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Abstract

The purpose of the Department of Immigration and Citizenship (DIAC) is to build Australia’s future through the well-managed movement and settlement of people. This work is premised on the need to manage temporary and permanent flows in and out of Australia, and their consequences, in the national interest. This must be done in the context of increasing and more complex international migration flows, domestic debate about a range of related issues, including population, skills and labour shortages, demographic change, irregular migration and social cohesion, and a tightening fiscal environment.   

Understanding migration patterns and outcomes through research and evaluation is vital to delivering effective and appropriate policy, programs and services in a complex environmental context and DIAC has significantly strengthened investment in research and evaluation in recent years. However, although research and evaluation are logically linked to policymaking and good program management, the extent to which findings are utilised to influence policy and programs is, in practice, neither guaranteed nor predictable. An ongoing strategic approach is necessary to build a culture in which research and evaluation are valued and influential.  

Recognising this, in addition to investing in the department’s evidence base, the department is taking an increasingly strategic approach to building a culture in which research and evaluation are essential components of policy and program management and decision making. This approach is most explicitly expressed in the department’s evaluation capacity building strategy that focuses on five broad and interrelated areas:

· Organisation – improving coordination and management of evaluation

· Culture – embedding a strong and sustainable evaluation culture

· Capability – developing the individual evaluation capabilities of our people

· Support – ensuring access to the support and resources needed to undertake effective evaluations

· Quality – enhancing the quality of program management, policy development and decision making through effective use of evaluation.

Managing migration in a connected world
Global advances in communications and transport have increased people’s aspirations and capacity to pursue opportunities through migration.  The world is seeing progressively larger migration flows, driven by demographic differentials between source and destination countries; political, economic, security and environmental dynamics; family reunification; advancements in communication particularly in international social networks; and the increasing numbers of countries participating in a global economy.  The decisions of people to migrate are often motivated by a combination of factors, and movements may be made with various degrees of freedom and safety. Current estimates indicate that there are some 214 million migrants internationally. This figure could almost double by the year 2050, with increasing numbers of people migrating from developing nations. 

In addition to more people on the move, patterns of migration are increasing in complexity. Source countries are connected to a wider range of receiving countries.  Increasing numbers of women are migrating. And whereas in the past when migration was primarily thought of as permanent settlement, today migration includes notions such as temporary long-term settlement, and circular migration where migrants eventually return to their country of origin.
These changing migration patterns intersect with domestic issues such as population ageing, labour market dynamics, social cohesion, urban infrastructure and border security to create significant dilemmas for governments concerned with optimising the benefits of migration.    
The Department of Immigration and Citizenship (DIAC) is at the front line in responding to these challenges. DIAC plays a crucial role in delivering the government’s economic, social and security agendas through the well-managed movement and settlement of people.
 The department’s work is premised on the need to manage temporary and permanent flows in and out of Australia, and their consequences, in the national interest.

In 2009–10, DIAC facilitated the arrival and departure of 28.8 million passengers and crew.
  In the same year, over 3.9 million visas were granted to temporary entrants and around 185 100 visas to permanent migrants, including 168 623 from the Skills stream, 107 868 from the family stream and 13 770 from the humanitarian program.
 DIAC’s programs touch clients throughout the life of their migrant pathway, from the initial visa to enter Australia through to departures, settlement, citizenship, and participation in multicultural Australia.

DIAC is one of only a few Australian Commonwealth agencies, and in fact one of a few immigration agencies in the world that has an integrated responsibility for policy development, program management, service delivery, investigation and enforcement functions.   DIAC has a national office in Canberra, offices in all Australian states and territories and in over 60 countries around the world.  Its programs and operations must work in a wide variety of settings and locations: from Washington to Islamabad to Nairobi, in refugee camps, airports and seaports, in urban, regional and rural Australia.
Understanding migration through research and evaluation

Better understanding migration patterns and outcomes through a range of research and evaluation activity is vital to delivering effective and appropriate policy, programs and services, to ensure public confidence in the migration program, and to contribute to informed public debate.
 Migration policy and programs need to be increasingly innovative and adaptive to be effective and efficient in a rapidly changing and complex environment. Yesterday’s approaches are not necessarily those appropriate for current dilemmas. 

Research and evaluation are key sources of insight about policy, program and service delivery challenges and opportunities, and how future policy directions might best address these.  They enable the department to manage migration in ways that optimise its benefits to the nation and contribute to the economy and other government priorities, whilst ensuring the intent and integrity of the nation’s migration and citizenship programs are maintained. Research and evaluation help improve transparency and accountability, and strengthen government and public confidence in the investment of public funds, particularly at a time of increasing fiscal pressure.
In practice, migration policy research and evaluation is often a challenging task, one that cannot be addressed solely in economic and administrative terms but rather within the social and political contexts in which migration exists.
  Migration outcomes reach beyond the economy to issues of identity, social cohesion and social interaction, both for the host community and for migrants themselves. 
  
The multi-faceted economic, social and security context in which migration exists and the contested nature of government policy means policy objectives may not always be explicit. To quote Gary Banks, head of the Productivity Commission ‘… policies are not made in a vacuum… they emerge from a maelstrom of political energy, vested interests and lobbying.’
  Even when policy objectives and outcomes are clearly articulated, their means of attainment may not be easily testable. The task of conceptualising, operationalising and measuring outcomes may require the use of a range of complementary levels of research and evaluation to ensure a more complete understanding of policy, program and delivery results. 
For example, DIAC manages a humanitarian program that enables a new life in Australia for 14 000 entrants each year. The Commonwealth is one among other players including state, local and third sector agencies that enable that process. The migrants and their communities are also active participants in that process. Furthermore, conceptualising what is meant by settlement and the selection of desirable settlement outcomes is contested, as are the selection of the key measures. 
DIAC has sought to address these challenges through a range of complementary research and evaluation projects. Research on the economic, social and civic contributions of first and second generation humanitarian entrants
 examined longer term inter-generational contributions. A survey of new arrivals to Australia
 examined high level settlement outcomes in the first five years of arrival, the period during which the Commonwealth funds programs specifically to support settlement.  The evaluation of Australia’s Cultural Orientation Program
 examined the effectiveness of that program, delivered to humanitarian entrants prior to their departure to Australia to help with their transition to settlement; and the evaluation of the Settlement Grants Program
 assessed the appropriateness of a grants approach to assist recent arrivals to settle in Australia.  A new longitudinal survey of refugees, which the department is currently establishing, is a landmark undertaking, and expected to yield rich and detailed data about the settlement process and outcomes of this particular group of migrants. 
Together, the findings from a range of research and evaluation activities such as these assist the department to better understand the cost-effectiveness and value of the programs it administers, strengthen its policy and program advice, and contribute to the publicly available evidence base.
Investing in research and evaluation

In the 1990s, the Immigration portfolio included the Bureau of Immigration, Multicultural and Population Research.
  After the Bureau was disbanded, responsibility for research and evaluation devolved to departmental business areas.  Although research and evaluation activity continued, significant variability developed across the department in relation to its conduct and quality.  
To strengthen its research and evaluation capability, in 2008 the department established a unit charged with supporting DIAC’s policy and program development through strengthening the department’s research capacity. An evaluation function was added in 2009 and the unit thus became the Policy Innovation, Research and Evaluation Unit (PIREU).  That same year the department appointed a Chief Economist who established an Economic Analysis Unit to help strengthen research and analytical capability on the economic impacts and benefits of migration policy; and established a Migration Strategies Branch to strengthen migration planning and forecasting capability. Together, these units play a central role in shaping policy and program development through insights generated from research, evaluation and analysis.  
Key to strengthening the department’s research and evaluation capability has been a program of strategic research and evaluation that focuses on projects that support the department’s priorities, have broad, cross-portfolio relevance and take a longer-term perspective. Most of the Humanitarian Program focused research and evaluation projects referred to above were commissioned under this program. The program also includes surveys that examine high level policy outcomes for the department’s flagship programs.  Key surveys include the previously mentioned new longitudinal survey of humanitarian entrants to commence in the second half of 2012, and the Continuous Survey of Australia’s Migrants
 which tracks new migrants in the family and skills streams, and planned new surveys of important temporary migrant programs. 
Another key initiative is forecasting net overseas migration by assessing people flows under various visa categories and updating these forecasts on a quarterly basis. This forecasting framework contributes critical information that is used to adjust the migration program’s balance between population, labour market, economic, environmental and urban and regional development outcomes.
As a result of this increased investment in research, evaluation and analytical capacity, DIAC is rapidly establishing a robust evidence base that addresses both broad, whole-of-agency issues, as well as individual program issues.  
However, although research and evaluation is logically linked to policymaking and good program management, and the department’s increased investment in research and evaluation is predicated on this link, the extent to which findings are utilised to influence policy and programs is in practice, neither guaranteed nor predictable. 

It could be argued the most important determinant of the extent to which research and evaluation is linked to policy making and program management is that of prevailing organisational cultural norms. Among other things, they affect the decision to invest in a research or evaluation project, its terms of reference, the choice of methodology, the data sources, and how findings are disseminated and used. 
  In other words, to paraphrase a quote attributed to Peter Drucker, ‘culture eats evidence for breakfast’.

Recognising this, in addition to investing in the department’s evidence base, the department is taking an increasingly strategic approach to building a culture in which research and evaluation are essential components of policy and program management and decision making. The approach is most explicitly expressed in the department’s evaluation capacity building strategy that describes a range of initiatives to build an effective evaluation system and culture. 
Enhancing the maturity of the evaluation function
The department has developed a range of initiatives that together work to ensure program evaluations are more likely to be conducted, relevant, of an appropriate quality, and influential.  They are set out in a strategy which was endorsed by the department’s Executive Committee towards the end of 2010. The strategy depends on a cumulative effect of its initiatives and ongoing adjustment, is based on a networked relationship-based structure of program managers, experts and facilitators, and is achievable in a static funding environment.
 
Evaluation strategy

The strategy is based on an extensive review of evaluation literature and an assessment of current departmental evaluation capacity.  It articulates a vision for evaluation in DIAC - to develop an effective and sustainable evaluation system and culture in DIAC so that: 

· evaluation is part of our core business and there is a shared understanding about what it offers, what it takes to do it well, and how it can be used to support practices of evidence-based policy development, program management and accountability
· senior management visibly supports evaluation, encouraging its use, and communicating clear expectations on performance
· there is a critical mass within the organisation of people with the necessary evaluation knowledge and skills to design, implement and manage effective evaluations and use their findings
· programs have clearly stated outcomes, an understanding of how those outcomes will be achieved, and evaluation plans 

· there is a general willingness to share evaluation findings and use them to inform policy development and program management and delivery, and contribute to future strategic planning
· evaluation effort is directed to those areas where it offers the greatest strategic benefits for the organisation.
The strategy has five broad areas of focus, namely, organisation, culture, capability, support and quality.  These focus areas encompass a range of strategic objectives and intended outcomes that contribute to building a program evaluation capacity and an effective evaluation system and culture in the department. 
Organisation - Improving the coordination and management of evaluation in DIAC

The key outcome under this area of focus is that evaluation activities are coordinated and managed effectively and efficiently to meet business needs.  The key action to achieve this outcome is the implementation of DIAC’s evaluation policy.  
Evaluation policy

The DIAC evaluation policy sets out the concept and practice of evaluation in the department; the governance framework and roles and responsibilities for evaluation; key principles and standards for evaluation; and guidelines for how evaluations should be planned and conducted, and evaluation findings reported.  Its goal is to ensure evaluations are coordinated and managed effectively; focused on key issues that inform decision making; timely and based on a robust and systematic evidence-based approach to assessing performance; and their results are communicated to decision-makers and other relevant stakeholders in a manner that facilitates their use.
The policy provides a framework for: 
· deciding when to evaluate a program - strategic rather than simply routine
· understanding the sensitivities associated with the evaluation of a program 
· understanding the extent to which the program is influenced by emerging issues and trends or changes in other programs

· examining existing performance monitors or other information 
· identifying appropriate stakeholder engagement, risk management and dissemination strategies

· understanding the financial sustainability of the program in light of program risks and future business planning.  
In circumstances, where policy precedes evidence, evaluation assumes added importance in ensuring policies and programs achieve what they set out to achieve.
  
The policy describes evaluation as an important tool for DIAC as it seeks to meet the high standards for policy development, program management and service delivery expected by the government and the Australian community.  It further describes the department’s commitment to the use of evaluation as an important means of accountability and as an instrument for organisational learning.  It sets out the complementary role of evaluation in the context of existing internal audit, quality assurance, performance monitoring and review functions in the department.  
2011-12 surge capacity

DIAC is in the process of establishing a cross-department ‘surge capacity’ evaluation project for 2011-12 to supplement the department’s existing investment in evaluation and to reinvigorate evaluation in the department.  The surge capacity, funded through the department’s Innovation Fund, aims to equip program managers to improve the design, management, effectiveness and efficiency of programs, bring program areas to evaluation readiness and undertake additional evaluations where required.  It has a particular focus on extending the focus of evaluation from implementation and operational aspects of program interventions to policy justification, relevance and impact.  

Culture - Embedding a strong and sustainable evaluation culture in DIAC

The key outcome under this area of focus is a shared understanding of what evaluation offers, what it takes to do it well and how it can be used to support decision-making and accountability.  Some of the key actions to achieve this outcome include: improving communication about evaluation and its benefits; identifying and working with evaluation champions across the department and externally; expanding the DIAC evaluation network and developing an evaluation community of practice; promoting organisational learning from evaluation; and recognising and acknowledging achievements in evaluation in the department.
Evaluation network and communities of practice

In November 2009, an internal evaluation network was established for DIAC staff actively interested in evaluation to share evaluation knowledge and experiences across the department.  As of July 2011, there were almost 100 active members on the network comprising staff from DIAC offices onshore and overseas.  Membership of the network is publicised through diverse media such as DIAC’s online News Room, training courses, online training programs and various departmental social networks.  
Evaluation webpage

Various networking strategies are also being utilised to reach staff in all DIAC locations.  In late 2010, DIAC launched an evaluation webpage on the departmental intranet site to provide information about evaluation in DIAC, including the evaluation strategy, evaluation policy and upcoming evaluation programs, courses, seminars and conferences.  Plans are underway for a blog site for staff to discuss evaluation matters online and for an online database of DIAC evaluations.  The first evaluation newsletter will also be published on the webpage later in the year.  The newsletter will inform staff about evaluation activities and achievements in the department.  
Evaluation champions

Staff who champion and demonstrate the value of evaluation are at all levels and parts of the organisation. They range from senior executive who approve internal funding allocations, approve the research and evaluation program, and take a keen interest in the findings, through to front line policy and program staff who, convinced of the benefits of evaluation, initiate and undertake evaluation projects. Champions at senior levels of the organisation are particularly important as their support for undertaking evaluation projects, insight in relation to identifying project risk, management of internal and external stakeholders and handling, framing and use of findings provide influential role modelling for the rest of the organisation.
Dissemination strategy for research and evaluation

The department has also developed a dissemination and engagement strategy for research and evaluation that has both an internal and external focus. The aims of the strategy are to increase collaboration between staff, academia and the third sector on policy, research and evaluation matters of relevance to DIAC, and disseminate the findings of departmental research and evaluation both within the department and externally. By participating in conferences, research and evaluation fora, networking with researchers and evaluators and exchanging information, DIAC can nurture a research and evaluation community that understands the challenges facing the department, produce innovative perspectives and evidence, and deliver high quality work that is influential both internally and externally.
Through the strategies identified in this area of focus - culture - staff have more avenues to share evaluation knowledge and experience with like-minded colleagues so that evaluation findings and lessons are spread across the department and with our external partners.  These strategies allow for good practice evaluation stories to be shared where the emphasis is on quality evaluation and optimising the utilisation and influence of evaluations.  Feedback on these strategies thus far reflects greater appreciation of the value of evaluation and increased staff understanding of evaluation and its relevance to their jobs.

Capability - Building the evaluation capabilities of DIAC staff

The key outcomes under this area of focus are: evaluation learning and development are purposeful and targeted; DIAC staff have the skills and knowledge they need to design, implement or manage an evaluation and utilise its results; and, more broadly, they are ‘informed consumers of evaluation and its findings’.
  Some of the key actions to achieve this outcome include identifying current levels of evaluation skills and knowledge (as a baseline); designing and delivering targeted evaluation learning and development courses and workshops for staff; and facilitating on-the job evaluation learning and development opportunities in the workplace.
Learning and development

Foundation training in evaluation, via a classroom setting, is available and over 90 policy and program staff have completed the training program in the last twelve months.  Towards the end of 2011, an online e-learning course on evaluation foundation training will be available to all staff.  Managers and staff involved in the design and conduct/commissioning of evaluations are supported on a needs basis to attend advanced training and workshops on research and evaluation methods offered externally, including by the Australasian Evaluation Society, the Australian and New Zealand School of Government and the Australian Bureau of Statistics.   Planning is also underway to develop and conduct workshops on program logic for staff involved in evaluation or program planning.  
The evaluation policy requires commissioned evaluations to contain a knowledge or skills transfer component to support on-the-job learning for those DIAC staff involved in the evaluation.  This may include mentoring or coaching by experienced evaluators.  
The strategies identified under this area of focus - capability - pave the way for DIAC staff to become informed consumers of evaluation and its findings.  Feedback on training courses confirms they result in improved understanding of basic evaluation concepts and practices; improvement in understanding and application of evaluation methods; and increased confidence in conducting or managing evaluations.  With an increasing understanding of evaluation concepts in policy and program areas we are now finding a groundswell of staff preparing program logics that better express the link between policy and program, and working to ensure that evaluation methodology and design align with policy outcomes and business needs.  Staff with a better understanding and closer engagement with the evaluation process reduces the chance of surprises, optimising the utility and influence of evaluations.  

Support - Ensuring access to necessary resources and support for evaluation

The key outcome under this area of focus is that DIAC staff have access to the resources and support they need to plan, conduct or manage effective and efficient evaluations.  Some of the key actions to achieve this outcome include ensuring appropriate financial and human resources are allocated to evaluations; developing evaluation resources to support staff undertaking evaluations including an evaluation guide, toolkit, fact sheets, evaluation library and an evaluation webpage; and providing advice and assistance to support staff with evaluation activities.  
Advice and assistance

The evaluation network and communities of practice are widely supported by the department to continue to share evaluation knowledge, promote discussions of best practice and provide mutual support for colleagues undertaking evaluations.  Evaluation advice and assistance is provided to policy and program areas through the evaluation community of practice and by PIREU evaluation staff.  Advice and assistance are provided from the evaluation planning phase, for example, on evaluation costs, budget and staffing resources, through to the utilisation of evaluation findings, whether they are conducted internally or commissioned from external evaluators.  DIAC is in the process of developing a new web-based evaluation guide, toolkit and fact sheets to ensure that evaluation assistance is more easily accessible.  
For evaluations commissioned from external evaluators, PIREU staff often act as a conduit between the policy or program areas and the evaluators.  In the absence of an agreed methodology for measuring the effects of migration policies, they help program managers assess the respective merits of the various methodologies and approaches proposed by evaluators. 
The strategies identified under this area of focus - support - are critical in ensuring that policy and program owners are provided with proper guidance to conduct or commission quality evaluations and therefore offer the best chance of utilisation.  Feedback confirms that consistent, quality advice and assistance are being provided and are supporting staff in their evaluation activities.

Quality - Enhancing the quality of policy development, program management and decision-making through effective use of evaluation
The key outcomes under this area of focus are that programs are well-designed with clearly stated objectives, program logics and evaluation plans; and that evaluation findings are used to inform decision making in policy development, program management and service delivery.  Some of the key actions to achieve this outcome include ensuring programs and policies are evaluation ready; undertaking periodic reviews of the quality of DIAC evaluations; monitoring the use of evaluation findings; measuring the effectiveness of the evaluation strategy; and measuring the impact of the department’s investment in research and evaluation.
Ensuring quality

PIREU engages with policy and program areas and evaluators alike to ensure that evaluations are of high quality and issues such as the following are addressed:

· how complex and sensitive policies or programs could be evaluated – especially in the migration context where policy effects may be highly diffused and long term, the subject matter may be sensitive and under intense public scrutiny, approaches may rely on an assessment of the counter factual, and field work involve research populations that are difficult to identify and access
· appropriately managing project risk and stakeholder relationships
· achieving high quality evaluations by understanding and capitalising on the diversity in the field of evaluations – through new paradigms and technologies in both academic and commercial sectors
· being mindful of the political context within which the evaluation is conducted, such as in the ways in which questions are posed, who the respondents involved are, and how results are presented and interpreted
· mitigating or managing real or perceived pressure points and bias - researchers may sometimes feel they are expected to find evidence to suit the administration’s pre-determined policy approach; some researchers may have their own bias and will adapt their approach to suit their own political leanings or perspective 

· ensuring that evaluations are credible, meet internationally recognised standards for research quality and are presented in a policy appropriate format
· taking account of fiscal constraints and therefore, when appropriate, ensuring evaluations address value for money

· conforming with DIAC and APS values, and the ethical conduct of research and evaluations.

Giving issues such as these due attention provides policy and program areas and stakeholders with the confidence to utilise, publish and disseminate evaluation findings both internally and externally.  
Measuring success

The rollout of the strategy is monitored through a range of performance measures relevant to each initiative. The strategy itself is evolving to take into account internal feedback, assessments of the quality of evaluations undertaken and cultural change within the department. Feedback and assessments will inform a review of the evaluation strategy to identify how well it has met its intended outcomes, to be undertaken in 2013. 
In addition to monitoring and evaluation relevant to this strategy, the department is also reviewing ways of more systematically measuring the impact of its larger investment in research and evaluation.  By tracking how research and evaluation findings are taken up and used and when and how they make a difference to policy development, program delivery, and even public discourse on migration issues, the department will not only be able to establish value for money and provide accountability for its investment, but also improve targeting of its research and evaluation effort in order to enhance future impact. 
Conclusion

The coming years present a number of challenges and opportunities for DIAC. The complexity of migration flows involving Australia and that of our globally connected, multicultural society will require the department to develop innovative and responsive policy advice and programs. These challenges are matched by the department’s commitment to ensuring that our policies and programs are supported by strong evidence. 
Building on our investment in research and evaluation over the last few years, the department continues to develop its research and evaluation capacity to better understand migration and its impacts. DIAC continues to pursue a strategic and integrated approach to building a quality evidence base on migration, while enhancing the maturity of departmental research, evaluation and analysis, and increasing the use of research and evaluation products both within the department and externally.
Evaluation is fundamental to evidence-based policy making and public accountability, and is essential to sound decision-making in the public sector.  It contributes to accountability and risk management through the knowledge and insights it generates about policy implementation and program performance.  Good risk and stakeholder management, high quality evaluations and a well-established evaluation system help ensure that evaluations are conducted, valued and influential.  
The strategic areas of focus - organisation, culture, capability, support and quality - have a cumulative effect on ensuring optimal utilisation and influence of evaluation.  DIAC is committed to ensuring that research and evaluation are meaningful to and valued by policy and program areas, and research and evaluation findings are accessible to diverse stakeholders, including across government, the third sector and the general public.  
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