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Terms of reference
Consultation on highly contentious bills
The terms of reference were referred to the committee by the Legislative Council on 20 June 2019.1
That the Procedure Committee inquire into and report on the parliamentary modernisation proposals
that:
(a)
prior to its introduction in the Legislative Council, all highly contentious government legislation
– defined as a bill likely to substantially alter economic, employment, social, legal or
environmental conditions in New South Wales and to provoke widespread public interest in the
proposed changes – be subject to a comprehensive and consultative Green and White Paper
process, and
(b)
a modified research and deliberative process be available for highly contentious private members'
bills to ensure that the intent and possible ramifications of the draft legislation are fully explored.

Committee access to external experts
The terms of reference were referred to the committee by the Legislative Council on 16 October 2019.2
That:
(a)
this House notes that Portfolio Committee No. 3 – Education is currently conducting an inquiry
into measurement and outcome-based funding in New South Wales schools,
(b)
on 18 September 2019, the Committee resolved to seek advice from the Clerk of the Parliaments
about engaging an external expert to assist with the inquiry, such as a secondee from a
government agency or an academic,
(c)
the advice of the Clerk of the Parliaments received on 26 September 2019 accurately canvassed
a range of issues and uncertainty about external committee assistance, and
(d)
this House refer this matter to the Procedure Committee to develop, if appropriate, guidelines
for how committees can benefit from expert assistance external to the Parliament while also
easing the workload pressures on the committee secretariat.

1
2

Minutes, NSW Legislative Council, 20 June 2019, pp 275-276.
Minutes, NSW Legislative Council, 16 October 2019, p 521.
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Chair’s foreword
This report covers two references received from the House:


consultation on highly contentious bills, and



the use of an expert panel.

I thank members of the committee for their consideration of these important matters and the secretariat
for managing these inquiries.

Hon John Ajaka MLC
President
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Recommendations
Recommendation 1
20
That the NSW Parliamentary Library establish a panel of external experts to be utilised by the three
parliamentary departments as needed.
Recommendation 2
20
That Department of Parliamentary Services seek approximately $269,000 in additional funding for
the necessary resources to establish and administer a panel of external experts.

viii
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Conduct of inquiry
In June and October 2019 the Procedure Committee received two references from the House directing
the committee to examine proposals for enhanced consideration of highly contentious bills and how
parliamentary committees might benefit from formalised access to external experts. The two references
share a number of common elements.

Consultation on highly contentious bills
On 20 June 2019 the House considered a motion moved by the Hon. Mark Latham MLC that noted the
Premier's goal of making the Parliament modern and progressive, with less focus on process and more
focus on outcomes, and proposed new procedures for consideration of highly contentious government
bills, including a Green and White Paper process.3
The motion also sought to establish new procedures for private members' bills, including the use of
services provided by the NSW Parliamentary Library for preparing issues papers, and of services provided
by newDemocracy for facilitating community input on legislation.4
During debate on the motion members spoke in general support of improving parliamentary processes
and maximising opportunity for consultation. However, the Leader of the Government outlined the
Government's position on the issue:
The position of the Government is that we do not believe the House … should be dictated to
by sessional order as to which path it goes down—whether it be a green paper-white paper
process, a discussion paper-exposure draft process or, as we did, for example, on the law of
provocation, a standing committee process. All of these options are available and I believe that,
on Government legislation, it should be up to the Government of the day to make the choice.
If it makes the wrong choice, that is at its own peril.5

Ultimately, the House agreed to an amendment to refer two modernisation proposals to the Procedure
Committee in two stages:
1.

That the Procedure Committee inquire into and report on the parliamentary
modernisation proposals that:
(a)

(b)

prior to its introduction in the Legislative Council, all highly contentious
government legislation – defined as a bill likely to substantially alter economic,
employment, social, legal or environmental conditions in New South Wales and to
provoke widespread public interest in the proposed changes – be subject to a
comprehensive and consultative Green and White Paper process, and
a modified research and deliberative process be available for highly contentious
private members' bills to ensure that the intent and possible ramifications of the
draft legislation are fully explored.

NSW Legislative Council, Hansard, 20 June 2019, pp 101-104.
NSW Legislative Council, Minutes, 20 June 2019, p. 275.
5 NSW Legislative Council, Hansard, 20 June 2019, p. 103.
3
4
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2.

That, when a member who has carriage of a highly contentious private members' bill,
moves to refer the bill to a committee for inquiry and report, the member may also move
that:
(a)
(b)

(c)

the New South Wales Parliamentary Library prepare an Issues Paper on the bill,
the newDemocracy Foundation be commissioned to facilitate community input
into the bill, such as a citizens panel or jury, to complement the traditional forms
of evidence gathering by committees, such as seeking submissions and taking oral
evidence, and
Legislative Council committees will respect the foundation's remit as an
independent and non–partisan research organisation.

3.

That the operation of paragraph 2 of this resolution lapse on the last sitting day of 2020
and then stand referred to the Procedure Committee for inquiry and report.

4.

That the House notes that the newDemocracy Foundation has offered to provide this
service during 2019 and 2020 for no charge to the Parliament.

This report examines proposals contained in paragraph (1) of the resolution agreed to by the House. A
separate report of the Procedure Committee on the trial outlined in paragraph (2) of the resolution will
be prepared once the trial period concludes on the final sitting day of 2020.
The Chair, on behalf of the committee, invited relevant parties to make submissions to the inquiry.
Twelve submissions were received. The full list of submissions is reproduced at Appendix 1. One
submission author lodged a late submission and a number of other subsequent communications. These
are also listed in Appendix 1.
A discussion paper was prepared by the committee secretariat to assist stakeholders in preparing
submissions and for consideration of the committee during its deliberations.
The discussion paper canvassed definitions of a green and white paper process, pre-legislative
consultation processes currently followed in New South Wales; the views of proponents of the use of
green and white papers; proposals for encouraging pre-legislative consultations in New Zealand and
parliamentary procedures to promote scrutiny of and consultation on government bills.
In relation to a modified research and deliberative process for highly contentious private members' bills,
the discussion paper examined the current consideration of private members' bills and the trial being
conducted under the resolution of the House; the capacity of the Parliamentary Library research services
to assist with bill inquiries; the deliberative democracy approach and the role of the newDemocracy
Foundation and examples of other research and deliberative processes being undertaken in Australia.
The discussion paper is reproduced at Appendix 4.

x
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Inquiry into the use of an expert panel
On 3 July 2019, Portfolio Committee No.3 – Education self-referred an inquiry into the measurement
and the proposal for outcome-based funding in New South Wales schools.6
On 18 September 2019, the Committee resolved to seek advice from the Clerk of the Parliaments about
engaging an external expert to assist with the inquiry. On 26 September 2019, the advice from the Clerk
of the Parliaments, which canvassed a range of issues, was received by the committee.7
On 15 October 2019, the Chair of Portfolio Committee No. 3 – Education, the Honourable Mark
Latham MLC, gave a notice of motion in the House, noting the self-reference and advice from the
Clerk, and calling on the House to refer the matter to the Procedure Committee to develop, if
appropriate, guidelines for how committees can benefit from the assistance of experts external to the
Parliament while also easing the workload pressures on the committee secretariat.
On 16 October 2019, the House agreed to the motion and the matter was referred to the Procedure
Committee for inquiry and report.8

Structure of this report
Chapter 1 examines the proposals for a Green and White Paper process for highly contentious
government bills and a modified research and deliberative process for highly contentious private
members' bills.
Chapter 2 then examines the second reference to the committee, how parliamentary committee inquiries
might benefit from the assistance of external experts and any potential guidelines for how such
assistance should be arranged.
Chapter 3 outlines the position reached by the committee with respect to the proposals put forward for
its consideration.

Minutes, NSW Legislative Council, 6 August 2019, pp 305-306.
The advice from the Clerk included information about previous use of external assistance which has been used
to inform this report.
8 Minutes, NSW Legislative Council, 16 October 2019, p 521.
6
7
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Chapter 1

Consultation on highly contentious bills

The committee is tasked with investigating whether all highly contentious government legislation should
be subject to a Green and White Paper process prior to introduction into the Legislative Council and
whether a modified research and deliberative process should be available for all highly contentious
legislative proposals put forward by private members.

The Green and White Paper process
1.1

Paragraph (a) of the inquiry terms of reference requires the committee to examine whether,
prior to its introduction in the Legislative Council, all highly contentious government
legislation – defined as a bill likely to substantially alter economic, employment, social, legal or
environmental conditions in New South Wales and to provoke widespread public interest in
the proposed changes – be subject to a comprehensive and consultative Green and White
Paper process.

1.2

The discussion paper prepared by the committee for the assistance of stakeholders canvassed
a number of definitions of the meaning of 'green paper' and 'white paper'. The committee has
adopted the following definition from the United Kingdom Parliament during its inquiry:


Green Papers are consultation documents produced by the Government. The aim of
this document is to allow people both inside and outside Parliament to give feedback
on its policy or legislative proposals.9



White Papers are policy documents produced by the Government that set out their
proposals for future legislation. White papers … may include a draft version of a Bill
that is being planned. This provides a basis for further consultation and discussion with
interested or affected groups and allows final changes to be made before a Bill is
formally presented to Parliament.10

1.3

The committee received 12 submissions (and an additional late supplementary submission and
correspondence) from a range of stakeholders responding to the discussion paper and
commenting on a number of themes relevant to paragraph (a) of the terms of reference. All
of the submissions expressed general support for comprehensive consultation on contentious
legislation, though several emphasised that such consultation should be used to complement
current procedures rather than to replace them. Submissions also noted that consultation on
legislation is often subject to short timeframes, which limits stakeholders' ability to fully
participate in the legislative process.

1.4

The submission from the 'Evidence Based Policy Research Project facilitated by the
newDemocracy Foundation'11 supports the Green and White Paper process. The submission
details the results of an analysis by both a free market think tank and a social democratic think
tank assessing case studies against criteria for best practice policy development. Participants
from both think tanks returned similar results, arguing that overall government decision

https://www.parliament.uk/site-information/glossary/green-papers/.
https://www.parliament.uk/site-information/glossary/white-papers/.
11 Submission 1, Evidence Based Policy Research Project facilitated by the newDemocracy Foundation, p 5.
9

10
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making is lacking in terms of providing a cost/benefit analysis, a comprehensive policy
statement and a process to elicit public feedback. The submission argues that a Green and
White Paper process would address these issues.
1.5

Submissions from the Honourable Kevin Rozzoli AM, former Speaker of the Legislative
Assembly, Unions NSW and the NSW Nurses and Midwives Association contend there is a
lack of evidence that Green and White Paper processes make a significant contribution to
improved decision making and outcomes.12

1.6

Unions NSW opposed a compulsory Green and White Paper on the basis that such a process
may become cumbersome and a disincentive to introducing pivotal legislation.13

1.7

The submissions from Mr Rozzoli, Unions NSW and the NSW Nurses and Midwives
Association also argue that a mandated Green and White Paper process is unnecessary as the
power of the House to conduct inquiries and examine witnesses is sufficient, and need only
be used to their maximum potential. Mr Rozzoli also stated: "The answer is not to bypass
traditional parliamentary processes but to re-invigorate them."14

1.8

Unions NSW and the NSW Nurses and Midwives Association further note that the Council
already has the power and an obligation to inform itself and that a Green and White Paper
process should be considered as an option only where appropriate and beneficial.15

Statements of public interest
1.9

Professor Percy Allan from the Evidence Based Research project proposed in a late
submission that if a Green and White Paper process is not adopted, the government should,
at a minimum, provide a “Statement of Public Interest” (SPI) with every contentious bill.
Professor Allan explained that:
A[n] SPI would answer six fundamental questions that every member of Parliament and interested
citizen is entitled to know before a bill is considered, viz:
1.

Need
Why is the policy needed based on factual evidence and stakeholder input?

2.

Objectives
What is the policy’s objective couched in terms of the public interest?

3.

Options
What alternative policies and mechanisms were considered in advance of the bill?

4.

Analysis
What were the pros/cons and benefits/costs of each option considered?

Submission 3, The Hon Kevin Rozzoli, p. 1. Submission 8, Unions NSW, p. 5. Submission 7, NSW Nurses and
Midwives' Association, p. 2.
13 Submission 8, Unions NSW, p. 4.
14 Submission 3, The Hon Kevin Rozzoli, p. 1.
15 Submission 8, Unions NSW, p. 2.
12
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1.10

5.

Pathway
What are the timetable and steps for the policy’s rollout and who will administer it?

6.

Consultation
Were the views of the affected stakeholders sought and considered in making the policy? 16

Professor Allan subsequently clarified the governance arrangements for the Evidence-Based
Policy Research project as separate and distinct from the newDemocracy Foundation.17
Finally, in addressing concerns raised as to the definition of a “contentious” bill, Professor
Allan submitted the following two options for consideration by the Committee:
1.

All principal bills be preceded by a G&W Papers (Green and White papers) process and where a
Standing Committee requests it an amending bill be referred back to its initiator to undergo such
a process, or

2.

All bills be accompanied by a Statement of Public Interest when tabled in Parliament. 18

Recent Practice of the Legislative Council – Selection of Bills Committee and
referral of bills for inquiry
1.11

The Select Committee on the Legislative Council Committee System conducted an inquiry
into the Legislative Council Committee System in 2015 and 2016. In its November 2016
report, the Select Committee stated that Legislative Council committees should play a greater
role in the substantive review of bills and recommended the establishment of a Selection of
Bills Committee, on a trial basis, to ensure more draft legislation is referred to committees for
detailed consideration. The committee also recommended that a Regulation Committee be
established, again on a trial basis. On 23 November 2017, the Legislative Council established
the Selection of Bills Committee on a trial basis to commence on the first sitting day of 2018
and conclude on the last sitting day of 2018. The House also required that the Selection of
Bills Committee table an evaluation of the effectiveness of the trial by the last sitting day in
November 2018.

1.12

The evaluation considered the inquiries into the four bills19 referred during the trial and
deemed the trial a considerable success:
It has allowed members to harness the strength of the committee system to assist them
in their role as legislators, thus fostering a respectful culture in the House in which
legislative scrutiny is embraced. For this reason the committee supports establishing the
Selection of Bills Committee as a standing committee at the commencement of the 57th
Parliament in 2019. Given the success of the trial this year, it is likely that an increased
number of bills will be referred in future parliaments. Therefore the committee has also

Professor Percy Allan AM, Chair, Steering Committee, Evidence Based Policy Research Centre, late submission,
8 January 2020, p. 2.
17 Professor Allan, email communication to the President and committee secretariat entitled “Clarification of our
Submission to the Procedure Committee”, dated 8 July 2020.
18 Professor Allan, email communication to the president and committee secretariat entitled “Procedure Committee
– Resolving Contentious Bill Inquiry issues”, dated 21 July 2020.
19 By way of contrast, only 11 bills had been referred by the House to a committee during the period 19972016.
16
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recommended that the Department of the Legislative Council be provided with
additional resources to support this additional committee inquiry workload.

1.13

The Selection of Bills Committee was subsequently re-established as a standing committee at
the commencement of the 57th Parliament.20 Since its reestablishment, the committee has
recommended the referral of 11 bills to a committee, 8 government and 3 private members'
bills.

1.14

On 16 June 2020, two bills were referred via the Selection of Bills Committee process to
Portfolio Committee No. 4 - Industry, the Constitution Amendment (Water Accountability
and Transparency) Bill 2020 (a government bill) and the Water Management Amendment
(Transparency of Water Rights) Bill 2020 (a private member's bill). On the following day,
another private member's bill relating to water management, the Water Management
Amendment (Water Allocations - Drought Information) Bill 2020, was also referred to
Portfolio Committee No. 4 – Industry, by way of an amendment to the second reading of the
bill, and is being considered concurrently with the other two bills.
Bills referred to a standing committee on the recommendation of the Selection of
Bills Committee
Date
28/05/2019
6/08/2019
24/09/2019
15/10/2020
12/11/2019
12/11/2019
19/11/2019
24/03/2020
16/06/2020
16/06/2020
16/06/2020
4/08/2020

Bill
Ageing and Disability
Commissioner Bill 2019
Reproductive Health Care
Reform Bill 2019*
Right to Farm Bill 2019
Road Transport Amendment
(Mobile Phone Detection) Bill
2019
Digital Restart Bill 2019
Environmental Planning and
Assessment Amendment
(Territorial Limits) Bill 2019
Work Health and Safety
Amendment (Review) Bill 2019
Firearms and Weapons
Legislation Amendment Bill
2020
Constitution Amendment
(Water Accountability and
Transparency) Bill 2020
Water Management
Amendment (Transparency of
Water Rights) Bill 2020*
Rural Fires Amendment (NSW
RFS and Brigades Donations
Fund) Bill 2020*
Work Health and Safety
Amendment (Information
Exchange) Bill 2020

Referred to Committee
Standing Committee on Social Issues

Report by
4/06/2019

Standing Committee on Social Issues

20/08/2019

Portfolio Committee No. 4 - Industry
Portfolio Committee No. 5 – Legal
Affairs

21/10/2019
12/11/2019

Portfolio Committee No. 6 – Transport
and Customer Service
Portfolio Committee No. 7 – Planning
and Environment

17/03/2020

Portfolio Committee No. 1 – Premier
and Finance
Portfolio Committee No. 5 – Legal
Affairs

24/03/2020

Portfolio Committee No. 4 – Industry

31/07/2020

Portfolio Committee No. 4 – Industry

31/07/2020

Portfolio Committee No. 5 – Legal
Affairs

31/07/2020

Standing Committee on Law and Justice

11/09/2020

*Private members' bills
20

4
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The need for flexibility around consultation on legislation
1.15

Several submission authors were of the view that any process of determining which bills
should be subject to the Green and White Paper process must be flexible in order to account
for unique circumstances.

1.16

While the Law Society of New South Wales strongly supports a prescribed consultation
process on legislation, it notes that any model adopted "should incorporate an element of
flexibility, noting that context surrounding some bills may require different treatment".21

1.17

Unions NSW propose that, should the Green and White Paper process become compulsory,
an escape clause be included in the mechanism to ensure that consultation of this nature is
undertaken only where appropriate and necessary.22

1.18

The submission from the NSW Council for Civil Liberties (NCCL) explores several forms of
'contentious' legislation, noting instances where prescribed consultation is unlikely to affect
outcomes or where circumstances simply do not allow for extended consultation.23 For
example, on matters of conscience, such as abortion or assisted dying, the views of
stakeholders and members are often well established and unlikely to change as a result of a
Green and White Paper process.

1.19

The NCCL also notes that when legislation is prepared quickly in response to a crisis, there is
often insufficient time for thorough consultation or the preparation of Green and White
Papers.

The definition of 'highly contentious' and widespread public interest
1.20

A number of submissions raised issues around the defining a 'highly contentious' bill, as
proposed in the resolution, for the purposes of a mandated process.

1.21

Unions NSW and the NSW Nurses and Midwives Association both call for clarification of the
terms 'likely to substantially alter' and 'provoke widespread public interest', noting that such
clarity would increase efficiency in determining which bills would be subject to the process.24

1.22

The NSW Council of Social Service cautions that not all contentious legislation provokes
widespread interest from the public,25 and that in some circumstances, contentious legislation
affects only small subsets of the community that are in some way vulnerable.26 Such legislation
while worthy of consultation, risks being overlooked if it does not fit the proposed definition
of 'contentious'.

1.23

The Law Society of New South Wales expressed a similar view:

Submission 10, The Law Society of New South Wales, p. 1.
Submission 8, Unions NSW, p. 5.
23 Submission 11, NSW Council for Civil Liberties, pp 3-4.
24 Submission 8, Unions NSW, p. 5. Submission 7, NSW Nurses and Midwives' Association, p. 2.
25 Children and Young Persons (Care and Protection) Amendment Bill 2018.
26 Submission 5, NSW Council of Social Service, p. 1.
21
22
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"numerous bills that would impact the rights of an accused may not provoke widespread
public interest but could potentially have a significant impact … and therefore be of
very significant social concern".27

Modified research and deliberative processes for private members' bills
1.24

Paragraph (b) of the inquiry terms of reference required the committee to examine a proposal
that:
(b)

a modified research and deliberative process be available for highly contentious
private members' bills to ensure that the intent and possible ramifications of the
draft legislation are fully explored.

Private members' bills in the Council
1.25

While any member of the Legislative Council may propose legislation in the House, it is often
the case that, due to lack of resources, private members' bills have not been the subject of
widespread consultation prior to introduction.

1.26

Over the last 20 year period between three and 17 private members' bills have been introduced
in the Council each year, with an increasing number in recent Parliaments. However it is rare
that the House has supported private members' bills, with the vast majority being defeated at
the second reading stage, 47 passing the Legislative Council but not the Legislative Assembly,
and only 20 proceeding through both Houses during that period.

1.27

Inquiry and report by Legislative Council committees allows stakeholders to put the case in
support or against the bill and for amendments or redrafting to be proposed or alternatives
for addressing public policy concerns to be considered. Yet, despite provisions in the standing
orders, in the last 20 years only six private members' bills have been referred to a committee
for inquiry and report.The recent trial and subsequent establishment of the Selection of Bills
Committee has increased the referral of bills to a committee for inquiry, but these have, in the
main, related to government bills. As noted above, during the trial period in 2018, four bills
(all government bills) were referred to a committee. Since the re-establishment of the
committee in 2019, eleven bills (eight government and three private members' bills) have been
referred to a committee.

1.28

Recently, the House referred the Uranium Mining and Nuclear Facilities (Prohibitions) Repeal
Bill, a private members' bill, to the Standing Committee on State Development for inquiry and
report. This is discussed further at paragraph 1.35.

1.29

Two of the submissions received by the committee proposed different models for consultation
and research on highly contentious private members bills – the newDemocracy Foundation
and the NSW Parliamentary Library.

27
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Deliberative Democracy
1.30

Deliberative democracy is a broad theoretical and practical approach aimed at expanding
meaningful public participation in political decision-making.28 Citizens panels and juries –
groups of randomly selected community members who consider a particular topic, examine
expert witnesses and ultimately provide recommendations to the relevant organisation or
government – are some of the most common forms of deliberative democracy.

1.31

The submission from the newDemocracy Foundation focused on this deliberative process,
which will also be considered as part of the committees report on a trial for the consideration
of private members' bills.29 newDemocracy Foundation is a not for profit deliberative
democracy research organisation that works with governments to design and operate public
engagement projects to enable everyday people to contribute to reaching shared
recommendations around challenging areas of public policy.

1.32

newDemocracy Foundation argues that citizens juries lead to increased public confidence in
policy decisions. However, critics of citizens juries argue that they are organised by
government-friendly organisations, that facilitators can influence outcomes, and that
ultimately governments can choose not to accept recommendations.30

1.33

newDemocracy Foundation contends that "contributions to parliament have a natural skew
towards the most polarised. They are not necessarily reflective of the wide community. Rather,
they are often the ones with the most at stake" and that representation on matters before
parliament should be broader and represent more diverse viewpoints. According to
newDemocracy, public participation in the form of citizens' juries would address such gaps.

1.34

The newDemocracy Foundation proposes that a trial of their service during the course of the
committee's inquiry into contentious legislation (part 2 of the resolution of the House of 20
June 2019) would demonstrate the value of the newDemocracy Foundation process, and allow
committee members to make an informed decision with regard to its value. At the time of
reporting, there has only been one inquiry into a private members' bill that considered using
the services of the newDemocracy Foundation.

Inquiry into the Uranium Mining and Nuclear Facilities (Prohibitions) Repeal Bill
1.35

On 6 June 2019, on the motion of the Hon Mark Latham MLC, the House referred the
Uranium Mining and Nuclear Facilities (Prohibitions) Repeal Bill 2019 to the Standing
Committee on State Development for inquiry and report. As part of the inquiry the committee
was to commission the newDemocracy Foundation to facilitate community input into the bill,
such as a citizens panel or jury, to complement the traditional forms of evidence gathering by
committees, such as seeking submissions and taking oral evidence. The reference also required
the NSW Parliamentary Library to prepare an issues paper on the bill.

NCOSS and the University of Sydney, Have your say … but how? Improving public participation in NSW, November
2014, p. 57.
29 Submission 2, newDemocracy.
30 Peter McLaverty, Is deliberative democracy the answer to representative democracy's problems? A consideration of the UK
government's programme of citizens' juries, Representation, Vol. 45, No. 4, 2009, p. 381.
28
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1.36

In working with the committee, newDemocracy proposed a deliberative poll process for the
inquiry into the bill. This would involve recruiting random samples from the community,
setting their remit through a clearly defined question, providing them with detailed, in-depth
information about an issue, using various processes and techniques to develop their thinking,
and giving participants abundant time to allow immersion in the topic. A process that would
typically take several months.

1.37

Following extensive consideration and negotiations, it was mutually agreed between the
Foundation and the committee that the deliberative poll should not proceed for the inquiry.
The polarising nature of the topic of nuclear power and the timing involved did not make it a
feasible option within the timeframe for the inquiry.

1.38

As part of its decision not to proceed, the committee took into consideration the resources
required and administrative costs to the Legislative Council including significant use of
committee staff time to assist with the process.
A new resourcing model for the NSW Parliamentary Library Research Service

1.39

The NSW Parliamentary Library31 submission focused on a proposal for expanded resources
to allow the library to respond to the needs of the House and its committees.

1.40

The discussion paper attached to this report describes the research services currently provided
to Council members by the New South Wales Parliamentary Library, noting the quality of the
research and the high demand on, and the resource limitations of the service.

1.41

While supportive of initiatives to modernise parliament, the NSW Parliamentary Library notes
in its submission that the research team is currently not funded or resourced to undertake or
maintain the resource intensive 'modified research' model outlined in the discussion paper. 32

1.42

There has been a significant increase in member requests for research since the
commencement of the 56th Parliament, including the issues paper for the Standing Committee
on State Development inquiry into the Uranium Mining and Nuclear Facilities (Prohibitions)
Repeal Bill 2019.

1.43

The submission notes that due to the broad scope of the topic, and the need at the same time
to respond to an increasing number of member research requests, it took approximately three
months and the involvements of six different authors to produce the issues paper. The need
to use a pool of authors reflected the resourcing challenges that the Parliamentary Library
research service faced in trying to balance the needs of the Standing Committee for a
comprehensive issues paper, respond to incoming member research requests and complete its
own original research publications.33

1.44

Based on the experience of preparing that issues paper, the Parliamentary Library outlines a
proposal for a new resourcing model to allow the research service to respond quickly and
flexibly to urgent research requests from members and on highly contentious bills, with the

Submission 9, NSW Parliamentary Library.
Submission 9, NSW Parliamentary Library, Department of Parliamentary Services, p. 2.
33 Submission 9, NSW Parliamentary Library, Department of Parliamentary Services, p 4.
31
32
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costs and service to be shared between the Legislative Council, Legislative Assembly and the
Department of Parliamentary Services.
1.45

The model involves the recruitment of three additional senior research staff and the
establishment of a panel of subject matter experts. The panel would be administered by the
Parliamentary Library Research Services and accessed on an as needs basis.

1.46

The model estimates the cost of a subject matter expert for a committee inquiry at $40,000
and also assumes the allocation of one FTE Research Service officer to prepare an Issues
Paper for each inquiry. On that basis, the estimated cost of providing research for four bill
inquiries in a year is $613,370.00, and the cost for seven bill inquiries is $876,244.00.

1.47

The administration and operation of an expert panel is discussed in more detail below in
relation to the inquiry into engagement of external expert assistance by committees.
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Chapter 2

Committee access to external experts

A main feature of parliamentary committee inquiries is taking of evidence from experts in subjects
relevant to the matters under inquiry. Often experts present opposing views on questions under
consideration by an inquiry and it is the committee's task to weigh and balance these opposing views.
Committees have also, on occasion, sought the direct assistance of subject experts to assist in
understanding complex concepts.
The inquiry into assistance of external experts received one submission from the NSW Parliamentary
Library, which outlined a proposed new research service model which includes establishing a panel of
external experts in areas such as law, economics, political science, education, statistics and environmental
science to be accessed on an as needs basis. Under the proposed model, the cost of and access to external
expert assistance would be shared between the Department of Parliamentary Services, the Legislative
Council and the Legislative Assembly.
While it is noted that the proposal for an expert panel, does not solely provide for the engagement of
external experts for committee inquiries, this report has focussed on the potential for Legislative Council
committees.

The Committee Office of the Department of the Legislative Council
2.1

The Committee Office of the Department of the Legislative Council has an establishment of
23 full-time equivalent positions. The Clerk-Assistant Committees is responsible for
overseeing the Committee Office with four Directors managing its day to day operations.
Eight Principal Council Officers, assisted by four Senior Council Officers, are responsible for
managing inquiries. These officers are supported by six administrative officers.

2.2

Committee staff in the Legislative Council are employed as generalists, meaning they are not
permanently attached to a particular committee but may be asked to work on any inquiry of
any committee. Staff are employed from a range of academic backgrounds.

2.3

It is important for staff to be flexible as it is commonplace for officers to work concurrently
on more than one inquiry into very different subject matters. While this can, on occasion,
prove challenging, it provides staff with the opportunity for professional development and
diverse inquiry experience.

2.4

For inquiries that have required specialist or technical knowledge, committees have on
occasion requested a briefing from experts or from departmental staff at the commencement
of an inquiry. This practice can assist members and the committee secretariat to better
understand complex matters before receiving evidence.

2.5

There is an extremely high level of satisfaction among the members of the Legislative Council
with the service and support provided by the Committee Office. Numerous members have
placed on the parliamentary record that they find participation in committee inquiries to be
one of the most rewarding aspects of being a member of parliament. During take note debates
on committee reports members invariably take the opportunity to acknowledge the
professionalism of the Committee Office and the quality of the work it produces.
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2.6

In 2015-16, the Select Committee on the Legislative Council Committee System was
established to inquire into and report on how to ensure that the committee system continues
to enable the Legislative Council to effectively fulfil its role as a House of Review. The
discussion paper prepared for the inquiry canvassed the issue of access to external experts, 34
however, the issue was not raised as priority by stakeholders during the inquiry. Ultimately the
final inquiry report did not make any recommendations regarding external experts, content
with the practice of committees only seeking expert assistance when considered necessary.

The use of external experts by Legislative Council committees
2.7

Under Standing Order 234(2), a committee may, with consent of the appropriate Minister,
make use of the services of any staff or facilities of a government department, administrative
office or public body. This provision was introduced as part of a 1988 resolution of the House
which stemmed from recommendations made by the Select Committee on Standing
Committees in 1986.35

2.8

In accordance with Standing Order 234(2), it is not uncommon for Legislative Council
committees to request a briefing from public servants at the commencement of an inquiry to
assist committee members and secretariat staff to understand complex matters.36 For example,
the Standing Committee on Law and Justice receives a briefing from officers of the relevant
government agencies involved in the committee's oversight reviews at the start of each
Parliament.37

2.9

Committees have also sought external expert advice from specialists to conduct consultations
on behalf of committees with people with special needs, including disability38 and Aboriginal
Australians.39 Committees have also commissioned accounting or consulting firms to provide
actuarial advice40 and economic modelling.41

2.10

On occasion, committees have made use of roundtable discussions. For example in 2012, the
Standing Committee on Social Issues for its inquiry into domestic violence trends in New
South Wales, held a roundtable style hearing to exchange ideas with subject experts from

34

Footnote, p54 of the report entitled The Legislative Council committee system, November 2016

NSW Legislative Council, Annotated Standing Orders of the New South Wales Legislative Council (Federation Press,
2018, p 761.
36 NSW Legislative Council, Annotated Standing Orders of the New South Wales Legislative Council (Federation Press,
2018, pp 760-761.
37 NSW Legislative Council, Annotated Standing Orders of the New South Wales Legislative Council (Federation Press,
2018), footnote 393, p 761.
38 Standing Committee on Social Issues, NSW Legislative Council, The Group Homes Proposal: Inquiry into residential
and support services for people with a disability, Report No. 19, 1999.
39 Standing Committee on Social Issues, NSW Legislative Council, Enhancing Aboriginal Political Representation,
Report No. 18, 1998.
40 General Purpose Standing Committee No. 1, NSW Legislative Council, Review and monitoring of the NSW Workers
Compensation Scheme, Report No. 22, 2002.
41 Select Committee on Greyhound Racing, NSW Legislative Council, Greyhound Racing in NSW, Report No. 2,
2014.
35
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government agencies, community groups and academics.42 In another example, the State
Development Committee held round table discussions in 2011 for its inquiry into Economic
and social development in central western New South Wales.43
2.11

In the majority of cases, the assistance of public servants, the engagement of specialists and
the use of roundtables have been cost neutral to the Department of the Legislative Council.
On a small number of occasions, supplementation has been sought to support particularly
resource intensive committee inquires, for example travel costs in the case of the inquiry into
recreational fishing, and an actuarial expert for both the review and monitoring of the NSW
Workers compensation scheme and the inquiry into greyhound racing.

2.12

The issue of whether to engage external experts or seek specialist advice has been considered
by various committees over the years.44 While committees have acknowledged the benefits and
convenience of having access to expert advice, they have also acknowledged difficulties that
may arise in maintaining full control of the direction of an inquiry.45 In addition, for the
Department of the Legislative Council to effect its roles and responsibilities, it must operate
impartially, and be perceived as impartial. The use of external assistance, including public
servants and government bodies through secondment, can raise concerns about ability of such
public servants to remain impartial given their responsibilities to both the Minister, through
their agency, and to the committee.

The experience in other parliamentary jurisdictions
2.13

The issue of how committees can benefit from external expert assistance is one that has been
considered by other parliaments.

2.14

In November 2019, the Legislative Council posted a request for advice on the Australian and
New Zealand Association of Clerk's-at-the-Table (ANZACATT) e-catt forum as to whether
other jurisdictions had a policy on the engagement by committees of external subject experts,
their experiences with experts, either formalised or ad hoc, and any issues encountered
regarding the engagement of external experts.46

2.15

While a number of parliaments have a practice of engaging external experts, the degree and
regularity of engagement varies. The Australian Senate and the Victorian Parliament have
regular, formalised and contractual arrangements with legal experts for their scrutiny and

Standing Committee on Social Issues, NSW Legislative Council, Domestic violence trends and issues in NSW, Report
No. 46, 2012, p 2.
43 Standing Committee on State Development, NSW Legislative Council, Economic and social development in central
western New South Wales, Report No. 36, 2012, pp 2-3.
44 Select Committee on Standing Committee of the Legislative Council, NSW Legislative Council, Standing
Committees, 1986; Select Committee on the Legislative Council Committee System, NSW Legislative Council,
The Legislative Council committee system, 2016.
45 Select Committee on Standing Committee of the Legislative Council, NSW Legislative Council, Standing
Committees, 1986, pp 57-58.
46 The Legislative Council received nine responses through the forum. The Legislative Council did not receive a
response from the South Australian or Northern Territory Parliaments nor do their Standing Orders address
the issue of external experts.
42
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oversight committees due to their technical nature. In addition, some parliamentary
committees are required by statute to engage external experts such as an auditor.
2.16

A common theme across the parliamentary jurisdictions was the engagement of external
experts through the form of seconded staff. While the House of Representatives and the
Legislative Assembly of Western Australia found that secondments allowed more flexibility
and are more straightforward to arrange, issues for consideration included the management of
conflicts of interests.

2.17

While most Parliaments do not have a formal policy position on the engagement of external
subject experts, the committee notes that the method of contracting external experts when
used largely follows public sector procurement policies. Parliaments such as the Legislative
Assembly in the ACT noted that given the infrequent use of experts, committee staff needed
to be trained or refresh their knowledge of procurement processes to ensure they are applied
correctly.

2.18

Other issues encountered by other jurisdictions when engaging external experts included tight
timeframes for producing their advice, the relatively small pool of available experts to draw
upon, and "mission creep" with requests from committee members who seek additional
information beyond the scope of the expert’s contract.

2.19

A summary of the responses is reproduced at Appendix 2.

A model for an expert panel considered by the committee
2.20

The NSW Parliamentary Library, Department of Parliamentary Services proposes a model for
the establishment of a panel of external experts that would be available to all three departments
in the NSW Parliament to enhance the library's capacity to provide research services.
NSW Parliamentary Research Service

2.21

Currently, the Parliamentary Research Service in the NSW Parliamentary Library consists of
seven full time equivalent (FTE) staff who conduct impartial, evidence-based research for
members of the NSW Parliament. While research service staff have expertise in broad
disciplines, such as law, political science, education, statistics and environmental science, they
are not experts on a specific topic.47

2.22

The research service at present is not funded to use external experts on an ongoing basis.
However, the research service recently secured ad hoc funding to publish several studies of
the New South Wales election results by an external expert, Antony Green.48

Submission 1, Department of Parliamentary Services, NSW Parliament, p 2.
48 The publications prepared by Antony Green provide detailed analyses of election trends, including analysis of
the 2019 NSW election and comparisons with the 2015 election.
47
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The proposed expert panel
2.23

The NSW Parliamentary Library proposes the establishment of a panel of external experts, to
be administered by an additional senior research officer, which would act in a 'surge capacity'
to provide an immediate response to the urgent research needs of all departments.49

2.24

The engagement of external experts would occur through the development of a database
maintained by the Parliamentary Library's research service, as the initial consultation and
liaison point between LC and LA committees and the Parliament's departments and the panel
of experts.50 An additional senior research officer would be responsible for the administration
and ongoing maintenance of the expert panel. As part of their duties, the officer would
establish a panel through a formal recruitment policy which would involve vetting candidates
to determine their suitability to provide expert advice to the Parliament.51

2.25

The senior research officer would consult and liaise with the departments, committee staff and
members to engage the appropriate subject matter experts from the panel.52

2.26

Experts would be evaluated and vetted on their formal qualifications, working experience,
current work role and institution, and their membership of professional organisations with
recognised accreditation standards. Prior to the inclusion on the panel, all experts would be
vetted, taught the principles of Parliamentary research practice and receive a formal induction
to the Parliament. All experts recruited to undertake research for the Parliament would be
required to adhere to the principles of independence, impartiality and the use of authoritative
evidence in analysis.53

2.27

The NSW Parliamentary Library noted that should the proposal be agreed to, expenditure and
demand would be tracked throughout the first year of operation, with a review to then be
undertaken to inform the ongoing approach, maintenance and funding of the panel in future
years.54

2.28

The proposal would cost $269,000 per year, for a senior research officer at $119,000 and
$150,00055 to be shared across DPS, the Legislative Council and the Legislative Assembly.

2.29

In its submission to the committee's inquiry into highly contentious bills, the NSW
Parliamentary Library estimated the cost of engaging external experts to assist committees at
$40,000 per inquiry, based on the daily rate for an expert over a six-week engagement.

Submission 1, Department of Parliamentary Services, NSW Parliament, p 2.
Submission 1, Department of Parliamentary Services, NSW Parliament, p 3.
51 Submission 1, Department of Parliamentary Services, NSW Parliament, p 3.
52 Submission 1, Department of Parliamentary Services, NSW Parliament, p 3.
53 Submission 1, Department of Parliamentary Services, NSW Parliament, p 3.
54 Submission 1, Department of Parliamentary Services, NSW Parliament, p 4.
55 In its submission to the inquiry on highly contentious bills, the new research model proposed by DPS included
an initial estimate cost of $120,000 for accessing external experts for departmental research. That figure was
revised to $150,000 in the DPS submission to this inquiry.
49
50

Report 12 - September 2020

15

LEGISLATIVE COUNCIL
Consultation on highly contentious bills and committee access to external experts

Addressing key concerns
2.30

As noted above, other parliamentary jurisdictions have encountered a number of issues when
engaging external experts. These include unrealistic timeframes, the need for impartiality,
conflicts of interest or perceived conflict of interests, and the need to train staff in
procurement and contractual arrangements.

2.31

The NSW Parliamentary Library contends that their proposal addresses these issues. The
allocation of funding for a senior research officer responsible for the administration and
ongoing maintenance of the expert panel, and to be the key point of contact between
committee staff and members with the external experts would mitigate many of the potential
risks.56 This core responsibility of the role would also alleviate the burden of committee
secretariats in facilitating contractual and procurement arrangements.

2.32

Further, all external experts recruited to the panel would need to respond at short notice to
work on any request for assistance from parliamentary committees or other research matters.57
All experts would be required to adhere to the principles of independence and impartiality.58

Submission 1, Department of Parliamentary Services, NSW Parliament, p 3.
Submission 1, Department of Parliamentary Services, NSW Parliament, p 3.
58 Submission 1, Department of Parliamentary Services, NSW Parliament, p 3.
56
57
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Committee comment

Mandated Green and White Paper process
3.1

The committee acknowledges the view that all legislation benefits from a comprehensive and
timely consultation process. The committee also notes that during second reading debates,
members routinely refer to the extent of public consultation undertaken as an indicator of
community support and comprehension of legislation, particularly controversial legislation.
Legislative proposals that have been subject to and guided by appropriate consultation are
more likely to receive the support necessary for passage through the House.

3.2

The committee notes that the majority of submissions suggest that a mandated Green and
White Paper process may be unnecessarily prescriptive and not appropriate for all government
legislation.

3.3

The committee acknowledges that a mandated Green and White Paper process is ultimately a
decision for the Government. The House has no power to direct that a specific consultation
process be undertaken for government legislation.

3.4

However, the House does have the power to refer any bill for inquiry and report if it believes
that more consultation or examination is warranted prior to agreeing to the bill's passage.

3.5

Whilst it does not substitute for a process of public consultation and expert assessment prior
to the introduction of legislation, the Committee also notes the rapid development of the
process of scrutiny of bills by Legislative Council Committees over the last 12 months,
particularly arising from recommendations of the Selection of Bills Committee. The
Committee endorses and applauds this important development in the evolution of the practice
of the Legislative Council and the development of its legislative scrutiny function in the system
of responsible government.

3.6

The committee has reviewed the proposal from Professor Allan for a statement of public
interest and sees some utility in the suggestion. The committee suggests that the Government
consider the proposal to table a statement of public interest with each bill introduced. The
committee will then review the standing orders in light of the Government's response to this
report.
Modified research and deliberative process for highly contentious private members
bills

3.7

The committee was directed to consider proposals for a modified research and deliberative
process for highly contentious private members’ bills. While this remit is relatively broad, the
committee acknowledges that its genesis lies in the original motion moved by the Hon. Mark
Latham MLC which proposed that the services of the NSW Parliamentary Library should be
used to produce issues papers and that the newDemocracy Foundation be commissioned to
facilitate community input.
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3.8

The committee received two submissions that touched on this aspect of the inquiry – one
from the newDemocracy Foundation and one from the NSW Parliamentary Library,
Department of Parliamentary Services.

3.9

The committee notes that to date one committee inquiry into a private members’ bill – the
Uranium Mining and Nuclear Facilities (Prohibitions) Repeal Bill – sought to make use of a
modified research and deliberative process as envisaged by the Honourable Mark Latham
MLC. While the Parliamentary Library did prepare an issues paper, a community input process
facilitated by the newDemocracy Foundation did not proceed.

3.10

The committee has been directed to examine and report on the outcome of any inquiries into
private members bills in 2020 that do engage newDemocracy to facilitate community input.

3.11

The committee acknowledges the comments of the NSW Parliamentary Library that it is not
currently resourced to regularly prepare issues papers on complex bills within parliamentary
committee inquiry timeframes.

Greater demand for research services and the engagement of external expert
assistance by committees
3.12

The NSW Parliamentary Library has provided submissions to the two inquiries addressed in
this report. The submissions go to the central point that for the NSW Parliamentary Library
to provide the kind of services that members and the House have recently been requesting,
additional funding and resources are required.

3.13

In its submissions, the NSW Parliamentary Library propose two interconnected proposals,
both of which include the establishment of a panel of external experts.

3.14

The first, in their submission to the Inquiry into highly contentious bills, is a comprehensive
proposal that includes:

3.15



Three additional staff for the Parliamentary Research Service being two senior research
officers and one part time senior research officer who would be an economist (2.8
equivalent).



One of the additional senior research officers would be responsible for establishing and
administering a panel of external experts.



Funding for engaging experts to provide support to committees or to produce issues
papers on contentious bills (estimated at $40,000 per engagement).



Additional funding of $120,000 to be allocated between the three departments for use of
external experts on important research, eg budget analysis etc.
Based on the allocation of both a subject matter expert, and one FTE Research Service staffer
to prepare an Issues Paper for each inquiry, the table below estimates costs for four inquiries
in a year and seven inquiries in a year:
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3.16

On the other hand, the NSW Parliamentary Library Research Service submission to the inquiry
into committee access to external experts provides a proposal for the establishment of an
expert panel and additional resources for the Research Service to establish and administer the
panel only.

3.17

The NSW Parliamentary Library submission to the expert panel inquiry provides a proposal
for the establishment of an expert panel and additional resources for the library to establish
and administer the panel.59 The estimated cost in that submission includes the cost of a senior
research officer and an allocation of funds of $150,000 for engaging experts by the three
departments at a total cost of $269,000.

Way forward
3.18

The committee agrees that the demand for research services from the NSW Parliamentary
Library is increasing. Ideally, in order to support a modern and progressive parliament, the
NSW Parliamentary Library would be able to respond to research requests from individual
members, provide research assistance to parliamentary committees and the parliamentary
departments and produce its own catalogue of forward looking independent research articles.
It is clear, that the NSW Parliamentary Library does not have the resources to achieve all these
goals.

3.19

The committee acknowledges the potential in the proposal for an increased research capacity
in the NSW Parliamentary Library both of which include a structure for accessing external
experts when appropriate.

3.20

However, at the current time, the committee does not see the need for, or the justification for
the additional funding required to establish the capacity to produce a green and white paper
or issues paper on every highly contentious private member's bill. On that basis, the
committee, at this time, is unable to support the more comprehensive research proposal from
the NSW Parliamentary Library.

3.21

The committee believes that a managed structure for the engagement of external experts could
provide the Parliament with an opportunity to access independent expertise in a timely and
cost-effective manner that would enhance the overall efficiency and effectiveness of the
parliamentary research serivces.

3.22

The committee supports the proposal for the establishment of an expert panel as outlined in
the submission from the NSW Parliamentary Library to the committee's inquiry into the
engagement of external expert assistance by committees and therefore supports any
submission by the Department of Parliamentary Serfices to Treasury for funding the necessary
funding as outlined above.

59

Submission 1, Department of Parliamentary Services, NSW Parliament, p 4.
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Recommendation 1
That the NSW Parliamentary Library establish a panel of external experts to be utilised by the
three parliamentary departments as needed.
Recommendation 2
That Department of Parliamentary Services seek approximately $269,000 in additional funding
for the necessary resources to establish and administer a panel of external experts.
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Appendix 1 List of submissions
No

Author

1

Evidence Based Policy Research Project facilitated by The newDemocracy
Foundation

2

newDemocracy

3

The Hon Kevin Rozzoli

4

Information and Privacy Commission NSW

5

NSW Council of Social Services (NCOSS)

6

NSW Business Chamber

7

NSW Nurses and Midwives Association

8

Unions NSW

9

NSW Parliamentary Library, Department of Parliamentary Services

10

The Law Society of New South Wales

11

NSW Council for Civil Liberties

12

Procedural Services, House of Commons, Canada

13

Additional late submission of Professor Percy Allan AM, Chair, Steering Committee,
Evidence Based Policy Research Project, c/o The New Democracy Foundation

14

Various email communication from Professor Percy Allan AM, Chair, Steering
Committee, Evidence Based Policy Research Project, c/o The New Democracy
Foundation
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Appendix 2 Summary of responses from ANZACATT
post
Legislative Assembly of Western Australia
The Legislative Assembly in Western Australia does not have a specific policy on external support but
does seek out people from government departments with relevant expertise, legal professionals and
other industry people when the need arises.
Secondments are considered straightforward to arrange, and are managed via contracts that include
confidentiality clauses. At times, the Legislative Assembly has arranged exchanges with their staff and
with oversight agencies such as the Ombudsman and Auditor General.
Tasmanian House of Assembly
The Tasmanian House of Assembly has no formal policy in place regarding external expert assistance
to committees. However, in the past, it was relatively common practice for assistance to be provided to
committees by relevant government departments, and where the government supported establishing a
select committee on a particular issue, they would usually be open to providing technical assistance
from the relevant department.
The Assembly has not had any recent examples of a committee engaging external expert assistance,
other than committees seeking legal advice, but listed examples from the 1990s where committees had
access to external assistance including for a Joint Select Committee on Workers Compensation60, a Joint
Select Committee on Superannuation61 and a Joint Select Committee on HIV/AIDS.62
For the above mentioned inquiries, the committees resolved to admit the external parties to deliberative
meetings, the external parties were provided detailed briefings on confidentiality and privilege matters,
and parliamentary staff involved were mindful of issues of conflicts of interest that could arise as a
result of the arrangements.
Legislative Council of Western Australia
The Legislative Council of Western Australia does not have a policy in relation to the engagement of
experts and such assistance is not undertaken very often.
The most common external experts the Legislative Council of Western Australia engage are barristers
for the provision of legal opinion for the Joint Standing Committee on Audit. The committee is
required to 'appoint a suitably qualified person … to conduct … a performance and legislative review'.63
The order of the House establishing the committee authorised the committee to establish a working group
consisting of specified external experts to assist and advise the committee.
61 The order of the House establishing the committee included a provision that the committee shall have access to
expert superannuation advice from Treasury.
62 Officers from the department of health were allocated to assist the committee.
63 Auditor General Act 2006 (WA), s 48(3).
60
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In 2015/16, the committee split the review and hired two different firms; one to conduct the
performance audit and one to conduct the legislative review of the Auditor General Act 2006. The
committee followed procurement policies that apply to the public sector, amending those policies
where relevant to reflect the unique characteristics of the Parliament as a contracting party.
Legislative Assembly for the Australian Capital Territory
The Legislative Assembly in the Australian Capital Territory (ACT) maintains a modest budget
allocated every year to allow committees to access external advice. To secure funds, a committee writes
to the Speaker seeking approval and explains why the committee cannot access the required expertise
within the Committee Support unit. The Speaker may grant initial approval to begin procurement but
also signs the resulting contract.
The funds are usually allocated to a Budget Advisor to the annual Select Committee on Estimates. The
Budget Advisor is in place of a dedicated Parliamentary Budget Office to provide written analysis of the
budget, a private briefing to the committee and to answer any follow-up questions the committee may
have.
There have been recent inquiries where standing committees have sought initial approval from the
Speaker to engage technical experts but have not proceeded with the procurement. The Legislative
Assembly also engages legal advisors to the Scrutiny Committee under contract for each term of the
Assembly.
Some issues encountered with engaging external experts include the limited pool of relevant experts to
draw upon, "mission creep" from committee members who seek additional information and work
beyond the scope of the expert's contract and, given the infrequent use of contractors, and the need to
train and refresh staff knowledge of procurement processes to ensure they are applied correctly.
New South Wales Legislative Assembly
The NSW Legislative Assembly does not have a current policy for the engagement of consultants or
experts to work with committee secretariats. Pursuant to section 48A of the Public Finance and Audit
Act 2013, the Public Accounts Committee (PAC) tenders for the engagement of contractors to review
the Audit Office every four years. The scope of the work is decided by PAC and the engagement of the
contractors is undertaken by the Clerk.
In 2003/4 the Legislation Review Committee (LRC) established a panel of legal experts for review of
legislation for the committee. Under this arrangement, bills were allocated to the experts for review and
the writing of reports. The legal experts were paid for the work undertaken and were not on a retainer.
Issues such as the tight timeframes for producing reports, panelists' availability at short notice and tight
turnaround time of back-to-back sitting weeks, were identified.
In the past, Assembly administered committees have also requested expert assistance from public
sector agencies, such as the Audit Office, facilitated by secondments.
The Assembly has not engaged external subject experts for other Assembly administered committees in
recent years.

Report 12 - September 2020

23

LEGISLATIVE COUNCIL
Consultation on highly contentious bills and committee access to external experts

Legislative Council and Legislative Assembly of Victoria
The Legislative Council and Legislative Assembly of Victoria have no specific policy position on the
engagement of external subject experts beyond normal parliament wide policies on the engagement of
consultants.
The standing orders of the Legislative Council of Victoria state that:

Each committee shall be provided with all necessary staff, facilities and resources and shall be
empowered to appoint persons with specialist knowledge for the purposes of the committee, with
the approval of the President.64

The Legislative Assembly standing orders state that:

A committee may commission a person to investigate and report to the committee on any aspects
of a proposal, matter or thing being inquired into or being considered by the committee.65

The Legislative Assembly standing order also makes provisions for engagement of public servants,
most often a secondment arrangement, with the consent of the Premier.
Some committees in the Victorian parliament have standing, formalised or contractual arrangements
with external experts. For example, the Joint Scrutiny of Acts and Regulation Committee retains a
human rights expert over the life of the parliament. Further, some committees are required by statute to
engage external experts such as an auditor. At times of high workload committees have engaged paralegals or researchers for limited periods by approaching a university directly.
Notwithstanding these provisions, the Victorian parliament advised that it is relatively unusual to seek
expert assistant. However, examples of when assistance has been sought include matters requiring
specific legal research or advice66, a technical scientific matter67, and a matter of significant economic or
financial complexity which the secretariat does not have the internal skills to meet.68
The committee procedure manual for staff outlines the mechanics of engaging experts and issues they
need to consider in contract management. For example, the committee needs to approve the choice of
expert and the expert needs to meet with the committee as required. The expert takes direction from
the committee manager to understand committee practice.
Australian Senate
Standing Order 25(17) of the Australian Senate require committees to be provided with "all necessary
staff, facilities and resources." The Senate has sought expert external assistance from outside the
Parliament to provide specialist knowledge that is not available within a secretariat.
Committees have occasionally seconded specialists to the staff of the secretariat for a defined period,
subject to the availability of their funding. This option is available where the specialist is a
Commonwealth officer seconded to the committee by the officer's home department.
Legislative Council of Victoria, Standing Orders, 2018, 23.31, p 77.
Legislative Assembly of Victoria, Standing Orders, 2019, 226A, p. 94.
66 For the inquiry into child abuse by religious organisations.
67 For the for the inquiry into fracking a hydrogeologist was engaged.
68 For the inquiry into the lease of the Port of Melbourne.
64
65
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Another option available to committees, but seldom used, is to engage a specialist as a consultant to
advise on matters of technical complexity arising during an inquiry. This is subject to the formal
resolution of the committee and approval of the President. In these circumstances, the secretary of the
committee is responsible for drawing up the contract of engagement and managing the quality,
timeliness and cost effectiveness of the consultant's contribution.
The three legislative scrutiny committees supported by the Department of the Senate: Regulation and
Ordinance, Scrutiny of Bills and the Joint Committee on Human Rights, are the only committees to
have a regular arrangement for expert advice69, reflecting the technical nature of the legislative scrutiny
role performed by the committees.
Australian House of Representatives
House of Representatives committee secretariats have employed expert advisors from time to time.
Such appointments are usually for the duration of a specific inquiry or the performance of a specified
task of limited scope, where particular skills or subject matter knowledge is required to supplement the
secretariat's own resources.
In recent times, secretariats have called on specialist external assistance where it has been necessary to
obtain legal advice on the role and powers of statutory committees. Engagements of external experts
are subject to availability of funds and compliance with usual procurement or employment policies.
Committee Office publications contain advice to secretariats regarding the need for consultants to
represent value for money and avoiding risks associated with the contracting process.
Committee secretariats also frequently obtain external assistance in the form of seconded staff from the
public service or defence force. Secondments can afford greater flexibility than engaging an external
consultant, but may give rise to other issues for consideration including the management of conflicts of
interest.
New Zealand House of Representatives
In the New Zealand Parliament, engaging an independent specialist to provide advice or support to a
committee is a regular occurrence. The Parliament has developed two codes of practice for the
assistance of the Auditor-General and the Parliamentary Commissioner, and guidelines for the
engagement of expert assistant to Select Committees.
Any committee can access independent expertise via the Office of the Clerk and funding is set aside by
the Office for such requests. Requests do not need to be approved by the Speaker, but a committee
resolution to engage an expert is required, the committee having generally considered a short list of
candidates with the necessary skills and experience. Committee members are free to suggest candidates
but it is up to the committee to decide who to engage. Experts are then contracted by the Office of the
Clerk to provide the support, and contracts are managed by the Clerk of Committees.
Sometimes external assistance can be ongoing, such as the expert tax advisor position that has been
available to the Finance and Expenditure Committee since 1992 for its consideration of tax legislation.70
69
70

Each committee receives support from a consultant legal advisor.
Harris M et al, McGee Parliamentary Practice in New Zealand, 4th edition, 2017, ch 21, p 302.
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However, generally, advisers are engaged ad hoc for a particular item of business before the
committee.71
Issues identified by the New Zealand Parliament when engaging an external expert include the relatively
small pool of available experts who do not have a perceived conflict of interest, "mission creep" with
requests from committee members, and making sure experts use contract hours appropriately.
The Office of the Clerk has also recently started a pilot to align researchers and analysts from the
subject teams in the Parliamentary Library with committees as another source of independent expertise
and information. Researchers attend committee meetings and committees are able to make information
or research requests to them.

71

For example, the Environment Committee recently used an independent expert on their inquiry into food waste.
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Appendix 3 Minutes
Minutes No. 1
Thursday 20 June 2019
President’s Dining Room, 2.00 pm
1.

Members present
Mr Ajaka (Chair)
Mr Borsak
Mr Harwin
Ms Hurst
Mr Khan
Mr Mallard
Mrs Mitchell
Mr Moselmane
Revd Mr Nile (from 2.13 pm)
Mr Searle
Mr Secord

2.

Apologies
Ms Faehrmann
Mrs Maclaren-Jones

3.

Correspondence
Resolved, on the motion of Mr Searle: That the committee note the following items of correspondence:

Received:

 Letter from the Premier to the President requesting that the Procedure Committee inquire into
measures to modernise and improve the function and efficiency of the Legislative Council
 Letter from The Hon Taylor Martin MLC to the President requesting that the Procedure Committee
inquire into the broadcast of proceedings resolution of continuing effect
 Letter from Ms Cate Faehrmann MLC to the President requesting that the Procedure Committee
inquire into the broadcast of proceedings resolution of continuing effect.

4.

5.

Letter from the Premier
Resolved, on the motion of Mr Borsak: That the President write to the Premier:
(a)

indicating that the Procedure Committee had discussed her letter,

(b)

forwarding a copy of the Legislative Council’s sessional orders highlighting the changes on 8 May
2019 and noting that the Procedure Committee will monitor and evaluate the operation of the
changes during the Spring sitting period, and

(c)

noting that the Procedure Committee would keep abreast of any reforms adopted by the Legislative
Assembly and would consider these, or any other proposals that the Premier may have in mind.

Inquiry into the broadcast of proceedings resolution
Resolved, on the motion of Mr Mallard:
That the Procedure Committee inquire into and report on:
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(a)

the broadcast of proceedings resolution of continuing effect, adopted on 18 October 2007, and

(b)

any other related matter.
Resolved, on the motion of Mr Moselmane:
1. That the committee secretariat prepare an issues paper on the topic of broadcasting for
discussion at the next meeting of the committee.
2. That the Chair write to all members of the Legislative Council and other relevant parties seeking
submissions on the inquiry terms of reference.
3. That the Chair write to all Legislative Council committee chairs advising that the Procedure
Committee has adopted terms of reference for an inquiry into the broadcast of proceedings
resolution and that until such time that a new resolution is adopted, members must continue to
adhere to the current resolution.

6.

Other business
Mr Khan raised the consistency in the application of procedural rules for Legislative Council committees.

7.

Adjournment
The Committee adjourned at 2.16 pm sine die.

David Blunt
Clerk to the Committee
Minutes No. 2
Wednesday 18 September 2019
President’s Dining Room, 2.00 pm
1.

Members present
Mr Ajaka (Chair)
Mr Borsak
Mr Buttigieg
Ms Faehrmann
Mr Harwin
Ms Hurst
Mrs Maclaren-Jones (from 2.09 pm)
Mrs Mitchell
Mr Moselmane
Mr Searle
Ms Sharpe

2.

Draft minutes
Resolved, on the motion of Mr Searle: That draft minutes no. 1 be confirmed.

3.

Correspondence
The committee noted the following items of correspondence:

Sent:
 28 June 2019 – Letters from the President to Chairs of Legislative Council Committees advising that
committee members should adhere to the current broadcasting resolution (example letter attached).
 28 June 2019 – Letter from the President to the Premier responding to the Premier's letter requesting
that the Procedure Committee inquire into measures to modernise and improve the functions and
efficiency of the Legislative Council (attached).
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 24 July 2019 – Letter from the President to Hon Justin Field, Chair of Select Committee on the Proposal
to Raise the Warragamba Dam Wall, advising that committee members should adhere to the current
broadcasting resolution (attached).
4.

Conduct of committee proceedings
Resolved, on the motion of Mrs Mitchell: That unless the committee decides otherwise, the following
procedures are to apply for the life of the committee:
1.
2.

5.

Submissions to inquiries are to be published, subject to the committee clerk checking for
confidentiality and adverse mention and, where those issues arise, bringing them to the attention of
the committee for consideration.
Media statements on behalf of the committee be made only by the Chair.

Broadcast of proceedings resolution inquiry
5.1 Issues paper
The committee considered the issues paper prepared by the secretariat.
5.2 Submissions
Resolved, on the motion of Mr Searle: That the committee publish submission nos 1-7.

6.

Consultation on highly contentious bills inquiry
The Chair tabled the terms of reference for the inquiry referred by the House on 20 June 2019.
The committee considered the reference and conduct of the inquiry.
Resolved, on the motion of Mrs Mitchell:
That:

1. The committee secretariat prepare an issues paper on the topic of consultation on highly
contentious bills for discussion at the next meeting of the committee.
2. The secretariat email members with a list of stakeholders to be invited to make written
submissions, and that members have two days from the email being circulated to nominate additional
stakeholders.
3. The closing date for submissions be 8 November 2019.

7.

Adjournment
The Committee adjourned at 2.11 pm, sine die.

David Blunt
Committee Clerk
Minutes No. 3
Wednesday 17 June 2020
Preston Stanley Room, 1.42 pm
1.

Members present
Mr Ajaka (Chair)
Mr Borsak
Mr Buttigieg
Ms Faehrmann
Ms Hurst
Mr Khan
Mr Latham (participating)
Mrs Maclaren-Jones
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Mr Mallard
Mrs Mitchell
Mr Roberts
Mr Searle
Ms Sharpe
Mr Tudehope
2.

Draft minutes
Resolved, on the motion of Mr Searle: That draft minutes no. 2 be confirmed.

3.

Correspondence
Resolved, on the motion of Mr Searle: That the committee note the following items of correspondence:

Received:



14 October 2019 – Email from Mr Richard Pye , Clerk of the Senate to the Secretariat, advising that
the Department of the Senate will not be making a submission to the Consultation on highly
contentious bills inquiry.
15 October 2019 - Email from Ms Lori Gray, Assistant Private Secretary, The Scottish Parliament to
the Secretariat, advising that the Scottish Parliament will not be making a submission to the
Consultation on highly contentious bills inquiry.

4.

Inquiry into ePetitions
The Chair tabled the terms of reference for the inquiry referred by the House on 24 March 2020. The Chair
also tabled a briefing paper prepared by the Secretariat in relation to the ePetitions system being developed
by the Legislative Assembly.

5.

Inquiry into the broadcast of proceedings resolution
The committee noted that the report on the inquiry into the Broadcast of Proceedings is currently being
drafted.

6.

Inquiry into consultation on highly contentious bills
Resolved, on the motion of Mr Mallard: That the committee publish submission no. 1.

7.

Inquiry into committee access to external experts
Resolved, on the motion of Mrs Maclaren-Jones: That the committee publish submission nos 1-12.

8.

Consideration of Chair's draft report on inquiries into consultation on highly contentious bills and
committee access to external experts
Consideration of the draft report was deferred until the next meeting.

9.

Other business
Consideration of the draft report having been deferred, and given the time available, the President enquired
with members whether there were any other matters they wished to raise. No matters being raised, the
President invited the Clerk to provide an update to members on work being undertaken in the Legislative
Council Procedure Office in relation to orders for the production of documents under SO52. The Clerk
therefore advised members that the Procedure Office is currently:




30

Finalising a set of drafting guidelines and an agenda for a workshop for members and their staff,
along the lines of previous procedural workshops conducted in 2019, and with a view to identifying
the sorts of information required by the Procedure Office in order to be able to assist members to
appropriately target their SO52 motions.
Finalising specifications for the development of a system that could facilitate electronic returns to
orders for papers.
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Discussion ensued. Mr Searle raised the proposal put forward by the Independent Legal Arbiter for a round
table in relation to the arbiter process.
The President proposed that the Clerk prepare a briefing paper for members of the Committee to be tabled
for the information of members at the next meeting.
10.

Adjournment
The Committee adjourned at 2.16 pm until Wednesday 5 August at 1.30 pm.

David Blunt
Clerk to the Committee
Minutes No. 4
Thursday 3 September 2020
Preston Stanley Room, 10.04 am
1.

Members present
Mr Ajaka (Chair)
Mr Borsak
Mr Buttigieg (from 10.06 am)
Mr Harwin
Ms Hurst
Mr Khan
Mrs Maclaren-Jones
Mr Mallard
Mrs Mitchell
Mr Roberts
Mr Searle
Ms Sharpe
Mr Shoebridge (substituting for Ms Faehrmann)
Mr Tudehope

2.

Substitutions
Mr Shoebridge substituted for Ms Faehrmann.

3.

Draft minutes
Resolved, on the motion of Mr Roberts: That draft minutes no. 3 be confirmed.

4.

Correspondence
Resolved, on the motion of Mr Searle: That the committee note the following items of correspondence:

Received:





8 January 2020 – Email from Mr Percy Allan, Chair, Steering Committee, Evidence Based Policy
Research Project, providing a further late submission to the inquiry.
8 July 2020 – Email from Mr Percy Allan, Chair, Steering Committee, Evidence Based Policy
Research Project, clarifying that the Evidence Based Policy Research Project is separate from the
newDemocracy Foundation and subsequent emails.
21 July 2020 – Email from Mr Percy Allan, Chair, Steering Committee, Evidence Based Policy
Research Project, providing a further late submission to the inquiry.
18 August 2020 - Email from Mr Percy Allan, Chair, Steering Committee, Evidence Based Policy
Research Project, providing a further late submission to the inquiry.
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5.

Consideration of Chair's draft report on inquiries into consultation on highly contentious bills and
committee access to external experts
The Chair submitted his draft report which, having been circulated, was taken as being read.
The committee considered the report as a whole.
Resolved, on the motion of Mr Shoebridge: That the following paragraphs be inserted after 3.5:
3.6

The committee has reviewed the proposal from Professor Allan for a statement of public interest
and sees some utility in the suggestion. The committee suggests that the Government consider
the proposal to table a statement of public interest with each bill introduced. The committee will
then review the standing orders in light of the Government's response to this report.

Resolved, on the motion of Mr Shoebridge: That paragraph 1.45 be amended to read:
1.45

The model involves the recruitment of three additional senior research staff and the establishment
of a panel of subject matter experts. The panel would be administered by the Parliamentary
Library Research Services and accessed on an as needs basis.

Resolved, on the motion of Mr Shoebridge: That paragraph 1.46 be amended to read:
1.46

The model estimates the cost of a subject matter expert, for a committee inquiry at $40,000 and
also assumes the allocation of one FTE Research Service officer to prepare an Issues Paper for
each inquiry. On that basis, the estimated cost of providing research for four bill inquiries in a
year is $613,370.00, and the cost for seven bill inquiries is $876,244.00.

Resolved, on the motion of Mr Shoebridge, that paragraph 3.14 be amended to read:
3.14

Based on the allocation of both a subject matter expert, and one FTE Research Service staffer to
prepare an Issues Paper for each inquiry, the table below estimates costs for four inquiries in a
year and seven inquiries in a year:

Resolved, on the motion of Mr Shoebridge, that paragraph 3.15 be amended to read:
3.15 On the other hand, the NSW Parliamentary Library Research Service submission to the inquiry into
committee access to external experts provides a proposal for the establishment of an expert panel
and additional resources for the Research Service to establish and administer the panel only.
Resolved, on the motion of Mr Searle, that paragraph 1.26 be amended to read:
1.26

Over the last 20 year period between three and 17 private members' bills have been introduced
in the Council each year, with an increasing number in recent Parliaments. However, it is rare that
the House has supported private members' bills, with the vast majority being defeated at the
second reading stage, 47 passing the Legislative Council but not the Legislative Assembly, 47
passing the Legislative Council but not the Legislative Assembly, and only 20 proceeding through
both Houses during that period.

Resolved, on the motion of Mr Buttigieg: That the draft report, as amended, be the report of the committee
and the committee present the report to the House.
That the report be tabled on 15 September 2020.
That the submissions, minutes of proceedings and correspondence relating to the inquiry be tabled in the
House with the report.
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6.

Inquiry into ePetitions
The Chair tabled a briefing paper prepared by the Secretariat in relation to the ePetitions system being
developed by the Legislative Assembly.
Resolved, on the motion of Mr Shoebridge: That the Clerk continue to work with IT to develop an
ePetitions system for the Council based on the current Legislative Assembly system.
Resolved, on the motion of Mr Shoebridge: That the Secretariat draft a report for consideration by the
committee including:

the rules and processes adopted by the LA

any feedback from the LA on the operation of the epetitions system

any variations recommended or required based on current practices and procedures in the Council

a sessional order for the implementation of epetitions in the Legislative Council.

7.

Briefing paper on orders for papers issues
The Chair tabled a briefing paper prepared by the Secretariat in relation to orders for papers. The committee
noted that the briefing paper will be included as an agenda item at the next meeting.

8.

Inquiry into the broadcast of proceedings resolution
The committee noted that the draft report on the inquiry into the Broadcast of Proceedings will be circulated
prior to the next meeting.

9.

Adjournment
The Committee adjourned at 11.07 am, sine die.

David Blunt
Clerk to the Committee
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Appendix 4
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Discussion Paper – Highly contentious bills
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