to see how such an objective
could be achieved without understanding the needs of the target communities and the penetration and
effectiveness of the programs provided. One concern which is often raised in this context regards the
potential for the inappropriate use of Indigenous status data in regulatory enforcement activities. This is a
matter for individual jurisdictions to consider within the context of their data sharing agreements with other
agencies.
The CAEPR research paper on the increased declaration of Indigenous status in ABS census data, cited in
the Literature Review (Biddle et al., 2016), suggests greater degree of comfort among Indigenous
Australians in openly asserting their Indigenous status in census responses. While the report provides no
obvious explanation of this change it is one we should perhaps take note of in formulating our approach.
The most useful, and the most widely accepted, approach to obtaining and recording data on Indigenous
status is through the mandatory application of the standard Indigenous status question which is used in the
ABS census and in the collection of Indigenous status data in a number of other contexts. This approach
provides both certainty that the question has been posed, even if the customer declines to answer, and
creates a data set which is applicable in facilitating analysis across data sets and jurisdictions. While the
implementation of such a policy is not without challenges, the Australian Institute of Health and Welfare
(2010) has produced a good practice guide for the collection of Indigenous status data which covers the key
issues in implementation and management of such an approach. While the guide is aimed at the health care
sector, the policy and practice principles, including those regarding the management of staff preparation and
customer responses are highly relevant and worthy of adoption across agencies.
In assessing the importance of this measure, Ivers et al note:
The introduction of such measures must be carefully negotiated with local stakeholders, to
alleviate any fears or mistrust that may occur. This would need to be supported by
comprehensive programs aimed at ensuring greater community awareness, both of the
extent of the problem and education about the need for this data to be collected. Approaches
to guide the inclusion of the measure might include the formation of Indigenous advisory
committees to oversee the processes involved in both data collection and access. Such data
is likely to provide significant opportunities to identify gaps in licencing, and provide a solid
base for development of targeted programs and importantly, evaluation of their
effectiveness. (Ivers et al., 2012)
In particular it is important to obtain the information at the time of first licensing, as a neutral part of the
administrative process.
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Figure 7.1: Proposed Individual Customer Record Data Set
Individual Customer Record

Data Descriptor

Data Fields

NOTE: With the exception of
the Indigenous status question
and program participation,
these data categories should
mirror data already collected
and stored by jurisdictions.

Customer/Licence No.

alphanumeric

Name

Given
Middle
Family

Date of Birth

dd/mm/yyyy

Gender

F
M
X

Residential Address

#
Street
Suburb
Town
Post Code

Indigenous Status

Aboriginal
Torres Strait Islander
Both Aboriginal and Torres Strait Islander
Neither Aboriginal nor Torres Strait Islander
Not stated/unclear response
Declined to answer

Licence Class

L
P1
P2
Open
etc

Licence Status

Suspended
Disqualified

Licence Conditions & Restrictions

Existing Jurisdiction Codes

Date of Issue

dd/mm/yyyy

Date of Expiry

dd/mm/yyyy

Program Participation

Program Code
(See also program records)

Notes

TEXT FIELD
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Figure 7.2: Proposed Individual Program Data Set
Individual Program Record

Data Descriptor

Data Fields

These data should be recorded
by staff and/or organisations
delivering targeted driver
licensing programs for each
program iteration.

Program Descriptor & Key Objectives

TEXT FIELD

Program Identifiers

Program Code

(allows indexation with participant
records)

Target Group Identifier

(more than one may be selected)
Indigenous status
Disability
Youth
Migrant
Refugee
Isolated
Justice system referral
Other

Program Location

Suburb
Town
Post code

Participant Enrolments

#

Participant Commencements

#

Participant Completions

#

Driving Lessons Delivered

#

Driver Practice Sessions Supervised

#

Theory Tests Delivered

#

Theory Tests Successfully Completed

#

On Road Tests Delivered

#

On Road Tests Successfully Completed

#

HPT Tests Delivered

#

HPT Tests Successfully Completed

#

Learner Permits Issued

#

P1 Licences Issued

#

P2 Licences Issued

#

Open Licences Issued

#

Learner Permits Re-Issued

#

P1 Licences Re-issued

#

P2 Licences Re-issued

#

Open Licences Re-issued

#

EoI Documentation Assisted

#

Fines Repayment Plans Assisted

#

Other

TEXT FIELD

Participation

On Road Training
Testing

Licences Issued

Licences Re-issued

Other Supports
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Individual Program Record

Data Descriptor

Data Fields

Special Conditions

Fees and/or Compliance Requirements
Varied

None
Fees
Compliance

Materials Provided in Relevant Languages
or Alternative Formats

Yes
No

Local Liaison Group Engaged

Yes
No

Interpreters Provided

Yes
No
N/A

Program Linked to Other Agencies

(Select all that apply)
Employment
Education & Training
Justice
Youth
Disability
Migrant
Other

Corporate Sponsorship Accessed

Yes
No

Figure 7.3: Proposed Global Program Data Set
Global Program Measures

Data Descriptor

Data Fields

Jurisdictions should collect
these global descriptors of their
targeted program activity. Other
global measures will be derived
from aggregation of data from
individual programs.

Program Descriptor & Key Objectives

TEXT FIELD

Global Inputs

Annual Budget Allocation

$

Staff
Total
Trainers
Administrative

#
#
#

Vehicles

#

Total Organisations Contracted to Deliver
the Program

#

Indigenous Organisations Contracted to
Deliver the Program

#

Other Target Specific Organisations
Contracted to Deliver the Program

Disability
Youth
Migrant
Isolated
Justice
Other
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7.2 National Data Sharing and Reporting Framework
For the sake of simplicity, the National Minimum Data Set presented above has been designed and
presented in a form that allows it to be used as a reporting template as well as a data set listing. In order to
record and disseminate evaluative material among jurisdictions, it is envisaged that jurisdictions would agree
to provide a program by program report at six monthly intervals using the template provided by the Individual
Program Records structure shown above. In addition, global program data would be provided annually using
the Global Program Data structure above as a template.
The form of the data transfer will depend on the final arrangements made for data storage within Austroads
ICT resources.
Although connectivity is provided between Individual Customer Records and Individual Program
Records in the proposed data set described above, Program records do not contain any customer
information. However, an aggregated, anonymised customer profile report could be generated by
jurisdictions from within their licensing database and indexed in a variety of ways from age and sex to
postcode, program type and individual program attendance.
The provision of anonymised, aggregated customer participation data in a data cube format would be the
most flexible and efficient means to enable detailed reporting and analysis, in a variety of dimensions. It is
proposed that such data be updated annually and stored within a secure data store arranged by Austroads
and only provided to third party researchers and evaluators with the express agreement of the RLTF and
data owners under the provisions of an appropriate access and usage agreement.
The final form of, and means of addition of data, to this record will require discussion between jurisdictions
and Austroads to determine its final specifications.

Privacy Considerations
It is proposed that an aggregated, anonymised customer profile report be generated by jurisdictions from within
their licensing database and indexed in a variety of ways from age and sex to postcode, program type and
individual program attendance. To mitigate any risk of breaching privacy laws, it is suggested that this proposal
should be subject to a Privacy Impact Assessment that would examine appropriate data collection pathways
flows and data transfer arrangements. Jurisdictions should also give consideration to updating their privacy
statements to inform customers who may identify as indigenous about the proposed use of their data.

7.3 Austroads Data and Resource Library
The 2016 Cairns Indigenous Licensing Forum raised the question of the establishment of an Austroads
hosted Resource Library to provide a secure location for the storage and sharing of program data, reviews
and evaluations and program resources between jurisdictions. It was abundantly clear that jurisdictions
devoted considerable resources to the development and production of materials which improved access to
and understanding of licensing regulations and programs by a range of harder to access customers.
It was agreed that a Resource Library would provide more effective use of those resources such as
redesigned forms or information sheets, promotional materials in printed or electronic formats or strategies
for resolving communication and engagement challenges. Jurisdictions would be able to access and make
use of each other’s materials and, by arrangement, agree to academic researchers having access to
specified materials for formal research and evaluation purposes.
Early discussions with Austroads have indicated that the redesign of Austroads’ web presence could make
provision for the establishment of a range of data storage and access methodologies and, given the simple
nature of the requirements of the data and materials storage envisaged by the recommendations of this
Project, should be able to provide a facility which could offer the required functionality.
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The establishment of the Resource Library will require final agreement between jurisdictions on the data and
materials to be stored and definition of the functionality required.
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8. Conclusion
This report presents a summary of the views of jurisdictions expressed at the 2016 Cairns Indigenous
Licensing Forum, a review of the literature relating to driver licence acquisition and maintenance by
Indigenous communities, examining barriers to access and participation, the impact of aspects of social and
economic disadvantage experienced by Indigenous Australians in relation to transport access, associated
matters including transport related contact with the justice system and road trauma. A number of jurisdiction
specific reports and evaluations were also referenced. Literature relating to licence access by other harderto-engage individuals and communities has also been described.
A survey of jurisdictional policies and programs provided evidence of close alignment between the
conclusions of the literature and the experience of jurisdictions in designing and delivering licensing
programs to Indigenous communities in the context of current policy settings in transport and justice.
Responses also provided guidance as to the current and future priorities which should guide the
development and operation of programs for Indigenous drivers. For example, interlinkages between driver
training and other, sometimes countervailing, policy settings, priorities which should be attached to positive
program linkages, data collection and analysis options and ideas about other groups to which similar policy
and program approaches might be successfully applied were all mentioned.
Informed by these analyses, the report provides:

• a high-level, indicative, benefit and cost treatment setting out the significant benefits targeted driver
training programs can provide both to participants and particularly to jurisdictions;

• a Program Logic Model which describes the inter-relationships and dependencies associated with

targeted driver licensing programs and systems activities which are likely to support effective practice and
improved outcomes;

• a suite of interconnected, nationally applicable policy principles, promoting best practice in policy and

program design and providing exemplar applications at the program and jurisdictional level; and a draft
national minimum data set and suggested reporting and dissemination framework to assist program
improvements and maximise the impact of jurisdictional design and innovation. To mitigate any risk of
breaching privacy laws, it is suggested that this proposal should be subject to a Privacy Impact
Assessment that would examine appropriate data collection pathways flows and data transfer
arrangements. Jurisdictions should also give consideration to updating their privacy statements to inform
customers who may identify as indigenous about the proposed use of their data. The potential
progression of any further work should be carried out in consultation with appropriate Indigenous
stakeholder groups.

The degree of congruence between the literature, the priorities expressed at the 2016 Cairns Forum and the
responses of each jurisdiction to the survey provides a clear indication of a shared concern for improved
practice, enhanced road safety outcomes and the continuing priority being given to the resolution of a
significant social and economic challenge. Consequently, the findings and suggested actions provided in this
report should be no surprise.
There will, no doubt, be continuing discussions about the way in which each jurisdiction will engage with and
make use of this report. Nonetheless, there should be little contention about the value of a nationally
consistent framework of policy principles, data definition and capture to support better program impact
analysis and improved program and opportunity outcomes for Indigenous licence applicants and other
groups for whom interaction with the licensing system presents structural and systemic challenges.
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Program Descriptions
The following Program Descriptions were provided by participating jurisdictions.

New South Wales
Driver Licensing Access Program (DLAP) The NSW Government recognises the barriers preventing
Aboriginal people and other disadvantaged communities’ entry to the licensing system and established the
DLAP in 2015.
The objectives of the program are to:

• improve road safety outcomes among disadvantaged Indigenous people and other disadvantaged

communities by supporting them to meet the GLS requirements, leading to reduced crash and injury
rates;

• provide culturally appropriate support and resources that assist disadvantaged Indigenous people and

other disadvantaged communities to obtain, retain and regain their driver licence across all stages of the
licensing pathway;

• contribute to improved access to education, employment, health and other community participation
services for disadvantaged people through the attainment of a driver licence; and

• increase equity of opportunity for disadvantaged Indigenous people and other disadvantaged
communities to obtain a driver licence and to be safer and legal road users.

The range of driver licensing access services and support is varied depending on the needs of the individual
and the stage they are at in the licensing system. Service providers will be required to deliver one or more of
the following services and supports:

• licensing enrolment support and assistance;
• literacy, numeracy and familiarity with computer-based licence testing;
• learner driver supervision, mentoring and instruction;
• access to a roadworthy vehicle for driving practice and the driving test;
• mentoring individuals through the licensing system;
• debt negotiation and management;
• facilitating employment through driving skills and community networking; and
• facilitating access to other driver licensing, and road safety programs e.g. the Safer Drivers Course, ‘3 for
1’ professional driving instruction lessons and ‘Keys 2 Drive’.

It is not mandatory for the service provider to directly deliver the complete suite of services and supports.
The service provider is, however, expected to proactively support participants to access other services if they
are required, but are not being directly delivered by the service provider.
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New Zealand
The Learner Licence Assistance and Community Driver Mentor Programs both target Indigenous people.
The Driver Mentor Program provides funding to not-for-profit community-based organisations who coordinate the matching of disadvantaged learner drivers with volunteers (and vehicles) to gain the minimum
supervised driving hours to progress to the P stage of the GLS. This Program targets vulnerable
communities which include Maori and Pacific Island Youth, former refugees and other disadvantaged
communities.
The Learner Licence Assistance Program authorises educational, employment and community service
organisations to assist people who experience difficulty undertaking the pre-learner driver knowledge test to
enter the licensing system. These may include people who have low literacy, people not confident with
computers or people from non-English speaking backgrounds.

Northern Territory
The DriveSafe NT Remote driver education and licensing program delivers services across 75 remote
communities. A dedicated team of six Deputy Registrars deliver the DriveSafe Remote program. The
program is a holistic end-to-end driver education and licensing service. Learner theory uses best-practice
and culturally appropriate theoretical and practical learner driver education and training (Ls) which includes a
strong emphasis on safer road user behaviour. The program also provides practical driving tests and a ten
year licence (with provisional period). We assist with obtaining identification documents (including Birth
Certificates) at no cost. We also assist with a range of Motor Vehicle Registry (MVR) services and can
resolve FRU licence sanctions to avoid increased secondary offending (e.g. driving unlicensed) A critical
success factor for the DriveSafe NT Remote program is that local community people are listened to to get an
appreciation of how to improve access to services in their community or region. This helps the program
understand how to ensure this policy reform is transforming and service delivery is sustainable and
responsive to the needs of the community.

Queensland
The Indigenous Driver Licensing Program aims to reduce unlicensed driving in remote and Indigenous
communities in far north Queensland including Cape York, the Gulf and Torres Strait islands. The program
has a mobile driver licensing unit based in Cairns, which takes licensing services to remote areas where
residents cannot access mainstream customer service centres. The unit provides learner driver licence
testing, practical driver testing for cars and trucks, driver licence replacements and renewals and Adult Proof
of Age cards. The unit also provides support to communities undertaking road safety initiatives. By
increasing licence ownership, the Indigenous Driver Licensing Program aims to reduce incarceration rates
for licensing offences, reduce road trauma and improve access to employment, education, health, social and
cultural activities.

South Australia
On The Right Track provides Indigenous people and communities South Australia APY and MT Lands with
licensing support, practical driving experience, education and resources to help them obtain a full licence
and to be safe drivers and passengers.
The program aims to increase the number of Aboriginal people who obtain and retain a licence and the
improve road safety outcomes for Aboriginal People in South Australia.
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Western Australia
The Remote Services Program ensures customers in remote communities are provided equitable access to
transport services. While there is a focus on remote Indigenous communities, we also look to assist any
customers that experience barriers to mainstream services. Some initiatives have been expanded to regional
areas and even the Perth metro area.

Victoria
Victoria has the L2P Program to help learner drivers reach 120 hours of learner driving where they have
limited or no access to a vehicle.
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