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Abstract
Structural change in organisations is stressful for staff and the managers who must implement
it. Most change programs use employee communication techniques to support change
directions set by senior executive decision makers - dominant coalitions.

This research used a single case study to explain the context and management discourses of a
major re-structure of an Australian Federal Government agency, the former Civil Aviation
Authority (CAA), during the early 1990s. A content analysis examined the use of keywords in
management discourses that argued the need for change. The keywords represented the two
major change discourses: micro-economic reform and aviation safety regulation. A critical
discourse analysis investigated the dominant coalition's discourse strategies to justify change.
Content and process communication theories, and the role of framing in organisational
change, were used to explain how employees may have reacted to change directions.

The research found that change directions were framed as an economic imperative that
clashed with a traditional organisational culture that emphasised the primacy of aviation
safety. It found that mixed messages by the two principal members of the dominant coalition
who drove change exacerbated the clash.

The results suggest a need for further analysis of management discourses used to inform
employees about structural change, especially in organisations that have legislative
responsibilities. Further analysis of change messages framed by dominant coalitions could
lead to a deeper understanding of how they affect employees and the change process.
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Chapter 1
Introduction
In addition to being decision-makers, managers also have to be motivators.
- Lee Iacocca

1.1

Background to the study

In the spring of 1994, trauma engulfed Australia's Civil Aviation Authority (CAA). The
disappearance of a light aircraft over the Pacific Ocean with the loss of nine people, and a
critical Coroner's report into another fatal crash led to Parliamentary criticism of the
Authority's ability to deliver a safe airways system for Australia (James, 2001). A
Parliamentary Library chronology of aviation safety regulation between 1981 and 2001
(James, 2001) lists similar challenges throughout the whole of the Authority's existence.
Criticism of the CAA continued throughout the Spring and early summer of 1994. This
involved a series of disclosures about the CAA's performance in monitoring aviation safety
standards, the dismissal of the head of CAA safety and claims by a middle-ranking manager
that the Chief Executive had doctored a report on safety standards for the Board (James,
2001). Parliamentary, judicial and internal inquiries into the CAA's activities and staffwere
established, the Authority's safety regulation function was excised to establish a new
organisation (James, 2001). The CAA's actions on noise abatement after Sydney Airport's
third runway was opened created political problems for both the Federal and NSW Labor
Governments (James, 2001). In February 1995, the CAA's Chief Executive, Frank Baldwin,
resigned after an inquiry into how a $200 million contract for an air traffic control system was
awarded. In the same month, the CAA's senior executive responsible for technical matters, Dr
Rob Edwards, was dismissed (James, 2001).
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In July 1995, the Parliament enacted the combined Civil Aviation Legislation Amendment Act
1995 and Air Services Act 1995 to split the CAA into organisations responsible separately for
aviation safety regulation and air traffic control operations: the Civil Aviation Safety
Authority (CASA) and Airservices Australia (AA) (James, 2001). The Australian
Parliamentary Library Bills Digest 1, 1996-97, reported that the break-up of the Authority
resulted directly from concern about safety regulation by the CAA following the death of a
total of 16 people in two general aviation accidents. This brought to an end the process of
translating the administration of civil aviation in Australia from a Department of State into a
Government Business Enterprise. That process had begun in September 1984 when the then
Hawke Labor Government introduced legislation to charge fees for the provision of air
navigation services. Two months later, the Melbourne businessman, Henry Bosch, had
produced the report of his Independent Inquiry into Aviation Cost Recovery. On 1 July 1988,
the Civil Aviation Act 1988 established the Civil Aviation Authority as a statutory authority
(James, 2001).

The acquisition of the CAA's national headquarters in Canberra was the most visible sign of
its change from a public service department to a Government Business Enterprise. The
headquarters, the Allan Woods Building, nestles at one end of Glebe Park, a privately-owned
complex which consists of a recreation area, convention centre, office buildings, a five star
hotel and Canberra's casino. The Authority bought the building for $65 million, furnished it
for $2 million more and named it for its first Chairman, the long-time senior bureaucrat Allan
Woods. In 1988 Allan Woods was moved from his post as Secretary of the Defence
Department following are-shuffle ofthe Federal Ministry and was appointed Chairman ofthe
CAA. Woods died after just a year in office and before the building was officially opened by
the then Federal Minister for Transport and Communications, Kim Beazley. Woods was
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succeeded in January 1990 by the Sydney businessman and pilot, Dick Smith, already a CAA
director but nonetheless scathing critic of the aviation regulatory regime (Smith, 1984; James,
2001). James (2001) reports that Smith was appointed Chairman under an "affordable safety
policy crusade" and that he recruited Baldwin to restructure the organisation, a process that
resulted in plans for reductions in staffing levels from 7500 to 3500 over five years.

At the same time as this organisational restructure, re-staffing of the Authority's senior
management, from the Chief Executive's level to "branch" heads, was underway. This was a
consequence of the Authority's transition to a full Government Business Enterprise (GBE). It
meant that senior executives had to apply for their own jobs in a competitive selection
process.

This study examines the way in which change directions were explained to CAA staff. It uses
historical research, a content and critical discourse analysis and the researcher's reflexive
review of his experiences in the organisation.

1.2

Significance of the problem

The ability of organisational leaders to communicate change directions to generate employee
support for new corporate visions is essential to the success of restructuring plans (Barrett,
2002; Beer & Eisenstat, 2004; Dakin, 1989; DiFonzio & Bordia, 2002; Gillis, 2004; Hamel,
2000; Jordan, 2004; Keegan & Lahey, 2001; Kotter, 1999; Laroche, 2004; Lewis, 2000;
Pascale & Stemin, 2005; Stroh, 2006, 2007; Wood et al, 2004).

Structural change in organisations is stressful for both staff and the managers who must
implement it. Most change programs use employee communication techniques to support the
directions for change that have been set by senior executive decision makers - dominant
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coalitions. However, change directions do not always include employee views about how the
organisation might alter its strategies and better pursue operational objectives. The reason for
this is that dominant coalitions set change directions before they consult with staff.
Consequences of this traditional approach are that organisational change interventions often
fail. Employees often find it difficult to match new goals with their own personal aspirations
for the organisation. Many employees experience conflict and reduced work satisfaction,
sometimes accompanied by difficulties with adjustment when they attempt to make sense of
the change.

The literature on communication during corporate re-engineering, stresses the need for leaders
to set the values and objectives of their organisations (for example, Beer & Eisenstat, 2004;
Kotter, 1995; Laroche, 2004; Lewis, 2000; Nash, 1995; Peters & Waterman, 1984; Roper,
2005). Employees will accept those values and objectives ifthey trust the leaders who set
them (Wilson, 1994). Such trust is earned; leaders cannot demand it (Wilson, 1994).

Sometimes the values of an organisation are set by legislation and associated regulations.
Safety regulation of air transport was a legislated value for the Civil Aviation Authority and
its predecessors, and it was a value reflected in the CAA's mission statement (CAA Annual
Report, 1989-90). Such legislative and regulatory values, which in the CAA's case give

primacy to safety and set out in great detail how, for example, aircraft are to be maintained,
do not always match the corporate values set by leaders, especially in a change process.

When any organisation is to re-direct its corporate focus and shed staff, effective
communications with full range of its stakeholders is vital (see, for example, Barrett, 2002;
Gillis, 2004; Gregory 2000; Lewis, 2000; Recardo, 1995). It is my hypothesis that
communication by Smith and Baldwin was not effective because they often gave mixed
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messages to staff because oftheir focus on a change discourse that was not in accord with the
organisation's culture.

In July 1993, almost two years after the results ofthe Review of Resources were announced to
the staff, and only months after Baldwin's own departure from the Chief Executive's suite,
the new Managing Director, Doug Roser, announced that restructuring would be eased
(Falvey, 1993). Roser promised a more consultative approach with staff and the Authority's
stakeholders, the aviation industry, the Parliament and the public (Falvey, 1993). On the day
he was confirmed as Chief Executive, Roser said

Change in management is always difficult. If you are going to really change an
organisation, you have to take the people with you and put a lot of effort into
consultation and working with those people so they understand the change and are
part ofthat change. (Falvey, 1993)
Roser had passed judgement on an era which brought him to the Authority and gave him his
chance for the top job. This study aims to shed some light on the clash of cultures which made
change in the CAA so difficult and which ultimately cost Roser the Managing Director's
office.

1.3

Purpose of the study

While there has been extensive research by organisational scholars on the impact of internal
communication (Alexander, 2006), much of the literature on employee communication is
based on case studies of successful programs. Some scholars argue that there is little work
that offers frameworks, models and constructs to help guide employee communication
programs (Freitag & Picherit-Duthler, 2004; Lewis, 2000), especially during organisational
change. Lewis (2000) argues for research into how change is communicated and by whom
and with what results. This study pursues one of Lewis's (2000) suggested further research
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topics: how vision is created by change implementers and lower level employees.

The processes by which dominant coalitions consult employees about structural change are
vital to the success of the change program. The traditional paradigm for consultation is for
dominant coalitions to set change directions then canvass staff about the proposals. The
consequences of not including employee views on how change ought to be implemented, or
of unclear communication about the new directions, are resistance, resentment, and
difficulties for employees in matching the new direction to personal perspectives (Christen,
2005; Dakin, 1989; Kotter, 1995; Lewis, 2000; Recardo, 1995; Taylor, 1999).

The study contributes to a broadening of our understanding of possible causes of why
employees sometimes resist and resent structural change, especially when change directions,
and messages supporting them, seem to conflict with organisational cultures. In the current
research case, organisational culture reflected the central objective of its mission and the
statutory Australian and international obligations set for it in Federal legislation. The change
directions were set by the Federal Government's micro-economic reform agenda, of which
economic deregulation of Australian aviation was an important element. Micro-economic
reform was the principal reason that the former Department of Aviation was translated into a
Government Business Enterprise.

1.4

Theoretical framework

This study responds to the argument by Freitag and Picherit-Duthler (2004) that more
research is needed to develop frameworks, models and constructs for communication during
change. The study reflects the research Lewis (2000) proposed into how vision is created
during change and the role of formal and informal communication. Thus it will be based on
the following assumptions.
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1.4.1

Political and economic context

Structural change is a response to external economic and political factors, but is complex,
difficult for both those who implement it and employees who are affected by it, and often
creates resistance and resentment (Christen, 2005; Dakin, 1989; Kotter, 1995; Lewis, 2000;
Recardo, 1995; Taylor, 1999). Thus,

a)

Change needs to reflect organisational social norms and shared values (Kotter, 1995).

b)

Attempts to change organisations will be undermined if leaders trivialise values and
behaviours that employees believe are important (Nash, 1995).

c)

Senior managers need to discuss issues with staff to reduce cynicism about change,
increase trust and to develop commitment to new directions (Beer & Eisenstat, 2004).

d)

Change needs to bridge the gap between what is actually happening in the organisation
and what it is possible for the organisation to achieve (Pascale & Sternin, 2005).

1.4.2

Communicating change

Organisational leaders need to communicate reasons for change effectively so that employees
understand and accept new directions. Thus,

a)

Employees will support change directions if they assess staff communication to be clear,
credible, continuing, consistent and two-way, and that it identifies employee concerns
and unresolved issues (Barrett, 2002; Brennan, 1991; J.E. Grunig, 2001; Keegan &
Lahey, 2001; Kotter, 1995; Morley, 1991).

b)

Effective employee communication is critical when organisational leaders attempt to
introduce a new value system (Brennan, 1991; Doyle, 1991; Economo & Zorn, 1999;
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Fairhurst, 1993; Keegan & Lahey, 2002; Lewis, 2000; Recardo, 1999; Stroh, 2006).
c)

Organisationa1leaders use discursive framing devices, and interpretive repertoires, to
promote change directions (Fairhurst, 1993; Hackley, 2000; Lewis, 2000).

1.4.3

Understanding change

The ability of employees to accept change depends on their ability to make sense of what is
proposed, to have their needs met, to be motivated about potential new roles, and to be
persuaded to accept a new direction that may conflict with existing attitudes. Content and
process communication theories can help to explain how this may have occurred in the Civil
Aviation Authority.
a)

Resistance and resentment about change might be a result of employees sensing that their
self-esteem and job security are threatened by change (Maslow's Hierarchy of Needs, in
Wood, et al, 2004).

b)

Employees' feelings of insecurity result from change agents seeking to influence
employee behaviour in a way that conflicts with the organisation's culture (McClelland's
Acquired Needs Theory (Wood, et al, 2004).

c)

Change sometimes threatens employees' professionalism and thus job satisfaction
(Vroom's Expectancy Theory, Wood, et al, 2004).

d)

Highly educated employees consider and elaborate leaders' change messages rationally
(Petty & Cacioppo's Elaboration Likelihood Model, in Gabbot & Clulow, 1991).

e)

Resistance to, and resentment about, change might be explained by Herzberg's (Wood, et

al, 2004) "dissatisfiers" (the new change directions) appearing to overwhelm "satisfiers"
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(responsibility and professional achievement).

Chapter 2 presents a review of literature that deals with organisational change. It examines the
impact of organisational values and staff morale on change, how restructures can be managed
to build employee support to avoid resentment and resistance, and the role of communication
in supporting restructure directions. The chapter also examines some theoretical approaches
that are used to interpret the research findings reported in this thesis.
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Chapter 2
Literature review

2.1

Introduction

Organisations are instruments of control and order (Hackley, 2000) in which systems ensure
that business goals are met. Hackley (2000), for example, describes how organisations select
skills, control conflict, and manage the way in which people work and the conditions under
which they do so. Despite this view of organisational control and order, radical organisational
change, especially when it involves workforce reductions, is difficult for staff and the
managers who must implement it. (Jordan, 2004; Kegan & Lahey, 2001; Lewis, 2000;
Strebel, 1996) Nevertheless, successful organisational change requires support from the staff.
Thus a priority task for leaders is to apply effective communication to inform staff about new
directions, and to help them come to a positive understanding that the board and management
have carefully thought through the change objectives. Kotter (1995) describes this as
"particularly challenging" and "tough" especially when downsizing is part of the change
vision. Lewis (2000) found that 'communicating vision' and 'negative attitudes' (pp. 128
129) were the most frequent problems that 89 implementers of change that she studied
encountered.

Dynamic leaders recognise the importance of two-way communication (Grunig, J.E., 2001) in
resolving competing interests, reducing resistance, scepticism and grief about change
outcomes. Greater transparency initiated by effective two-way communication enhances
employees' sense of control and inhibits the process by which uncertainty generates anxiety
(DiFonzio & Bordia, 2002).
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Stroh (2006) found that positive relationships with internal and external stakeholders built
through constant communication and feedback, assists change management.

The ability of organisations to deliver successful change is often inhibited by what Kotter
(1999) describes as structural or human resistance. He urges organisations to use "people who
want to act" to help frame, and thus own, change directions. Laroche (2004) suggests why this
might be so. He notes that sustained cooperative behaviour requires a high degree of
consensus about organisational goals.

2.2

Organisational values

Organisational values are the beliefs on which the organisation bases its policies and actions.
Peters and Waterman (1984) found that in their so-called "excellent" companies explicit
attention was paid to values, and that the leaders of these companies created exciting
environments through personal attention, persistence and direct intervention far down the line.
They concluded that clarifying the organisation's value system and "breathing life into it"
were the greatest contributions a leader could make. Peters and Waterman (1984) noted that
the excellent companies were clear about what they stood for, and were serious about value
shaping leading Peters and Waterman to question whether it was possible for a company to be
"excellent" without clarity on values. They found that values were almost always stated in
qualitative, rather than quantitative, terms; financial objectives were almost always ambitious
but never precise; and that financial and strategic objectives were never stated alone but
always discussed in the context of other things the company expected to do well: Peters and
Waterman (1984) found that the management approach in their excellent companies exhibited
seven basic values:

1. A belief in being the "best"
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2. A belief in the importance of the details of execution, the nuts and bolts of doing the
job well
3. A belief in the importance of people as individuals

4. A belief in superior quality and service
5. A beliefthat most members ofthe organisation should be innovators, and its corollary,
the willingness to support failure
6. A belief in the importance of informality to enhance communication

7. Explicit belief in and recognition of the importance of economic growth and profits.

Government and semi-government organisations derive special values from the legislation by
which they are established. For example, the corporate plan ofthe Australian Electoral
Commission might establish a set of values about professionalism and cost-effectiveness in
conducting elections. However, it is the Commonwealth Electoral Act that establishes the core
values of the Commission through its detailed instructions on how elections are to be called,
conducted and counted. These instructions protect the rights of eligible citizens to participate
and to privacy about how they vote as well as providing a guarantee that the ballot will be
fairly conducted and counted. Every level of the public sector is governed by legislation that
is observed stringently by those responsible for undertaking the tasks for which it was
enacted. For the Civil Aviation Authority, the subject of the present research, safe aviation
was the prime organisational value: its "central objective". (CAA, 1991c)

In a commentary about programs to reintroduce corporate values during the 1990s in the wake
ofre-engineering, Nash (1995) noted that it was hard to package morality without provoking a

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

12

countercultural reaction of aggressive cynicism or quiet withdrawal. Corporate ethics
statements, among responses to the troubled times ofthe 1980s, were often conceived "in
glorious isolation" by the chairman or a few top managers, and "cast in a legalistic format,
only to be shoved into a back file drawer by the few managers who actually retained them"
(Nash 1995, pp. 8-9). Nash (1995) found that values statements suffered similar fates. Nash
(1995) argued that ethics and values statements had little effect on corporate culture. Any
attempt to influence the values of a firm required a range of coordinated efforts, from the
chairman's personal interest and commitment, through discussion, debate, widespread
dissemination, monitoring and communication channels for surfacing questions, arbitrating
grey area problems or non-compliance, enforcement and rewards. Nash (1995) notes that,
while employee recognition of corporate values can be measured, behavioural changes are
more difficult to measure. As she puts it, "It is one thing to pass a test on the values rules of
the firm. It is another to translate this into new patterns of behaviour vis a vis customers and
employees." Nash (1995) argues that employee pride and commitment will be undermined if
companies try to create trivialised versions of things staff already believe are important.

Kotter (1995) notes that real organisational transformation takes time and that too many
people give up, or join those resisting change, ifthere are no short-term wins in the process.
Kotter (1995) argues that change needs to be "rooted in social norms and shared values" and
describes two important factors in achieving it: a conscious attempt to show staff that the new
approach has helped improve performance; a need to take sufficient time to ensure that the
next generation oftop management "personifies the new approach" (Kotter, 1995, p. 67)

2.3

Managing organisational change

Researchers in a number of disciplines have studied organisational change processes.
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Psychological researchers have examined employee reactions to change, and those in the
management and public relations disciplines have identified the ways in which management
techniques and employee communication can assist dominant coalitions to generate staff
support for their change objectives (see for example, Barrett, 2002; Beer & Eisenstat, 2004;
Dakin, 1989; DiFonzio & Bordia, 2002; Gillis, 2004; Grunig, J.E. , 2001; Hamel, 2000;
Jordan, 2004; Keegan & Lahey, 2001; Kotter, 1999; Laroche, 2004; Lewis, 2000; Pascale &
Stemin, 2005; Stroh, 2006, 2007; Wood et al, 2004). The key message from this literature is
that the primary aim of management techniques and employee communication is to generate
staff support for objectives already set by an organisation's leadership. Alterations to change
objectives based on employee suggestions are made within a frame already determined by
dominant coalitions.

This approach has led, for example, to recommendations for how to use "secret change
agents" (Pascale & Stemin, 2005), or have "honest conversations" with staff (Beer &
Eisenstat, 2004), or apply strategic employee communication to support change initiatives
(Barrett, 2002; Stroh, 2006, 2007). There are also recommendations on revising personal
compacts with employees as part of change (Strebel, 1996), and using "diagnostic tests" to
identify and resolve "competing commitments" which sometimes produce resistance to
change (Kegan & Lahey, 2001).
Pascale and Sternin (2005) propose that companies use "positive deviants" or "secret change
agents," as champions of change in organisational restructuring. These employees, who are on
the periphery of their organisations, are innovators whose practices and behaviours"... enable
them to better find solutions to problems than others in their communities" (Pascale &
Stemin, 2005, p. 74). Hamel (2000) argues that the pro-change revolutionaries in every
company should be given a voice in strategy-making. Other researchers have developed what
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they call a "strategic fitness process" to help corporate leaders have "honest conversations"
with employees about strategic directions, including "painful truths" about what is wrong
with the organisation, to enhance the capacity of organisations to change (Beer and Eisenstat,
2004). This fitness process, which involves a task force appointed by senior management to
discuss issues with staff, enables senior managers to reduce cynicism, increase trust, and
develop commitment (Beer & Eisenstat, 2004).

Stroh (2006) notes that a post-modem approach to studying change includes using complexity
theory to examine interactions and relationships within organisations. Complexity theory,
which deals with mathematical computation, suggests that all systems, natural and man-made,
are continually changing, often in small ways. Hence the interest of engineers, physicists and
computer scientists in robust and adaptive systems: how do they work and what lessons from
studying them can be applied to other systems?

Barry (2001) used complexity theory in an investigation of why planned interventions to re
align corporate culture and structures often fail. Barry argues that organisations are complex
systems and that change is a continuum of small, every day events that collectively change the
whole entity. He argues that in this continuum, one of the most important elements of
successful cultural change is for planners to identify the personal and professional factors that
are important to individual staff members. These factors are not only among the significant
drivers of organisational culture, but they can inform the process of identifying goals and
objectives for corporate directions. Barry's research demonstrates that when these factors are
acknowledged and utilised in organisational re-structures, there is a greater chance that an
intervention will succeed. The complex nature of organisations means that this process should
be iterative: Barry suggests an annual review.
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Gregory (2000) also deals with complexity and organisational change. She argues that very
small incremental and insignificant changes create disturbances in a system which, through
their own increasing dynamics, start major change. This means organisations should consider
"mutual causality" where small multiple changes cause ripple effects which can magnify in an
uncontrollable way (Gregory, 2000). In a communication sense, this means that seemingly
insignificant comments and actions can escalate rapidly into hot issues and crises with what
Gregory (2000) describes as their own uncontrollable lives. Gregory (2000) argues that
organisations need to consider systems, including those used for communication, as loops that
give transforming negative or positive feedback.

Stroh (2007) argues that the complexity sciences suggest that the building and maintenance of
relationships is fundamental to effective change. However, this can only be achieved with true
employee participation that builds trust and openness through communication and active
participation in change conversations (Stroh, 2007).

Pascale and Stemin (2005) propose that organisational leaders should " ... relinquish to the
community the job of chief discoverer." This would be a difficult decision for many leaders
who would need to set aside their egos to become the "chief facilitation officer" (Pascale &
Stemin, p. 81). That approach is consistent with Grunig's (2001) concept of two-way, or
mixed motive, communication.
Pascale and Stemin (2005) argue that change management means bridging the gap between
what is happening in an organisation and what is possible. Beer and Eisenstat (2004) urge
senior management to find out what is happening in their organisation by forcing what they
describe as "honest conversations" (p. 84) with employees at all levels using a process of
advocacy and inquiry.
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Stroh (2006) found that while employees slightly favour a planned approach to change, they
are more committed and feel more positive towards organisations that follow a participative
approach. Those organisations in her study with a participatory change strategy generated
significantly greater trust, control mutuality, commitment and satisfaction in employees than
did those organisations that followed a planned approach.

2.4

Communicating change

The role of chief executives as communicators in a change environment is important to the
success of restructuring (see, for example, Alexander, 2006; Barrett, 2002; Economo & Zorn,
1999; Gregory, 2000; Iacocca, 1985; Jagoe, 1989; Kotter, 1995; Lewis, 2000; Mahoney,
2006; Recardo, 1995). Alexander (2006) examined how chief executives communicate with
external stakeholders. He argues that organisational leaders need to be competent
communicators and to understand communication practice at a high level to manage the
myriad interests and publics that impact on business goals. Alexander (2006) notes that
effective internal communication can lead to increased productivity and high levels of staff
morale.

Poor internal communication is one reason why individuals resist change (Recardo, 1995).
And researchers have found that employees will not support transformation proposals without
credible communication (Kotter, 1995). Best practice suggests that change is impossible
without effective employee communication although some companies do not apply the same
"analytical rigor" to developing effective employee communication that they give to the
financial and operational components of change programs (Barrett, 2002; Stroh, 2006).

The historical approach to best practice employee communication during change holds that
the processes by which the new directions for an organisation are explained and implemented
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must begin well before decisions are made and they should not end as soon as the new
approach is announced (Morley, 1991). Continuing, effective two-way communication would
help senior management to identify employee concerns and unresolved issues, or sometimes
their competing commitments (Kegan and Lahey, 2001).

Communication with stakeholders during change is high on the list of factors that predict
success, second only to participation by the main stakeholders (Gillis, 2004; Stoh, 2006).
Barrett (2002) goes further: in her view, effective employee communication is the glue that
holds an organisation together - and the glue becomes even more critical in a time of change.
Senior management must make the change to integrate employee communication into a
company's strategy because it can facilitate and drive change (Barrett, 2002). To be effective,
internal communication must occur in three directions: top-down, bottom-up and horizontally
(Recardo, 1995). An effective communication strategy would (a) communicate the desired
future state, (b) solicit employee input during the design process, and (c) identify employee
concerns and unresolved issues during implementation (Recardo, 1995). Lewis (2000) found
that while communication played a key role in achieving positive and negative change
outcomes, change implementers struggled with problems relating to creating and
communicating vision, sense-making and feedback, establishing legitimacy and
communicating about goal achievement. Lewis (2000) argues that employees need to have
messages about organisational visions reinforced over time. Mahoney (2006) suggested that
dominant coalitions should seek employee views employees on change directions before they
were set. Mahoney (2006) argued that this approach would enhance employee communication
during change because staff would feel they had made a contribution to new directions rather
than simply being consulted about directions set by the dominant coalition.

Simple, clear, open and consistent communication with staff is vital for establishing,
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reinforcing or altering an organisation's value system (see, for example, Brennan, 1991;
Doyle, 1991; Economo & Zorn, 1999; Keegan & Lahey, 2002; Lewis, 2000; Recardo, 1995).
Such an approach to employee communication is critical when there is an attempt to introduce
a new value system because the old values can serve as a natural source of resistance to the
new approach (Fairhurst, 1993).

Brennan (1991) argued that an effective process for introducing new values requires clear and
frank communication about the proposed changes accompanied by lucid explanations about
why change is needed. Doyle (1991) argues that there is no communication unless messages
are understood and recipients are persuaded to act on them. Lee Iacocca (1985), the former
Ford and Chrysler chief, noted in his autobiography that too many people failed to realise that
communication goes in both directions because "a good manager needs to listen at least as
much as he needs to talk" (p. 58). This view is reflected by Arthur Martinez, appointed CEO
ofthe US firm Sears Roebuck and Company in 1995 who told one interviewer that senior
management should "absolutely" encourage and support a climate of regular, open, frequent
communication, on a two-way basis (Bennett, 1996).

In a commentary about the Peters and Waterman's excellent companies, Wilson (1994) notes
that open and honest communication, and listening, are key elements of business success for
those companies. Wilson (1994) argued that these companies also respected individuals and
employees, considered employees to be their single greatest asset and regarded them as the
source of quality, productivity, and new ideas. In a review of the research on coalition
building by Fortune 500 companies, Wilson (1994) observes that one ofthe five attributes
they display is relationships with all their publics built

" ... on respect, trust, and human dignity, not on profit or personal gain. Its philosophy
will foster winning for all parties, rather than ensuring corporate success at the price
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of the failure of others. The focus will be on people, and they will be treated as
competent adults capable of solving problems if provided the resources, support, and
environment in which to do it." (Wilson, 1994, p. 341)
The four other attributes are long-range vision, commitment to community not just profit,
strong corporate values that in some way emphasise the importance of people, and a
cooperative approach to management problem solving. (Wilson, 1994)

Jagoe (cited in Corbett, 1989) argues that communication between management and staffhas
two critical purposes. First, it reinforces the organisation's basic mission, spreads information
about adjustments to goals and strategies, and inspires team spirit which Jagoe describes as a
sense of connection and mutuality of interest. Second, because the sharing of information and
ideas may lead to better team work, effective internal communication mechanisms are "of
bottom line importance" (p. 205). Jagoe argues that a business cannot operate at an optimal
level with external groups if internal audiences are not, first, fully informed, involved and
motivated to do an effective job. That means leaders need to encourage total internal
communication among staff, the people who should be most important to them.

A study of "survivors" of downsizing found that successful communication in organisational
change must be complete, credible, supportive, participatory, and coherent (Economo & Zorn,
1999). Economo & Zorn (1999, pp. 37-38) suggest that for communication to be "complete"
it should be:

•

specific and provide the concrete details necessary to clarify meaning,

•

adequate by providing enough information to satisfy questions,

•

change-related to provide feedback on the re-engineering,

•

informative, by specifically explaining the change in terms of its implications to
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individuals and work groups,

•

open so that the "communications source", usually the immediate manager, is
accessible, willing to engage in dialogue and to disclose sensitive information.

•

face-to-face because study participants found this more likely to result in accurate
information and to provide an opportunity for clarification.

Economo and Zorn (1999) found that participants in their research did not expect to be told all
information, nor for their managers to know everything, but they did expect information to
come from a source with legitimate authority, usually management. Economo and Zorn
(1999) found that many participants doubted the honesty of management, relating three main
dimensions of past experiences to perceptions of honesty: follow-through, admitting their
mistakes, and appropriate self-disclosure of feelings or similar experiences.

Economo and Zorn's (1999) findings suggest that management, especially immediate
supervisors, play an important role in communicating change. Economo and Zorn (1999)
found that effective job performance is rendered more difficult by uncertainties created by
organisational change and that intense job insecurity in tum related to negative organisational
consequences because employees causally link job insecurity, and the resulting anxiety and
fear, to lower morale, decreased productivity, and impaired work quality.
In their chapter about the need for a "bias for action", Peters and Waterman (1984) noted that
their so-called excellent companies were vast networks of informal, open communications
and this remarkably different from their non-excellent peers. Peters and Waterman (1984) five
attributes of communication systems that foster innovation:

1) Informal communication which included lots of informal meetings and interactions
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which add up to the right people being in touch with one another very regularly.

2) Extraordinarily intense communication involving unabashed questioning after
presentations, free flowing discussion, everyone being involved and, at Exxon and
Citibank, no-one hesitating to cut off the chairman, the president or a board member.

3) Physical support for communication through the provision of rooms to facilitate
meetings, whiteboards, etc.

4) Forcing devices which, for example, allow people to shake up the system (IBM's
Fellows program), or provide awards for excellence, or formally urge managers to
experiment with new technology.

5) Communication systems acting as tight control systems in which people look over
others' shoulders, to check up, informally, and with genuine interest, on how things
are gomg.

Kotter (1995) argues that failure to communicate effectively, and the absence of motivation
for staff, are among the reasons corporate transformation efforts fail. Kotter (1995) notes that
executives sometimes underestimate how hard it is to "drive people out of their comfort
zones" and "grossly overestimate" how successful they may already have been in increasing a
sense of urgency for change (p. 60). Kotter (1995) observes that corporate change is most
successfully achieved when the re-engineering is led by a powerful guiding coalition of up to
50 people, never including all the organisation's senior executives, which develops a
relatively easy-to-communicate vision for the future. He argues that failed transformations
often have plans, directives and programs but lack a vision. Kotter (1995) argues that ifthe
vision can't be communicated to someone in five minutes or less, resulting in a reaction that
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signifies both understanding and interest, this phase of the transformation process has not
been completed. Kotter (1995) argues that employees will not support transformation unless
they believe useful change is possible, and that without a great deal of credible
communication the "hearts and minds ofthe troops" are never captured (p. 63). Kotter (1995)
observes that:

Communication comes in both words and deeds, and the latter are often the most
powerful form. Nothing undermines change more than behaviour by important
individuals that is inconsistent with their words. (Kotter, 1995)
Wright (1995) notes that the majority of corporate employee communication is dominated by
technical journalistic-like skills components such as "slick" newsletters, instead of the
development of relationships with employees and he urges a new "communications
executive" role for senior corporate public relations staff. Wright (1995) argues that
employees need to be treated like responsible adults, not irresponsible children and that
communication with them should be honest and regular and on topics employees consider
important. In short, employees need to be treated like customers. Wright (1995) suggests that
vision and values must be incorporated into employee communication, which won't work
unless both sides listen to each other. While he notes that employees say they get their most
useful information from the grapevine, but would prefer it from immediate supervisors or
group meetings with management, Wright (1995) found that many employees continue to get
contradictory signals and mixed messages which revolve around two contrasting perspectives.
The first, "We don't need you-you're expendable," is often followed by, "We need you
you're important to us" (Wright, 1995, p. 193). The US opinion researcher Daniel
Yankelovich has noted that mixed messages " ... don't do much to strengthen the bonds
between top-level corporate management and rank-and-file employees" (cited in Wright,
1995, p. 193). Gregory (2000) warns that mixed messages and a confused corporate identity
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can be caused by a multiplicity of communication outputs within an organisation.
Best practice communication holds that most employees prefer to hear news about the
organisation directly from their immediate supervisor via interpersonal means as part of
continuing communication programs (see for example, Economo & Zorn, 1999; Kotter, 1995;
Wright, 1995). That approach reflects two-way or mixed motive communication described by
J.E. Grunig (2001). J.E. Grunig (2001) posits a normatively ideal "win-win zone" for
dominant coalitions and publics as they build relationships through two-way, or mixed
motive, communication resulting in a cooperative, accommodating and compromising process
in which dominant coalitions and publics agree outcomes. The James Grunig approach to
effective interpersonal communication during change would lead to what Jo and Shim (2005)
describe as honest, open and trusting relationships between management and employees.

Gregory (2000) argues that a linear approach to communication does "an injustice" to the
complex nature of organisations, environments and their interactions because it assumes
messages will be generate linear and connected effects. Such an approach does not represent
the reality ofliving in what Gregory describes as multi-causal, chaotic and complex feedback
loop systems. Gregory posits that the reason so many communication campaigns fail to
produce anticipated results is because they are often practised in this linear fashion.

2.5

Employee morale

Stroh (2006) argues the need for the strategic use of constant communication and feedback to
build strong relationships with internal and external stakeholders. This would build higher
organisational morale, and a positive climate and culture, leading to " .. .improved customer
service and a constructive contribution to the strategic goals ofthe organisation" (p. 271).
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Alexander (2006) notes that effective internal communication can result in higher staff morale
and increased productivity. Dakin (1989) reports evidence that workforce morale falls as staff
become less confident about leadership in all areas of society. He also notes a decline in longterm loyalty to organisations, especially among managers, increased white collar unionism
and what he calls "educational inflation" which denies large proportions of the workforce
opportunities to progress beyond the most menial of occupations because they do not have an
appropriate diploma. Thus while people express satisfaction with their jobs, they show less
and less commitment to their employing organisations. Caplow (cited in Dakin, 1989) noted
that an organisation had high morale when most of its members accepted its goals, obeyed its
important rules and chose to stay with it. In short,

... morale is commitment. It refers to the willingness of people to contribute to
organisational goals, even when it may mean personal discomfort. It is entirely
possible to have happy workers with low morale and conversely, to have high morale
without happiness. (Caplow, in Dakin, 1989, p. 235)
Dakin (1989) believes good employee morale is vital because of what he describes as the
"enormous benefits" of staff who are committed to organisational goals (p. 237). He argues
that three fundamental requirements for lifting morale and re-establishing commitment are: a
clear sense of purpose, effective communication, which includes listening to staff as well as
providing information, and the perception that people are treated fairly.

In a reflection of Iacocca' s (1985) practical maxim that the best way to motivate staff is to let

them know the game plan so they can be part of it, Dakin (1989) argues that clear sense of
purpose comes from a strategic vision from leaders who "... set a course for their organisation
and inspire others to it" (p. 239). Dakin (1989) posits that such strategic vision comes from
intuition and gut feeling rather than logical rational evaluation. In high morale companies,
Dakin (1989) argues, effective communication systems make sure that staffknow fully and
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promptly what they need to know in order to do their jobs. Dakin (1989) argues that many
companies which believe they are effectively communicating with staff, hardly communicate
at all, or communicate the wrong things and say one thing but do another. In Dakin's (1989)
view, staffin low morale companies have a pervading sense that some are getting more than
their fair share, a problem which is more acute in difficult economic times, and tend to hold
the view that those at the top are protected while those lower down bear the major costs of a
recession and fail to fully share in the rewards of success.

2.6

Employee reactions to change

The danger in demanding compliance with change is that staff will become disaffected at
being manipulated and that many will actively oppose the process regardless of the long-term
benefits (Delbridge, 1991), especially if traditional ways of doing things are to be changed.

A survey of more than 1,000 people involved in, or associated with, an Australian university
undergoing change, found that institutions do not operate in a vacuum: what happens
internally is effectively mirrored externally (The Foundation Pty Ltd., 1986). The authors
noted that people stereotype colleagues (for example, accountants as "bean counters" or
lawyers as "wigs") in order to understand them. They also noted that organisations are
traditionally structured on the premise ofline management; in most cases structures are based
on who needs to report to whom rather who needs to communicate with whom. They argued
that the foci in organisations does not acknowledge the social aspects and needs of people and
forms a major obstacle in the change process. Moreover, they argued,

Our focus within organisations coupled with the stereotyping "reflex" raises
important issues in respect of where deficits and blockages in understanding and
communication take place within organisations which are exacerbated and
maintained by the attribution of stereotypes. (The Foundation Limited, 1986)
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The authors suggest that when the social and human elements within organisations are
ignored, coupled with a focus on structures, there is a risk of:

•

reinforcing rationality and logical and cognitive reasoning

•

creating defensiveness and fear

•

facilitating self-fulfilling prophesies

•

fuelling stalemates between experts and experts and professionals in determining the
"best" direction for the future

•

stifling self-expression

•

fuelling more analysis

•

facilitating encroachment

The authors argued that the prospects of organisational change and re-structuring magnify
these risks so that some employees fear losing their positions and titles leading them to
attempt to wage crusades in the marketplace to prove their indispensability.

Hamel (2000) posited that senior management comment about change often induces fear in
staff who regard "change" as code for" ... something nasty: a wrenching restructuring or
reorganisation." Wood et al (2004) note that high employee commitment and loyalty is
difficult to sustain if performance is conditioned by fear and uncertainty. It is critical that
employee communication avoids constantly surprising employees (an approach that creates
anxiety and fosters mistrust) and that it not promise what cannot be delivered (Recardo,
1995).
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In Nash's (1995) view, employee pride and commitment can be undermined if the re
introduction of corporate values after a restructure involves trivialised versions ofthings staff
believe are important. Similarly, Roper (2005) argues that new organisational identities must
be potentially consistent with core organisational values to avoid conflicts arising from
incompatibilities between publics. A failure to ensure this could mean the loss of public
identification with an organisation, followed by lost legitimacy and long-term viability
(Roper, 2005). This view reflects Laroche's (2004) argument that deeply motivated
employees are likely to resent an organisation's failure to fulfil strongly held needs based on
the values and identities people use to make sense oftheir work and the problems they face.

Rumour also plays a part in employee reactions towards a restructure. DiFonzio and Bordia
(2002) argue that employees who are anxious about their job security may believe rumours
about downsizing because the rumours match attitudes of distrust towards the organisation.
Thus the uncertainty inherent in organisational change can mean employees experience a
reduced sense of control that leads to anxiety which can be exacerbated if staff reductions
cannot be confirmed by those responsible for employee communication (DiFonzio & Bordia,
2002).

Jordan (2004) argues that the emotions of employees during change, often linked to
dysfunctional conflict that occurs during the process, require micro-level management. The
change process benefits when managers can identify factors that moderate resistance to
change (Jordan, 2004). Taylor (1999) argues that in a change-focused environment it is not
acceptable to see restructures only in terms of organisational missions and priorities.

Christen's (2005) discussion of procedural justice in her restructuring case study concluded
that negative employee reactions could have been mitigated by involving staff in change
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planning especially by explaining layoff procedures immediately following a restructuring
announcement.

Recardo (1995) believes that resistance to change is the most critical issue to be resolved for
any initiative to be institutionalised. Hamel (2000) reflects this view by arguing that senior
executives assume that employees are against change and that only a "hero-leader" can bring
it about. Keegan and Lahey (2001) suggest that what they describe as employees' competing
commitments sometimes lead to resistance to proposed change, but that such resistance does
not necessarily reflect opposition. They suggest employees should be asked to question
beliefs they've long held close, perhaps since childhood, by admitting to painful, "even
embarrassing, feelings that they would not ordinarily disclose to others or even to
themselves." (p. 86) Questions of this nature reflect Barry's (2001) view that management
should identify the personal and professional factors that drive employees.

However, employees do not always resist change (Kegan & Lahey, 200 1; Recardo, 1995) and
some emotional reactions can actually help to manage it (Taylor, 1999). Employees often
conduct an "unconscious cost-benefit analysis" of what change would mean to them
personally (Recardo, 1995).

Strebel (1996) argues that while senior management sees change as an opportunity, it is
neither sought nor welcomed by many employees and middle managers. Many middle
managers regard change as disruptive, intrusive and a process that upsets the organisational
balance. Strebel (1996) argues that senior managers consistently misjudge this gap as well as
the effort needed to gain acceptance of change, and need to understand how change looks
from the perspective of their middle managers. He argues that leaders must take charge
regardless of cultural context and to avoid frustration and resistance because without that
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leadership employees will distrust management and remain sceptical ofthe vision for change.

2.7

Ways of viewing change effects

Management and communication scholars have examined the ways in which employees
interpret changes to organisational missions, goals and values (see for example, Fairhurst,
1993; Kotter, 1999; Laroche, 2004; Lewis, 2000).

2.7.1 Discursive framing
Jacobs (2006) argues that critical discourse analysis emphasises the importance of ideology
and the discursive strategies that are employed by actors to shape political outcomes. Potter
and Wetherell (1987) argue that people use their language to do things like ordering,
requesting, persuading and accusing other people. Fairhurst (1993) and Hackley (2000) have
suggested ways in which this might be done.

First, Fairhurst (1993) examined the role of discursive framing to generate support for a new
corporate vision. Discursive framing is a mechanism dominant coalitions use to promote
structural change imperatives and new organisational visions, goals and objectives to
employees. Fairhurst (1993) notes that, like artists working from a palate of colours, leaders
who manage meaning work from a vocabulary of words and symbols to paint an image of a
corporate vision in the mind of staff. Such visions

... create a realignment of the symbolic field through a reframing of the organisation
and its environment in some future state. To realign is to supply members [ofthe
organisation] with new interpretive schemes or cognitive maps of the world.
(Fairhurst, 1993, p. 332)
Fairhurst argued that as discursive acts, framing devices help to assign meaning to a situation
by capturing consistent themes that" ... occur because of the features of the vision and its
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relevance to the work context and/or the nature ofthe leader-member relationship"(p. 337).

Fairhurst's (1993) research examined the role of framing devices to promote vision, or
mission, in an organisation undergoing change, in this case involving the introduction of a
Total Quality Management (TQM) system. It identified five framing devices that
characterised the TQM implementation:

1) communicated predicaments, that articulated confusion about the vision;

2) possible futures, that clarified the meaning ofthe vision with respect to its objective
features, role requirements, or conflicts with the culture and made the vision
actionable;

3) jargon and vision themes, that were used as a lens for viewing aspects ofthe work
context;

4) positive spin, used to put the vision in its most appealing light; and
5) agenda setting, that was used to define the next steps and was sometimes accompanied
by motivational language. (Fairhurst, 1993, p 363)

Reber and Berger (2005) have examined the use of framing in public relations practice, albeit
in relation to activist rhetoric. They note that leaders define and categorise issues using
framing processes to attempt to align organisational members' understandings and
interpretations with an organisation's missions, goals and values (Reber & Berger, 2005).
Lewis (2000) found that the potential oflower-Ievel employees to reframe implementers'
visions can be problematic to the success ofleaders' efforts. When such reframing occurs,
Lewis (2000) argues that implementers need to find ways to reinforce or reinvent the "vision
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communication."
Second, Hackley (2000) used discourse analysis to study the role of interpretive repertoires,
which are registers of terms used to characterise and evaluate actions and events (Potter &
Wetherell 1987), in the reproduction of power, authority and professional identity in a British
advertising agency. Hackley (2000) argues that interpretive repertoires are used to locate
speakers in a social context and to resolve unsettling or destabilising ideological dilemmas.
Hackley found eight interpretive repertoires in the study of the advertising agency that were
mutually dependent and "sprung to life as little shafts of meaning" in the agency's life
(Hackley, 2000, p. 247). The eight interpretive repertoires were "corporate way", "strategic
imperative", "managerial imperative", "intellectual contingency" , "power of rationality",
"knowledge of the client", "knowledge of the consumer" and "power of creativity" (Hackley,
2000, p. 247).

2.7.2

Content and process communication theories and models

Content and process communication theories that suggest mechanisms for understanding
employee willingness to work towards organisational goals (Wood, et al, 2004) provide
lenses through which employee reactions to change can be analysed. Content theories, for
example David McClelland's acquired needs theory, assist in profiling the needs that motivate
an individual's behaviours. Process theories, for example Vroom's expectancy theory, suggest
ways of examining how an individual's behaviour is influenced by cognitive processes.

Abraham Maslow's 'Hierarchy of Needs', proposed in 1943, identifies the physiological and
psychological requirements individuals need for their personal safety and to build personal
esteem. Maslow suggested that "lower-order" physiological, safety and social needs like food,
personal security, love and affection, needed to be fulfilled before "higher-order" needs like
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the esteem of others and the ability to fulfil one's self can be met. Wood and colleagues
(2004) note research that suggests higher-order needs increase in importance as individuals
move up a managerial hierarchy.

McClelland's acquired needs theory suggests that individuals are motivated by three
underlying needs: for achievement, affiliation and power. These needs can be associated with
different work roles and can be used by managers to create work environments that respond to
the need profiles of individual employees (Wood et al, 2004). The theory suggests that people
with a high need for achievement prefer individual responsibility and challenging but
achievable goals. Those with a high affiliation need prefer interpersonal relationships and
opportunities to communicate. People who are motivated by a high need for power, seek
influence over others and recognition (Wood, et al, 2004).

Herzberg proposed a "two-factor" theory that distinguishes between an individual's sources of
work satisfaction and dissatisfaction. While scholars debate the usefulness of the theory, in
part because the research on which it is based has not been replicated (Wood, et al, 2004),
Herzberg's work suggests that "dissatisfiers" such as an organisation's policy and
administration are important in determining an employee's motivations.

Vroom's Expectancy Theory suggests that an employee's individual beliefs about effort and
performance relationships, and the desirability of work outcomes, determine work motivation.
Vroom proposed an equation that attempts to value motivation as a function of an individual's
work effort (expectancy), task performance (instrumentality) and the value of work outcomes
(valence). Wood and colleagues (2004) observe that the motivational appeal of a given work
path for an individual is reduced sharply whenever expectancy, instrumentality or valence
approaches the value of zero.
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Petty and Cacioppo's Elaboration Likelihood Model is an attempt to explain how individuals
process, or elaborate, persuasive messages. In the context ofthe model, elaboration refers to
the processing activities an individual uses to add to or embellish a message. "Central route"
processing occurs when an individual elaborates a message by carefully considering the
merits of information and reaches an evaluated conclusion (Gabbot & Clulow, 1991). An
individual who processes information via the "peripheral route" relies on peripheral cues. This
occurs when the ability, or motivation, to elaborate a persuasive message are low. Gabbot and
Clulow (1991) argue that the two most important task-related variables on the motivation to
elaborate and the personal relevance of a message and the perceived responsibility for
evaluating the message's recommendation. They argue that the "key" point about the model is
that it's about persuading people of a new attitudinal position which"... may often conflict
with an attitude already held" (p. 179).

2.8

Conclusion

The literature on change communication reviewed here points to the need for dominant
coalitions to deal with a range of employee issues as well as management imperatives when
they begin organisational change programs. Recognising that issues such as employee morale
and reactions to change are important factors for the design of effective internal
communication in a restructure, contributes to the success of a restructure.
Chapter 3 establishes the methodology for the study and explains the selection of keywords,
discourse authors and limitations of the research approach.
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Chapter 3
Methodology

3.1

Introduction

This research examines internal communication during structural change in Australia's Civil
Aviation Authority. It uses a case study, content analysis, and critical discourse analysis to
examine how the organisational restructure was explained to staff. Using more than one
method in a research construct is not unique. Daymon and Holloway (2002) cite examples of
how different theoretical and methodological frameworks have been incorporated into case
studies.

The case study uses historical research to contextualise the external political and economic
environment in which the restructure occurred (Silverman, 2005) and to describe "what went
on" (Bouma & Ling, 2004) inside the CAA during the process.

The content analysis examines texts from the CAA's staff and aviation industry newsletters,
and the CAA's first Annual Report, to identify the frequency with which the Authors used
keywords associated with two discourses that characterised the change process: micro
economic reform and aviation safety.
The critical discourse analysis examines the use ofthe keywords by the Authors in terms of
their behaviour, decisions, and tactics (Foucault, 1997). Fairhurst's (1993) research findings
on the use of framing as a discursive technique in employee communication to argue for a
new corporate vision, is used to inform the critical analysis.

Gomm (2004) warns that while discourse analysis refers to the analysis of speech or texts, it
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is an almost meaningless term until it is clear what the analyst means by it. Gomm (2004, p.
246) suggests three main approaches for explaining what an analyst means by "discourse,"
1) Writing as an aspect of culture in which it is treated as a manifestation of a general
way of thinking, understanding or doing things.
2) As evidence of the ways in which people interpret the world.
3) How communication formats are put together, how they convey their meanings, and
the uses to which the communication is put.
The third of Gomm's (2004) approaches is used in this study because it investigates how and
why the Chair and two Chief Executives - Foucault's (1997) discourse "Authors"- dealt with
the reasons for change from the inception ofthe Authority until the announcement ofthe final
organisational structure.

3.2

Research questions

The research questions are:
RQ 1:

What was the political and economic context that led to organisational change in
the Civil Aviation Authority, Australia?

RQ 2:

What discourses did the Authors employ to explain structural change to the
Authority's staff, and was there tension between the discourses?

RQ 3:

Why did the Authors employ those discourses?

Research Question I is addressed through a case study based on historical research using
official documents on the public record and the researcher's reflective observations from his

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

36

membership of the Authority's senior staff during the change period. It includes a brief
history of aviation regulation in Australia, and describes the political and economic contexts
for micro-economic reform in Australia during the 1990s, outlines the management process
for implementing the restructure, and reports the key arguments of the proponents of change.

Research Question 2 is addressed through a content analysis to generate statistical data on the
frequency with which the Chair and two successive Chief Executives ofthe CAA used 13
keywords in texts explaining structural change to staff. The texts included staff and industry
newsletters, and the Authority's first Annual Report. The 13 keywords were selected because
they represented discourses about micro-economic reform and aviation safety. Microeconomic reform in the public sector was a major pre-occupation of government during the
1990s and a key reason for structural change in the Authority. Aviation safety regulation was
not only the CAA's tradition and culture; it was embedded in the text of its mission statement
and was mandated by federal statute and international obligation. For example, the 1989-90
"mission statement" said

.. .in accordance with the Government's intention and the CAA's legislative
obligation, [the Authority's mission] is to promote aviation safety by balanced
administration of safety regulations.
and that it would
...perform its functions ... consistent with Australia's [international]
obligations... relating to the safety of air navigation. (eAA Annual Report, 1989-90)
A critical discourse analysis that explains the positions and viewpoints (Motion & Weaver,
2005) of the proponents of change is used to answer Research Question 3.

Content and process communication theories such as McClelland's Acquired Needs Theory,
Vroom's Expectancy Theory, Petty and Cacioppo's Elaboration Likelihood Model,
Herzberg's Two-Factor Theory, and Malsow's Hierarchy of Needs, are used in the discourse
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analysis.
3.2.1

A reflexive approach

Flick (2005) notes that the subjectivities of qualitative researchers and those being studied are
part ofthe research process. Similarly, Daymon and Holloway (2002) note that qualitative
researchers are part ofthe phenomena they analyse and need to reflect on their reactions to
their research. I recognise the importance of this reflexive process, especially as I worked in
the CAA during the Review of Resources, was involved in the process, and might therefore
be regarded as privileged. Some of the information in the case study is based on my
knowledge of the Review of Resources, the processes it followed, and my then professional
relationship with the principal Authors. The result is that parts of the case study, particularly
those that describe actions, situations and processes, are what Gomm (2004) regards as a
reflexive telling ofthe "inside story" (p. 240). I recognise that the texts examined for the
study, as well as this thesis, are" ... versions of the social context in which they are situated"
(Daymon & Holloway, 2002, p. 242). For that reason, I engaged in self-critical reflection
about my prior assumptions and reactions to the texts, especially when writing the case study
and the discourse analysis.

3.3

Specification of research methodology

3.3.1

The single case study approach

The single case study enables a detailed description of the internal and external environments
in which organisational change occurred in the Civil Aviation Authority.

This research uses social research methodology. The works of Jo and Shim (2005), Roper
(2005), Barrett (2002) DiFonzio and Bordia (2002), Freitag and Picherit-Duthler (2004) on
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employee communication during change inform the research. Findings from studies by
management theorists, for example, Pascale and Sternin (2005), Keegan and Lahey (2001),
Hamel (2000), Kotter (1995; 1999) and Strebel (1996) have also been used.

Much of the research from which these scholars have built their arguments flows from their
use of case study methodology, a common approach for social science research - indeed, for
some, the basic building block of research design (Bouma & Ling, 2004).

A case study is relevant for examining internal communication programs in organisations.
These programs are normally managed by public relations staff (Barratt, 2002). Cutler (2004)
found that case studies are one of the dominant forms of research in the public relations
literature - almost a third of the research reported in the discipline's journals. Cutler, who
argues the need for public relations researchers to evaluate their research practices rigorously
if the discipline is to achieve credibility from other academic domains, notes that public
relations scholars use research cases to investigate complex processes that are difficult to
separate from their social contexts. This is an important reason for using a case study
approach for the present work: the change program in the CAA cannot be separated from the
external political, social and economic contexts in which it occurred. That is because these
contexts established the policy setting, micro-economic reform, that drove the restructure. In
addition, the history of aviation safety regulation in Australia determined much of the
organisation's culture.

An instrumental case study approach as described by Silverman (2005) enables a qualitative,

complex and comprehensive analysis (Wilson, cited in Merriam, 1985) of the political and
economic forces which ignited structural change in the Civil Aviation Authority. It
contextualises the critical discourse analysis by describing the change process, establishing
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the external and internal and historical environments in which the change occurred
(Silverman, 2005), the discourses that accompanied it, and the outcomes.

A single case study is a practical approach because it establishes a convenient and accessible
setting for exploring the research topic (Daymon & Holloway, 2002). This allows a broad
description ofthe change process and the context in which it occurred. Daymon and Holloway
(2002) note that a case study is useful if a researcher wants to examine managed
communication. The discourse texts analysed in this research were essential to the managed
communication ofthe CAA's Review of Resources.

3.3.2

Limitations of case studies

Bouma and Ling (2004, p. 6) note that while scholars undertake research "to settle disputes
about the nature and operation of some aspect of the universe," their work is scrutinised and
challenged if it is about a controversial subject. The present research is in that category and it
is thus important to consider the possible limitations of a case study approach in describing
the context and environment for the CAA's change process.

The literature on case study research in many social science disciplines is lively, well
understood and reflects the " ... appropriate ways to investigate the practices of professional
groups within social contexts" (Cutler, 2004, p. 366). Yet the methodology is subject to
criticism on a number of grounds, often from quantitative researchers. Daymon and Holloway
(2002) note that a single case study means a narrow exploration. They also point out that the
boundaries of case studies are difficult to define, such as who is a member ofthe organisation
and who is not or when the study begins and ends. While the researcher recognises that case
studies can sometimes be too descriptive (Daymon & Holloway, 2002), the ability to illustrate
the change process at some length enables the external and internal contexts for the critical
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discourse analysis to be defined in some detail.
Similarly, Daymon and Holloway (2002) note that case study research outcomes are difficult
to generalise. The issue here is whether the findings can be applied with equal validity to
other cases, although this is not as important in the single case approach proposed here
(Daymon & Holloway, 2002) as it would be in a quantitative study. Nevertheless, because the
analysis suggests further research into an hypothesis about employee communication in a
changing organisational environment, it is likely that the outcome will enable "theory-based
generalisation" in other contexts (Daymon & Holloway, 2002, p. 92).

3.3.3

Content analysis

Content analysis was a minor, although important, research tool for this work. A content
analysis enables researchers to "study media content within a social science framework"
(Bertrand et. at, 2005, p. 177), thus making it an ideal method to generate the data required
here.

Flick (2005) describes content analysis as one ofthe classical procedures for analysing textual
material and notes that the identification of keywords is part of the analytical process. While
this project is primarily qualitative research, analysing the use of keywords by Authors, meant
that it included a quantitative element. Quantitative data generated from a content analysis
illustrates Gomm's point that in this kind of research, "something gets counted" (Gomm,
2004, p. 247). Counting the frequency of keyword use by each Author in this research enabled
a statistical illustration and comparison of their particular discourse focus.

3.3.4

Limitations of content analysis

While Bertrand et. at. (2005) note that content analysis is a major methodology when
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researchers wish to measure accuracy, bias or objectivity in news, an element in the present
research, they caution against taking any discussion of the results further than the data
legitimately allows. They argue that it is not possible to prove inferences made on the basis of
content analysis alone. Gomm (2004) echoes the point when he writes that an advantage of
content analysis is that generalisations can be made about large quantities of data. He also
argues that content analysis takes data from their immediate context and thus risks" .. .losing
sight of how the stories are put together to convey meanings" (Gomm, 2004, p. 253). To
overcome this limitation, the statistics from the content analysis that sought frequency counts
of keyword use in this research project, are used to illustrate the focus that each Author had;
context and meanings are explained through the discourse analysis.

3.3.5

Critical discourse analysis

Micro-economic reform of the public sector was a focus of Australian politics in the late
1980s and early 1990s. In this way, micro-economic reform could be viewed as a Foucauldian
episteme, or an " ... 'order of things' that organises everything, makes some things possible
and others impossible" (Danaher, et. al., 2000, p.16.). The micro-economic reform episteme
was the reason the Civil Aviation Authority was transformed from a Department of State to
Government Business Enterprise.

In the context ofthe CAA's mission and legislative framework, aviation safety can also be
viewed as a Foucauldian episteme because it provided an "order of things" for the Authority's
regulatory function. This episteme reflected the history and the culture of the organisation and
defined the legislative framework in which it pursued its regulatory functions.

Discourse analysis is concerned with the cultural and political context in which discourse
occurs and how language is used and organised to construct different versions of events and
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activities (Dayman, et. al., 2000). The methodology thus provides a valid approach to a
project which seeks to identify just these factors and their impact on organisational change.

The social psychologists Potter and Wetherell (1987, P. 9) argue that because discourse is not
performed in "some purely conceptual realm", talk and writing are mediums for action and
are used to order and request, persuade and accuse, all of which are essentially political
actions. Similarly, Gomm (2004, P. 246) notes that the assumption behind a Foucauldian
critical discourse analysis is " ... always that the ideas and practices constituting the discourse
favour the powerful and mislead the powerless" (p. 246).

The analysis reported here examines the discourse strategies that the proponents of change
pursued to order, request and persuade (Potter & Wetherell, 1987) CAA staff about structural
change in the Authority. It seeks to answer research Question 2 by investigating whether there
was tension between the discourses of micro-economic reform and aviation safety.

Jacobs (2006) notes that discourse analysis provides a useful tool for researchers interested in
understanding the ways in which power is exercised in organisational and social settings. An
analysis oftext using the technique can provide significant insights not always discemable
when using other methods and the methodology enables a close scrutiny of how a specific
ideological agenda can be advanced by texts. The present research employs this approach to
critique the organisational decision-making processes in the CAA precisely because the
language used by the authors was so important in shaping, and seeking support for, the
change outcomes (Jacobs, 2006). In short, the research investigates how discourse was used in
the pursuit of hegemony and power (Jacobs, 2006).
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3.3.6

Limitations of critical discourse analysis

This researcher recognizes that there are risks in utilising critical discourse analysis as a
research methodology. One risk is that the analyst may ignore the complexity ofthe process
and assume that their textual interpretation establishes "a universal meaning from which they
may then extrapolate ideological effects" (Beckenham, 2001, p. 20). It was especially
important in the context of the clash of discourses investigated here that the researcher
accounted for the impact that prior social knowledge and experience of the case might have
had on the findings (Beckenham, 2001). Beckenham (2001) notes that an active reader may
make entirely new meanings ofthe text, but may also simply fit the text into familiar
frameworks or habits. Jacobs (2006), too, cautions discourse analysts about the selection of
texts, the dangers of reductionism, privileging of agency and validity issues. To avoid this, the
researcher had to ensure that the texts selected for analysis were representative ofthe
epistemes being compared. This was done by selecting the seminal texts that set the direction
of the discourses: for example, formal written communications with staff.

Antaki et. al. (2003) argue that while discourse analysis has become a major tool for social
science researchers, especially in social psychology, many of the studies based on the
methodology have basic problems and shortcomings. They argue that,

Writers are not doing analysis if they summarise, ifthey take sides, if they parade
quotes, or ifthey simply spot in their data features of talk or text that are already
well-known. Nor are they doing analysis iftheir discovery of discourses, or mental
constructs, is circular, or if they unconsciously treat their findings as surveys"
(Antaki et. al., 2003, p. 16).
This six-point criticism is directed specifically at the output from some research in social
psychology; Antaki and colleagues are such researchers skilled in the application of discourse
analysis. Their critique is an apposite caution for those using the methodology in other
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disciplines. An analysis, they argue, should attempt to illustrate how a speaker uses
established discursive devices to manage their interactional business and the analyst needs to
show what the feature does, how it is used, what it is used to do, how it is handled
sequentially and rhetorically.

3.4

The research approach

3.4.1

The case study

The single case study is a narrative of the history of aviation safety regulation in Australia and
the economic and political environments that generated the Review of Resources. The
narrative includes a description of the processes followed in the Review and the key
arguments of its proponents and opponents. In this way the researcher is able to contextualise
the impact ofthe competing discourses that characterised the Review within the CAA.

3.4.2

3.4.2.1

The content analysis

Selection ofAuthors

Many people contributed to the discourses about change in the CAA. These included staff
members, industry and union identities. However, the content analysis was limited to
contributions of three, Dick Smith, the second Chairman of the Authority, Collin Freeland, its
first Chief Executive, and Frank Baldwin, the second Chief Executive, because they were the
principal Authors of the discourses associated with the change process. Freeland had been
Secretary of the Department of Aviation and was the chief executive who led the organisation
through the change from the mainstream bureaucracy to Government Business Enterprise.
Baldwin succeeded Freeland and initiated the Review of Resources. Smith had been a long
term critic ofthe aviation bureaucracy was member ofthe CAA's Board and became its

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

45

second chairman. Smith was the Authority Chairman who recommended to Cabinet that
Baldwin be appointed Chief Executive.

These three were the Authority's leaders who used discursive practices to define and
categorise the issues (Reber & Berger, 2005) associated with structural change for staff, and
who attempted to manage meaning (Fairhurst, 1993) about the new role ofthe the CAA.

3.4.2.2

Selection of texts

As a fortnightly newsletter, Airspace provided the Authors with direct communication
channel to the Authority's staff. Collin Freeland introduced a CEO's column as a way of
discussing issues the Authority faced and developments in the early phases of the
transformation from Department of State to Government Business Enterprise. Frank Baldwin
introduced his "Frankly Speaking" column for the same reason. As both a Director of the
Authority and as Chairman, Dick Smith used Airspace to publish messages to staff on a
range of issues, and his comments about developments in the organisational change process
were often reported by the newsletter.

The newsletter, Civil Aviation News, published news reports related to the structural change
process, and occasional interviews with the Authors, as part of the Authority's formal
communication with the aviation industry. Civil Aviation News was available to, and read by,
the CAA's staff and was thus another communication channel to staff.
The 29 texts selected for the content analysis were:

1) News reports and interviews in the Authority's monthly newsletter for the aviation
industry, Civil Aviation News, and staff newsletter, Airspace, about the appointment of
Frank: Baldwin as CEO and his change program for the Authority.
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2) The CEO's Frankly Speaking columns in the fortnightly staff newsletter, Airspace.
3) Regular columns in Airspace by the Authority's first CEO, Collin Freeland AD.

4) Texts about change authored by the Authority's second Chair, Dick Smith, that
appeared in both newsletters and the CAA's first annual report (for 1988-89).

3.4.2.3

The content analysis data

The content analysis generated frequency counts of the number of times the three Authors
used the 13 keywords in their formal, written dialogues with staff (see Tables 3.1 and 3.2
below). The content analysis for the present research uses a database, written in FileMaker Pro
7, in which texts were coded using the 13 keywords. Potter and Wetherell (1987, p. 167)
describe coding as an "analytic preliminary preparing the way" that enables efficient
management of data.

Table 3.1 Database fields and values
Field

Values or Value List

Keyword

Value list: Safety, Cost-effective, Efficient, Core business, User pays,
Transparent, Service, Affordable, Structural change, Regulation,
Customers, Partnership, Salaries

Title

Title or heading of the article inserted manually

Publication

Value list: Airspace, Civil Aviation News, Facts, CAA document,
External

Date

Publication date inserted manually

Discipline

Value list: Aviation safety, Air traffic control, Technical, Economic
reform, Public Service process, Compensation, Business management,
restructure

Commentary

Value list: Newsletter column, Interview, Speech, Book, Media text,
External commentary, Policy, Official report, Tradition

Author

Value list: Chairman, CEO, General Manager, Director, Staff, Industry
figure, Politician, Bureaucrat, Union Official

Comments

Manually inserted description ofthe context of the commentary. For
example, "CEO's first staff newsletter column."
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Table 3.2 Keywords and deflnitions
Keyword

Defmition or common usage

Safety

Any reference to the safety of the aviation system or of passengers or to
aircraft or aircrew.

Cost-effective

Includes references to "effective", References only to "costs" were not
counted.

Efficient

Sometimes also "Cost-efficient". Listed simply as "Efficient" to avoid a
database anomaly in which "Cost-effective" can sometimes be included in
a search for "Cost-efficient".

Core business

Used as a description of the main focus of the CAA's operations: provision
of air traffic services (including airport fire and rescue services) and
aviation safety regulation, including the development and revision of
standards.

User pays

Charging people and companies paying for the services provided by the
CAA. For example, fees for using air traffic services, or safety regulation
inspections.

Transparent

Customers being aware of the CAA's business, processes and fee
structures and how they are determined.

Service

Products provided by the CAA.

Affordable

Often used in conjunction with safety, to illustrate that safety had a cost, or
to describe different levels of safety provided by aircraft. For example, a
single engine crop duster was not as safe as a Boeing 747 used for regular
public transport because the smaller aircraft cost less and did not have dual
or triple safety systems.

Change

Changes to the CAA's organisationalstructure or to employee conditions.

Regulation

The process by which rules are developed and policed to ensure aircraft,
airports and the air traffic system, and those who work in aviation (for
example, pilots, air traffic controllers, safety inspectors and aircraft
maintenance engineers, meet operational and safety standards. Includes
the development of operational and safety standards and licensing of
aircrew, and maintenance staff.

Customers

Airlines, pilots, maintenance staff, passengers.

Partnership

The relationship between the CAA and industry.

Salaries

In this context, annual salaries of CAA staff.

Chapter 7 reports the content analysis based on these keywords.

3.4.3

The critical discourse analysis

The critical discourse analysis undertaken here utilises Foucault's notion of epistemes and
their discursive formations as a construct for the research.

ClippedWings: Management discourses duringorganisational change at Australia's CivilAviationAuthority

48

In Foucault's view, epistemes are products of organising principles which"... relate things to

one another" and determine " ...how we make sense of things, what we can know, and what
we say" (Danaher, et. al., 2000, p. 17). Foucault's epistemes comprise discursive formations
that organise ideas or concepts and produce "objects of knowledge" and which in turn depend
on "disciplines", "commentaries" and "authors" (Danaher, et. al., 2000, p. 22). These three
"drivers" of a discursive formation are used in the sense of their literal meanings: a discipline
is a branch of learning; a commentary is a text; an author is just that. Danaher et. al. describe
disciplines, commentaries and authors working together "as a kind of machine" which
" ...edits out and condemns anything that doesn't fit within the 'discursive formation' at either
a local (discipline-based) or general (culture-based) level" (Danaher, et. al., 2000, p. 23).

Table 3.1 identifies the epistemes and classifies the disciplines, commentaries and authors
associated with them.

Table 3.3 Two epistemes
Episteme

Micro--economic reform

Aviation safety

Disciplines

Economics
Politics
Public service process
Business management

Aviation regulation
Aircraft maintenance
Technical

Commentaries

Policy documents
Media texts
Newsletters, circulars, e-mail

Policy documents
Tradition
Media texts
Newsletters

Authors

Ministers
Dick Smith, Chair
The Board
Frank Baldwin, 2nd CEO
Collin Freeland, I st CEO
General Managers
Aviation industry figures
Economists
Economic journalists

Dick Smith, Chair
Collin Freeland, I st CEO
Safety Regulation staff
Maintenance Engineers
Air Traffic Control staff
Pilots
Journalists
Union officials
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The next chapter begins a three-part case study that examines and explains the context for
change in the CAA. The first part ofthe case study, Chapter 4, deals with the economic and
political contexts in which the CAA's restructure occurred. Part two, Chapter 5, reports on
change communication with employees and the aviation industry. The final part of the case
study, Chapter 6, describes the Review of Resources: its process, messages and
implementation. Chapter 6 ends with a summary conclusion to the case study.
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Chapter 4
Case Study Part 1
The economic and political contexts for change

4.1

Introduction

In late January 1991, Frank Baldwin, a tall, grey haired New Zealander in his early sixties,

took over as Chief Executive of Australia's Civil Aviation Authority (CAA). He was
appointed by Federal Cabinet at its last meeting before it broke for Christmas 1990 on the
recommendation ofthe CAA's Board (James, 2001). Baldwin succeeded the long-term senior
bureaucrat, Collin Freeland, AO, who had been a Secretary of the Department of Aviation and
led the CAA in its first years as a statutory authority and Government Business Enterprise.

Freeland did not apply (James, 2001) for his position when it was advertised as the first step
in the transformation of the senior management group from a public service remunerated
position to one appropriate to the chief executive of a business enterprise. His deputy, Allan
Rainbird, AM, decided to retire (James, 2001). In the old Department of Aviation, Freeland
was Secretary and Rainbird his deputy. The CAA's Chairman, Dick Smith confided in a
personal telephone conversation with me that both were good pub 1ic servants but not private
businessmen.

In the 12 months following the departure of Freeland and Rainbird, Smith and Baldwin
brought dramatic change to the CAA through plans to reduce its staffby almost half, to re
focus its operations on core business activities and to make it "cost-effective and efficient."

John Frank Sefton Baldwin, a real estate agent with an accounting background, had
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previously been Chief Executive of two New Zealand harbour boards where he earned a
reputation as a tough organisational change expert. In his two years as Chief Executive ofthe
New Zealand Airways Corporation, Baldwin had reduced staff and focused operations on
"cost-effective and efficient" provision of services (James, 2001).

Baldwin joined the CAA when the aviation industry was depressed as a result of the
international recession, a downturn in the Australian tourism industry and as the airlines were
recovering from the 1990 pilots' strike. The organisation had been through two years of
change as it was translated from part of the Department of Transport and Communications to
a statutory authority and, finally, in July 1990, a full "Government Business Enterprise."
Along with the Federal Airports Corporation, the CAA was one of the first candidates for the
Federal Government's micro economic reform program in the transport sector. Both had been
Divisions of the Department of Transport and Communications, with their activities fully
funded from the Commonwealth budget. The FAC re-located its head office from Canberra to
Sydney, and went through its own staff change program. The CAA remained in the national
capital. It kept most of the Departmental staff engaged in administering air traffic control,
safety regulation and rescue and firefighting services, plus corporate finance, personnel and
general administrative staff. All retained their public service terms and conditions. The
CAA's role was to establish and maintain the air safety regime for Australia and to operate
the air traffic services network.

In January 1990 the CAA's first chairman, Alan Woods, a long-time senior Canberra
bureaucrat, died and the Sydney businessman and pilot Dick Smith, already on the Board, was
appointed by the Cabinet as Chairman for two years (James, 2001).
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4.2

A brief history of aviation safety regulation in Australia

Australia has a long and successful record as an aviation nation and innovator. Indeed, from
November 1894 when Lawrence Hargrave rose 4.8 metres from the ground in his four box
kites, the first "tethered" flight in history, to March 1991 when the Civil Aviation Authority
announced plans for a radical method of controlling en route aviation through only two major
centres, Australia has been among the first nations to embrace new aeronautical
developments. Its history is laced with the names of aviation pioneers-Ross and Keith
Smith, Hinkler, Kingsford-Smith, DIm, Wardley, Kennard and Nancy Bird Walton. The
national regulatory authority even has an ensign-the only Australian organisation outside the
military to have its own flag enshrined in legislation (Gazetted June 1935).

Aviation, as much as any other development in transport or electronic communication, has
contributed to Australian social and economic growth. While the historian Geoffrey Blainey
(1971) does not give aviation such an important place in the development of Australia, he
does argue that mechanical flight has affected Australia more than most countries. He argued
that aviation fostered tourism, assisted in agriculture and mineral exploration, delivered fresh
food, news and medical supplies to remote regions, patrolled summer beaches on the lookout
for sharks, fought floods, bushfires and droughts. Blainey (1971), records that Australians
became more accustomed to flying than the people of probably any other country, and were
encouraged to fly by the safe record of Australian aviation. When Ross and Keith Smith
arrived in Darwin on 10 December 1919 completing their 28-day flight from Britain, the
Australian media regarded the achievement as ending Australia's isolation (Clark, 1987).

Bureaucracy was not far behind Australia's embracing of air transport. The CAA's 1991 Fact
Book records that from aviation's earliest days Australian governments recognised the need to
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regulate air safety standards on behalf of the community. The first national authority to
control aviation was created as a Branch of the Defence Department in March 1921 with
Lieutenant Colonel H.C. Brinsmead as Controller of Civil Aviation. Since then aviation
regulation has taken numerous forms, sometimes as a Department in its own right; at others as
part of a larger transport portfolio.

The Civil Aviation Authority became a full "Government Business Enterprise" on 14 June,
1990. It retained its charter of providing the aviation industry with air traffic control services
in domestic and international (oceanic) airspace and for setting and regulating safety
standards in all aspects of domestic aviation and the operation of international aircraft in
Australia. This latter activity entails the development, amendment and promulgation of safety
standards, effective surveillance of the industry and the provision of regulatory services. All
activities are based on the Convention on International Civil Aviation. The Authority's
corporate mission was to enable more people to benefit from safe aviation, and it pursued this
goal through a focus on safety, efficiency and service (CAA Annual Report, 1990-91).

4.3

Micro-economic reform

Throughout much of the 1980s and the early 1990s, the Federal Government's reform agenda
involved structural change in both the mainstream bureaucracy and the so-called Government
Business Enterprises. It was a process which attempted to mirror the structural adjustments
taking place in the private sector as the Australian economy was opened up to the realities of
the international economy (Quiggan, 2001). Brennan and Pincus (2002) note that since the
mid-1980s, micro-economic reform has had bi-partisan political support.

During the first short term of the Hawke Government elected in March 1983, the focus had
been on macro economic issues, deregulation of financial markets, floating the dollar, and the
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industrial accord which brought wage and salary benefits for workers in return for industrial
harmony (Brennan & Pincus, 2002; Fane, 1994; Quiggin, 2001).

The second term, which began in late 1984, signalled a focus on micro-economic reform in
the public sector (Quiggin, 2001), especially in transport and communications. In these
industries the government not only had regulatory control (broadcasting and television,
telecommunications, postal services) but also owned "business enterprises" which operated in
the industries. Some, like the telecommunications carriers Telecom and the Overseas
Telecommunications Commission provided the monopoly services; others, like the shipping
company and the two airlines, Australian and Qantas, competed with private enterprise
operators. In addition, some departments of state provided public services which attracted fees
from users or had the potential to do so.

Quiggin (2001) argues that inefficiencies in the public sector infrastructure providers were
regarded as obstacles to the development of competitive export industries. Further,

It was widely hoped that improvements in the efficiency of transport, electricity and

telecommunications systems would enhance exports and reverse the rapid growth in
the current account deficit that followed financial deregulation in the early 1980s.
(Quiggin, 2001, p. 7)
Quiggin notes that micro-economic reform was based on privatisation and that the public
sector institutions and governance systems were restructured on a private corporation model.
The creation of the Civil Aviation Authority as a semi-commercial statutory authority on 1
July 1988 was a direct result of a political decision for structural reform in the transport sector
(Brennan & Pincus, 2002; Fane, 1994; Quiggin, 2001). It reflected economic deregulation of
domestic aviation which meant the abolition ofthe so-called two airline policy (Fane, 1994)
that had restricted the market to the Government-owned airline, Australian (now absorbed
into Qantas) and one competitor, Ansett. Fane (1994) notes that only domestic aviation was
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fully deregulated.

Two aviation GBEs were created: the Federal Airports Corporation (FAC) and the Civil
Aviation Authority. Brennan and Pincus (2002) argue that the GBE reforms were the essence
ofthe Hawke Labor Government's micro-economic strategy. The translation to business
enterprises meant that the two aviation GBEs lost government funding, the FAC altogether.
The FAC would manage government-owned airports, drawing its revenues from landing fees
and the rental of airport real estate to airlines for terminals, On the other hand, CAA would be
paid $72 million from a government "contract" to provide safety services but the remainder of
the CAA's estimated $650 million income in 1989-90, would be earned from direct charges
on the aviation industry. The CAA's revenue would be generated through a complicated
formula which set charges for the provision of air traffic control services, from excise levied
on aviation fuel for non-jet aircraft, charges for fire and rescue protection services at a number
of designated airports, and from providing a wide range of safety regulation services which
had previously been provided at taxpayer expense (Cooke, 1990; Foster, 1989; Hannink,
1989) The Federal Government was the sole shareholder in each enterprise and it appointed
the Boards and Chairs for each. The Boards were responsible for managing the two
organisations and there was little Ministerial direction.

4.4

The Aviation Hall of Doom

In his self-published monograph Two Years in the Aviation Hall ofDoom, Dick Smith (1984)
chronicled his experience between 1982 and 1984 when he attempted to have Australia's
helicopter regulations updated. He had previously thought Australian aviation to be the safest
and most modern in the world but claimed to have found overseas flying regulations " ...much
safer, more modem, and, above all, based on common sense" (Smith, 1984, p. 9). His

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

56

frustration, disappointment and anger at Departmental "incompetence" (p. 8) led to his
critique of the former Department of Aviation's bureaucratic approach to managing the
aviation system. Many of the Department's staff still worked in the CAA when he arrived as a
director and, later, became Chairman. Smith's core argument was that Australia's specialised
aviation certifications and regulations were expensive for the industry and passengers and
resulted in less safety; this approach was maintained because "bureaucrats will go to
extraordinary lengths to justify their existence" (Smith, 1984, p.46).

Smith (1984) was direct in his criticism. In the second paragraph of the introduction, he
described the Department of Aviation as,

... a great blancmange of impenetrable bureaucracy and feather-bedding bureaucrats
who entrench themselves behind silly regulations oftheir own devising and display
no sense of responsibility or accountability whatever to the public in general and to
people in aviation in particular. (Smith, 1984, p. 7)
Nevertheless, he recognised that some in the Department knew what was wrong with the
system and had tried to correct it. However, he claimed they were unsuccessful at trying to
change the system because they would become "marked men" if they spoke out and were
anyway unable to reform the Department from within (Smith, 1984, p.7).

Smith (1984) detailed issues that involved his own helicopter and fixed wing flying
experiences and attempts to register aircraft. He detailed suggestions he had made for
improving the regulations, especially those that were specific to Australia. The language was
vivid. For example, the Department of Aviation was "autistic" and was more suited to the
Soviet Union than a democratic country. Bureaucrats were variously described as Mandarins
ofthe Molonglo (p. 22), autocratic (p. 22), concrete-brained (p. 33), dishonest (p. 34),
obstructive, inefficient and lethargic (p. 40), arrogant (p. 49) and engaged in an "extraordinary
misuse of power" (p. 48). One regulatory proposal (ARP 84/15) was "written secretly" and
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ranked among" ... the least professional and most dishonest documents spawned by any
bureaucracy in human history since the Roman Empire at its zenith" (Smith, 1984, p. 34).
While he claimed to have lost "a fortune" in time, trips to Canberra and phone calls in his
various interactions with the Department, bureaucrats were"... paid in full, for every letter,
every delay" (p. 42). Bureaucrats' " .. .inefficiency and lethargy cost them no loss of salary"
(p.40).

He criticised the selection of industry representatives for advisory committees. He claimed
they were secretly hand-picked by the Department (p. 24 and p. 55) and that the industry was
not allowed to nominate its own representatives (p. 24). He also argued that there was a lack
of staff pride and morale in the Department that prevented effective management (p. 65)

Smith (1984) called for an open inquiry to examine all aspects ofthe Department's structure,
personnel and activities and argued that only incompetent bureaucrats would fear this (Smith,
1984, p. 64). He suggested (pp 66-67) inquiry should look at:

I) Whether the power vested in the Secretary of the Department was excessive and
whether the Air Navigation Act and regulations should be changed to make it
"absolutely clear" that the power of final decision is with the Minister. He sought a
recommendation that in future the Department could not autocratically change
standards, or refuse to modernise them, until they had satisfied an independent panel
that there was a good "cost benefit relationship in the result" as happened overseas (p.
66).

2) The creation of an "independent statutory organisation like the ABC" (p. 66) as had
happened in England and the United States.
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3) Whether senior executives in the Department should have an aviation background.
None ofthe three top people in the Department had industry or operational experience
and the person in charge ofthe air traffic control network had "never sat behind an air
traffic controller's desk or piloted an aircraft" (p. 67). In suggesting this area of
inquiry, Smith criticised the employment of generalists, who relied on lower level
people for advice, to administer a highly specialised and profoundly technical area like
aviation. This meant that" ...real decisions in operational and safety matters are taken,
in actual fact, by relatively minor bureaucrats, and not by the Secretary or the regional
directors, whose powers under the [Air Navigation Regulations] are accordingly
fictitious" (Smith, 1984, p. 67, his emphasis).

Smith's (1984) criticisms ofthe Department's staff included their use of what he described as
"the highly emotive word 'safety'" whenever their actions were threatened (p. 60). He
believed that the staff of the Department made a concerted effort to keep the present
management as they always appeared to employ people who held the same beliefs they had.
This type of senior executive staff would not change "unless an outside force is applied"
(p.60). Smith wrote that this approach was taken because,

...they all genuinely believe they are doing the right thing, so it is essential to have
like-minded people to run the system properly (Smith, 1984, p. 60).
Smith (1984) argued that the object of The Aviation Hall ofDoom was not merely to criticise
but to improve the aviation climate. He had no self-interest whatever in the issues he had
raised:

There is nothing in it for me. I am in no way affected by antiquated regulations
because I appear able to get dispensations for almost anything I ask (Smith, 1984, p.
68).
He argued that the evidence he presented in The Aviation Hall ofDoom made it obvious that
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before regulations could be updated it would be common sense to "review the system which
makes and administers these regulations" (Smith, 1984, p.68).

4.5

Dick Smith and staff communication

Smith's pre-Chairmanship time on the Board was marked byhis involvement in what was
described as a "$1 communications consultancy" (Mahoney, 1990). This involved the
Authority in paying Smith $1 to tour the country addressing mass staff meetings about the
Authority's new business role and listening to their complaints about management. During the
program he announced two award schemes: one for excellence among staff and the airlines
on operational matters and one aimed at improving communications between management
and staff.

Few turned up to the first talks in this series (especially in Melbourne). The talks were held in
work time, causing Smith to ponder why he wasn't attracting audiences. He solved the
problem by inviting staff and their spouses to dinners at capital city hotels. Not surprisingly,
attendances soared as staff members accepted free dinners (paid for by the Authority) and a
pep talk from Smith. Two, both at Melbourne's Hilton Hotel, were videotaped so that the rest
of the staff could hear what he had to say. One video was locked in a safe in the Melbourne
office after Smith revealed, against advice, to 400 staff that the Board was considering his
suggestion for a profit-sharing scheme. The Board was indeed considering it but had sought
more details on what the scheme would involve. Word of what Smith had to say spread
rapidly throughout the Authority.

At the end of the $1 consultancy, Smith reported to the senior management group that there
was a real and very large gap between what the management thought it was communicating to
staff and how staff actually received and interpreted the messages they were given (Mahoney,
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1990). He said that only about a quarter of the staff understood where the CAA's "money
comes from and where it is spent"; a large percentage did not understand the need for the
Authority to make a profit and did not support it doing so; he pointed out that the latter point
was the biggest problem the CAA had (Mahoney, 1990). Smith described the staff as a
wonderful group ofpeople but told the senior management group that it was"...pretty
obvious from the way they spoke to me that we haven't got our act together ... What I have
done will be a total waste of time if the points I have made are not reinforced in the next six
months" (Mahoney, 1990). He recommended (Mahoney, 1990),

•

Look carefully at who messages are addressed to and the form in which they were best
received;

•

A study into how the CAA communicated with its staff;

•

Management needed to be more visible;

•

Management should do its best to expedite the delivery of services to overcome
niggling problems, e.g. install power points, replace furniture, binoculars;

•

Communicate messages;

•

Convey more the good things the CAA does to staff;

•

Convey also the bad things and problems its faces in overcoming them; and

•

Resolve the issue of profit and safety.

A staff survey conducted in earl y 1990 (at Smith's suggestion to measure not only attitudes
but also to judge the staff communications award he instituted) provided qualitative data on
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what CAA staff thought about the place. Only 21.97% of staff, or 1603, returned the
questionnaire, which had been distributed with the fortnightly staff newsletter Airspace in
February 1990.

One air traffic controller, in a letter to Airspace, described the survey as a pub 1ic relations
stunt, and asked when management would realise that problems in the CAA were far more
complex and numerous than communication. He wrote that these problems

... include managers with little or no managerial training, management methods
decades out of date, an unwillingness or incapacity to make decisions and the failure
of senior management to listen to workface staff and their own field management ...
For years under the old administration equipment, staffing and morale were allowed
to deteriorate. The CAA now purports to show me a shining new future. Promises
and platitudes though are insufficient. (Harvey, 1990)
Around the time he was to leave the Chair of the CAA, Smith undertook a series of interviews
in the mainstream media to talk about his life and achievements. In one, he described Two
Years in the Aviation Hall ofDoom as a constructive criticism of the "frightful bureaucracy"
of the Department of Aviation (Aiton, 1991). Further, he said,

My suggestion was that there should be a separate authority. At the time the Minister,
Peter Morris, would not see me. This really is a wonderful country. In other places,
I'd be jailed for what I did. Now, six years later, I'm chairman of the board of the
Civil Aviation Authority. (Aiton, 1991)
Tarrant (1992) described Smith as having escaped Canberra unscathed by offering
commonsense answers to critics and applying free enterprise thinking to areas previously
stuck together with unquestioned red tape (Tarrant, 1992). This had not altered his opinion of
bureaucrats who were good at running things that don't need change with the least amount of
political embarrassment for their masters. He described himself as a lateral thinker who
copied the best from others, surrounded himself with capable people and enthused them
(Tarrant, 1992, p. 17). Smith noted that he was not "a benevolent dictator" because "You
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don't get people to perform by giving orders" (Tarrant, 1992, p. 17).

4.6 The appointment of Frank Baldwin as Chief Executive

Collin Freeland, and Allan Rainbird announced their decisions about their personal futures
just before the CAA formally became a business enterprise. James (2001) notes that they
resigned soon after Dick Smith arrived. The process by which senior executives in
government businesses could attract "commercially-competitive salaries" had to begin with
the first level of management, the Chief Executive. Once that position was filled, second level
General Manager positions would be advertised, then finally the third-level "branch heads"
would be filled. At each stage those occupants wishing to stay with the organisation would
risk losing jobs in a competition with outsiders for what were believed would be better salary
packages, greater freedom to shed the shackles of bureaucracy and operate as though the
Authority was a commercial business. But first the Board had to find a new Chief Executive.

Freeland's decision not to contest his job was greeted with disappointment by the staff. Many
in the organisation were concerned at the thought of it becoming a business, with safety
regulation being equated with commercial costing and, as Smith had reported (Mahoney
1990), with the failure of managers to apply even the most basic of skills required of people in
these positions.
Freeland remained at the CAA, as did Rainbird, until just before Baldwin's arrival. He left the
CAA with an appointment as Chairman of both the Australian Maritime Safety Authority and,
later, to the South-East Region Economic Development Council as well as a number of
directorships. Rainbird retired, leaving the Authority on extended leave on the Friday before
Baldwin, who never appointed a deputy, formally took up his position.
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Before the Cabinet met to accept the Board's recommendation, Baldwin spent two weeks in
Australia. He toured NSW, Queensland and Victoria and spent considerable time in Canberra
where he had a private dinner and breakfast with two general managers. Smith hosted a series
of dinners for him with a range of industry and media people. Baldwin addressed a meeting of
senior managers (the last ofthese regular gatherings Freeland convened) at which he outlined
his style: management by objective. He ordered a series of "whiteboard exercises" in which
General Managers were to spend time with their staffs re-structuring their areas from a zero
base. This was to be completed in time for a presentation to the Board in the following March
and a strategic business plan was to be developed by April (Airspace, I990a). He also
attended a meeting of the National Aviation Press Club in Sydney where he was introduced to
those who inquired of his status as the CEO-designate. He agreed with a Public Relations
Branch suggestion that he not speak formally to the media until Cabinet had officially
approved his appointment. Arrangements were set in train to introduce him to aviation
correspondents about three weeks after he formally took up the Chief Executive's position.

In all this time, and for a fortnight after he returned to New Zealand for Christmas, the
Cabinet had still not approved his appointment, and it was therefore impossible to formally
announce it to staff or the media. In a news sense it didn't matter all that much most the staff
and the majority of aviation writers knew of his selection. Nevertheless, CAA Public
Relations staffwere under instructions not to brief the media about Baldwin and his
background nor to issue a biography. Distribution of the final edition of the staff newsletter,
Airspace, for 1990, which included Freeland's last Christmas message, was delayed until the

first pay of the new year because it contained two pages of material on Baldwin. Had it gone
out as scheduled, the edition would have appeared before the Cabinet's formal approval of the
appointment. (It would not have prejudged anything had Cabinet's consideration of the
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appointment not been deferred from its scheduled date to what was the final meeting of the
year. When the decision was finally made there was confusion for half a day as to whether or
not it had in fact been taken.)

The rules of Cabinet Government are not often understood. Whether the CAA was a business
enterprise or not, the staff ofthe Authority, as Commonwealth employees, were still subject
to the rules governing Cabinet papers and decisions. Whatever the role of the media in
publishing Cabinet "leaks" it is not possible for federal employees to announce a decision
which Cabinet has not taken, to pre-judge what it might decide, or even to speculate what is
on its agenda. The inability of the CAA and the Public Relations staff to pre-empt Cabinet by
briefing the media about Baldwin was described by Lawry Cohen, editor of Australian Flying
magazine as one by management to "sit on their hands and do nothing" (Cohen, 1991).
According to Cohen this was an appalling lack of staff and media relations. Cohen (1991)
wrote that he had attended a private dinner with Smith, Baldwin and "a small group of
industry leaders." Public Relations' refusal to give him a copy of Baldwin's biography was "...
evidence again as to why the CAA continues to bumble and stall through life" (Cohen, 1991).

On 30 June 1992 the Civil Aviation Authority announced that Lawry Cohen had been "...
appointed to a management position in the Safety Regulation and Standards (SR&S)
Division" (CAA media release, CO 31/92, June 30, 1992). Cohen became Manager of the
newly created Industry Support Branch which had "... the task of encouraging communication
between the aviation industry and the CAA, through industry-developed and implemented
safety promotion programs" (CAA media release, CO 31/92, June 30, 1992). Cohen's
strengths were described as his "... significant technical knowledge, management skill and
experience. He also possesses interpersonal skills of a high degree and these will be a key
element of the role he is to play in the Division" (CAA media release, CO 31/92). Cohen had
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experience in both military and civil aviation and had recently been commissioned by the
Authority at Smith's suggestion to produce a document, Airspace '90, for pilots on the then
new airspace management system.

In June 1992 a highly experienced aviator, Doug Stott, of Mi 1dura, Victoria, wrote of the
airspace management promotion campaign in 1991 and Cohen's document in particular

Yes there were many seminars, briefings, handouts and video presentations over
most oflast year leading up to 12 December. Not to mention the booklet "Airspace
'91" which is now being destroyed at many [aero] clubs and Flying Schools because
of the mistakes and poor advice it contained. (Stott, AOPA, June 1992)
On Saturday, 24 October 1992 the major newspapers carried an expensive quarter page
advertisement seeking a series of managers, and several "Creative Officers". The total annual
salary bill for these people was conservatively estimated at more than $2 million. This
"Industry Support Group" was "charged" with the provision of"... ongoing educational and
communications services to all facets of the Aviation Industry." The Industry Support Branch
was required to "deliver effective communications and educational programs" to its client
organisations and the appointments were "... crucial to the successful implementation ofthe
structural reform of the CAA" ("Communication and education roles," CAA advertisement,

Sydney Morning Herald, October 24, 1992). The contact for inquiries was Lawry Cohen and
the Branch was a re-creation ofthe Safety Promotion Unit, an area he had for years castigated
in Australian Flying, and which had been abolished in the Review of Resources. Shortly after,
Donna Wishart, a writer on Australian Flying, joined Cohen's CAA staff.

4.7 Baldwin's change reputation

The delay in announcing Baldwin's name to staff meant that his "reputation pendulum
quickly swung through despot, tyrant and oppressor without touching the stops" (Cohen,
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1991). In three positions he held in New Zealand before coming to the CAA, Baldwin had
reduced staff. His first Executive Committee meeting agenda, held on the second day of his
official arrival at the Allan Woods Building, had 25 items that questioned the worth of whole
areas of the CAA's operations. For example, the item dealing with Public Relations, Number
18, reflected Smith's position about the CAA's Public Relations Branch, and asked for a
discussion on the true value and need of public relations; knowledge and experience of staff;
secondment to key divisions and projects; a cost-benefit analysis; and, how effectively it was
managed.

Baldwin addressed his New Zealand reputation early on his tenure at the CAA. In his first
Airspace column he wrote

Despite all the so-called criticism that I know has come across the Tasman, and
taking into account the substantial changes we made, staff relations at the Airways
Corporation of New Zealand in the end were really very good.
Certainly there had to be some changes made and changes invariably create a
defensive attitude. That is a natural reaction. Most people feel secure in what they are
doing, understand it and are comfortable. But when they have been doing things the
new way for a few months and the larger picture starts to open out, they say "If I am
honest, this IS a better way". (Baldwin, 1991a)
Baldwin's curriculum vitae noted that between 1987 and 1989, while CEO of the Airways
Corporation, staff reductions had been from 1128 to 751. In overhauling the Wellington
Harbour Board, Baldwin is reported to have "brooked" no opposition. In his first fortnight he
assembled the who 1e workforce and displayed giant graphs showing why their jobs were
doomed unless the efficiency of the port was improved (Thomas, 1992).

Elements of the case study reported in the next chapter describe how Dick Smith and others
regarded the Authority's performance, and commented about it to employees and the industry,
before the arrival of Frank Baldwin and the Review of Resources.
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Chapter 5

Case Study Part 2
Performance and messages for employees
Performance is starting to replace promise.
- Dick Smith (1989-90)

5.1 Introduction
The CAA's first Annual Report (1988-89) commented on the state of the industry and set out
a change process within a framework bounded by the previous departmental approach and the
goals it had set, especially in regulatory reform and air traffic control infrastructure
development. The report set the scene for economic deregulation of aviation which was to
occur in July 1990.

The report recorded the CAA's initial operating profit of almost $45 million, the result of
"buoyant aviation industry activity" in the first six months of 1988-89 which "bolstered"
revenues beyond expectations (eAA Annual Report, 1988-89). At the same time it reported
that airways charges, the biggest single contributor to its revenue, had been restructured to
introduce a user-pays regime to replace the fuel excise and taxes used by the previous
department to recover a large part of its costs. Although this meant a 3% increase on the
charges, excise and taxes set by the old department for the preceding year, a 7.6% inflation
rate for 1988-89 had meant that the industry had saved more than $20 million in real terms
through an effective 4.6% cut in charges in real terms. On the other hand, the industry had
faced real increases in charges for regulatory services in that financial year - about 35% ofthe
cost of providing these services was recovered - in line with the Federal Government's policy
for the CAA to move to full recovery of implementation costs by 1995-96.
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In the Chairman's Report, Allan Woods (1988-89) noted that the Authority had come into
existence against the background of a strong economy and a growing aviation industry.
Woods (1988-89) noted that commercial sectors of the aviation industry had been growing
strongly for some time, fuelled in part by activity associated with the Bicentenary and EXPO
88, and that major domestic passenger carriers were benefiting from Australia's continuing
and growing popularity as a tourist destination. Woods noted that international carriers were
seeking, and obtaining, agreements to fly more frequently to Australian destinations, and
general aviation was expanding overall in terms of flying activity and the number and type of
aircraft being registered.

It had been an altogether satisfying year with strong revenue growth accompanied by finn

cost control, enabling a building of reserves to assist in financing infrastructure expansion.
On the creation of the CAA the Board and management had addressed the Government's
charter for the Authority to rethink the ways aviation safety and the airways were to be
managed and"... to set the agenda for change and further development in consultation with
industry" (Woods, 1988-89).

5.2 Consultation with the aviation industry

Consultation with the aviation industry was to be taken seriously by the Authority. Allan
Woods promised that the CAA's business planning approach, which would require formal
plans to be determined between each layer of management with regular performance reviews,
would "... direct managers toward defining and achieving Safety, Efficiency and Service
objectives that reflect industry needs and priorities, as well as financial targets" (Woods,
1988-89). This partnership was strengthened by the creation of the Australian Aviation
Advisory Committee to assist in examining, among other matters, safety standards. There
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would be an extension of the practice of seeking industry views through a program of
triannual meetings with a broad cross section of the industry to consider long term planning,
the CAA's proposed investment program and charges for the coming financial year. All of
this was directed at "... a strong emphasis on establishing effective lines of communication
with industry to ensure full knowledge of the CAA's current thinking and proposals" (Woods,
1988-89).

5.3 Resistance and criticism from industry
Despite the optimism of the Chairman in the first Annual Report, the transition from a
publicly-funded bureaucracy to a full cost-recovery business was not easy.

From its first days the Authority faced resistance from the industry, especially, but not
exclusively, from the highly individualistic, outspoken, mostly small business oriented,
general aviation sector, for the user-pays charging regime it was implementing. For the first
time, the industry was paying directly for services provided by the CAA and it didn't like it,
especially when it believed some ofthe services were unnecessary. CAA regulatory staff were
continually criticised for their alleged heavy-handed approach to managing safety regulations
and the way in which they inspected aviation operators.

Almost 18 months after the Authority was established one of its harshest critics, Peter Patroni,
President of the Aircraft Owners and Pilots Association, wrote that there were still some
within the CAA who continue to believe that regulations alone can ensure safety and that
" ... the 'big stick' is the best way to ensure compliance" (Patroni, 1990). According to Patroni
(1990) a few diehards in the Field Offices still enjoyed displaying their policing muscle and
continued to antagonise the industry for little or no apparent reason. In Patroni' s (1990) view,
others in the CAA were bearing the "brunt of industry's angry resentment of what is seen as a
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harsh, dictatorial and punitive system" (Patroni, 1990). The AOPA President argued,

Many public servants have found it difficult to adopt the service ethic so essential to
a cost-recovery funded CAA - a few have left, some are trying to adapt and others
have yet to realise what is happening, or see it as a temporary aberration that will
correct itself in a couple of years as the big wheel of change slowly turns. This latter
group poses the major obstacle to any significant reform in Safety Regulation.
(Patroni, 1990)
Graeme Hill-Smith (1990), then Senior Examiner of Airmen, responded to Patroni by drawing
on the Civil Aviation Act 1988 to argue that safety regulators did not have the ability to
interpret the law to some lesser or graduated form of compliance to the regulations as he
believed Patroni was suggesting they should. Hill-Smith argued that Patroni had implied that
some safety regulators had this discretion and those who did not avail themselves of it were
wielding a 'big stick'. Hill-Smith argued that Patroni gave the impression that he would "...
only be happy when that [safety regulatory] function exists only as an adjunct to or compliant
partner of the aviation industry" (Hill-Smith, 1990).

5.4 Communication with industry
More than a year after it was established, the Authority began publishing the monthly Civil
Aviation News to improve communication with the industry. Face-to-face communication was
already part of the management approach through regular meetings with industry
representatives on budgeting and charging matters and the Australian Aviation Advisory
Committee had become a direct link with the industry for discussions about a wider range of
issues on a formal and more regular basis. Civil Aviation News, read by staff as well as its
primary public, became a channel for plain-English information to flow to the industry and
reflected the debates about cost recovery, safety regulation and communication. The first
edition, October 1989, announced a review to speed up Sydney air traffic, that the CAA's
airways charges for 1988-89 had saved the aviation industry around $18 million and assured
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readers that economic deregulation ofthe domestic industry would "... not be a safety
compromise."

The latter article outlined plans to further improve the safety regulation of civil aviation by
pursuing the maintenance and improvement of safety in close co-operation and partnership
with the industry (Heggen, 1989). The author, Group General Manager, Safety Regulation,
Alan Heggen, explained,

An important part of plans for safety regulation is an overhaul of the legislative
framework which prescribes the standards to be met by industry and establishes the
operational environment. This modernising and streamlining of the rules of the game
is well under way but will take some time.
In addition to the legislative framework, a number of important details such as flight
crew licensing, maintenance requirements, certification of aircraft, requirements for
helicopter landing sites are being revised to improve flexibility and cost-effectiveness
of operations, while pursuing safety standards.
The CAA is implementing plans to make best use of its resources, to improve
interaction with industry in achievement of safety. This will strengthen its ability to
deal with any elements that blatantly threaten safety, and the well-being of the
community, not to mention the good standing ofthe Australian aviation industry.
(Heggen, 1989)
This reform program promised the industry profound changes in approach. A review of
regulatory functions would result in discontinuing any services which were not essential,
devolve work which could be done equally well by the industry and improve the cost
effectiveness of those services which the Authority would continue to provide. When Heggen
(1989) outlined this agenda, the Review of Resources was still 17 months away.

5.5 Change messages for staff
During almost all of the Authority's first years, many staff involved in regulatory functions,
were not convinced that commercialisation of their activities was possible or, indeed, in the
interests of Australia's aviation safety record. The dichotomy between the push to make the
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Authority a cost-efficient and profitable operation for its shareholder, the Federal
Government, caused tension and attempts at reform were often accompanied by critical media
coverage.

In his early days on the CAA Board and as its second Chair, Dick Smith set out to convince
staff ofthe need for the Authority to become responsive to industry demands. In addition, he
sought to assuage industry fears that things were not changing fast enough - or, indeed, would
ever change - in a bureaucracy many had long loathed and resented. As a major critic ofthe
old Department, Smith's comments to the industry were instructive. He began an article in the
first edition of Civil Aviation News (Issue 1, October 1989) with
At last it's happening. All around me I can see change for the better within the CAA.
It's unfortunate that many people in the industry haven't yet realised what is
happening and taken advantage ofthe new attitudes. (Smith, 1989)
This was an endorsement of not only the management but also the staff. Smith (1989) put the
changes down to what was to become another of his themes: the Authority now depended on
the industry for 90% of its income. He argued that while many in both the CAA and the
industry hadn't realised the value of the partnership there was now a government direction
and a financial incentive to the Authority to ensure safety. If safety declined, fewer people
would fly. To those in the industry sceptical that changes had occurred, he issued a challenge,

I have found that in every case in the past six months where good objective evidence
has been given that one of our regulations is more restrictive to that accepted
overseas and results in extra costs without extra safety, the regulation has either been
changed or is in the process of being changed. So instead ofwhingeing about
outdated regulations, why not get with your industry body, research the facts,
including both safety and cost issues, and prepare and submit an objective,
professional submission to the Standards Development Division. (Smith, 1989)
At that time Smith believed that the changes required in the regulatory and operational
environments would take "quite a few years" and recognised there had been a short-term
increase in costs to the industry brought about by charges for services the industry previously
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received courtesy of the taxpayer. But the "... tremendous advantages of the Authority and
industry being totally dependent on each other for success will reap huge rewards for the
future." (Smith, 1989) And he wrote that

Entrenched beliefs and normal human conservatism on both sides of the fence will
take time to change.
What we need now is less scepticism and more confidence that it's up to us now. The
Authority and the industry with one common goal: simply the best aviation system in
the world - and by the best I mean a system where the maximum number of
Australians can benefit from aviation with the highest affordable level of safety.
(Smith, 1989)
A year earlier Smith (Airspace, 1988) had told the CAA's Central Office Mushroom Club (its
members said the name spoke for itself) that the old Department of Aviation had gone into a
trough and lost its direction. He told the club that the change to the CAA with a board of
"high-calibre people" meant the impact would be like that of a corporate raider taking over a
company.

What he normally does is to put in basically a new board. That board gets to work
fundamentally with the same people, and what happens? Starts to make a fortune,
starts to do well. And that's what I believe is going to happen to the Civil Aviation
Authority, with the same people who you all know are fundamentally good.
(Airspace, 1988)
In late December 1989 during his talks to staff around Australia promoting the changes taking
place in the Authority, Smith argued the need to reduce costs on the industry (Allan, 1989).
He said that when this occurred there would be more aircraft flying, leading to the CAA again
becoming the best in the world, having new equipment and paying better wages, all from the
increased revenue which would be generated. He praised management for the way in which it
had coped with "the enormous change foisted upon it" and noted that the CAA was " ... doing
everything in its power to reduce the cost of flying to enable more Australians to benefit from
a higher level of safety" (Allan, 1989).
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In November 1989 Smith produced statistics which purported to show that Australian enroute and regulatory services charges "emerged favourably from a broad-based comparison
with similarly based aviation countries" (Foster, 1989). Smith acknowledged the difficulty of
valid comparisons because of different traffic densities, services, methods of cost recovery
and levels of cost recovery, but he listed a series of airways and safety regulatory charges and
fees for licence issue and renewal in which Australia compared favourably with the United
States, Spain, Greece, Austria, West Germany, France, the United Kingdom and New Zealand
in nominated areas (Foster, 1989).

When Melbourne businessman Lawrence Baillieu joined the CAA Board in 1991 he echoed
these themes. In an Airspace interview Baillieu said that there was evidence of many changes
and improvements in the administration of the airways system and relationships with
customers in the Authority's first two years. Baillieu said,

As a pilot I see the CAA has undergone a revolution in the way that it deals with its
customers. When I first started flying the old Department seemed intent on putting
the fear of God into private pilots. The CAA is now service orientated. The briefing
officers are extremely helpful, the air traffic controllers are more flexible and traffic
delays are being eliminated. (Airspace, 19991a)
Baillieu said that micro-economic reform, "in other words improvement in services such as
aviation, transport and communications", was the focus of the government's current term and
that the "... CAA has made a great start." (Airspace, 1991a)
By March 1990, and newly installed as Chairman, Smith's tune appeared to have changed. At
a meeting ofthe combined staffs ofthe Safety Regulation and Standards Development
Divisions, Smith called for support, loyalty and commitment from those he'd a year earlier
described as "fundamentally good", telling these technical people that if they did not support
the Authority's policies they should find another job (Holden, 1990). He said he'd be pushing
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management to make necessary changes as soon as, and as quickly as, possible.
Airspace regularly published controversial material from CAA customers. In one such
customer profile a small operator claimed a CAA regulation had cost him $50,000 in lost
revenue because the Authority required him to replace a Piper Navajo wing spar cap after
11,000 hours, even though the manufacturer's recommendation was replacement after 55,000
hours. The operator had this advice for the CAA,

If you [the CAA] can save the industry money and it prospers and we get more
aeroplanes, do more flying and get more people in the air, then you can stay the same
size as you are. But if you send us down the drain, you're going to have less
aeroplanes, less justification for your own existence and maybe a lot of you blokes
will have to lose your jobs. (Allan, 1990)
This profile was later described as "irresponsible journalism" by one safety manager who
replied,

It is our job to establish and nurture an environment in which safety can be
guaranteed at lowest cost to Australia. We do not set airworthiness standards, or
otherwise administer airworthiness, through the editorial columns of Airspace. That
is not the way to be the best airworthiness authority in the world.

We regulate most cost-effectively by being quiet and friendly and knowing our
business, not by being ebullient and controversial. We do not need razzamatazz.
(Emerson, 1990)
Smith wrote in his first Chairman's Review for the 1989-90 CAA Annual Report that the staff
of any organisation are its greatest asset and that CAA's staff were no exception. He said that
the staff were "very much part" of the Authority's partnership with the industry and,

If the aviation industry is safe and successful, CAA will be successful and will be
better able to provide its staff with improved pay and conditions, more modem
equipment and a greater opportunity to develop satisfying and rewarding careers.
(Smith, 1989-90)
He also noted that the Authority was placing even greater emphasis on consultation with
industry, which had the for input at the planning stage and "genuinely taking account of
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industry views in developing our policies" (Smith, 1989-90).
But Smith, still searching for Freeland's replacement and well before the term "Review of
Resources" had been heard in the CAA, had a message for the industry and staff. The
Authority would direct its finite financial, technical and human resources to where they would
most effectively contribute to safety. Its future operations would continue to focus on
providing a more cost-effective service to the industry without reducing the quality of that
service and without reducing safety. Recording the transition of the Authority to a "fully
fledged" Government Business Enterprise, Smith wrote,

This status [as a GBE] gives us greater flexibility to organise our affairs in a more
businesslike way and in a manner best suited to delivering our services effectively
and efficiently. (Smith, 1989-90)

These themes which staff, the industry and public would hear repeatedly throughout the rest
of his Chairmanship, would be reflected in the Review of Resources.

Chapter 6 describes Frank Baldwin's initial restructure ofthe Authority's senior management
shortly after he arrived, the process the Review of Resources followed, communication during
the Review, and the changes the Review implemented.
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Chapter 6
Case Study Part 3
The Review of Resources: a description

To lead the people, walk behind them. As for the best leaders, people do not notice their existence.
The next best, the people honour and praise. The next, people fear. And the next people hate. When
the best leader's work is done, the people say "We Did It Ourselves."
- Lao Tse

6.1 Introduction
Before he was formally appointed Chief Executive, Frank Baldwin undertook, at Dick Smith's
invitation, a familiarisation tour of the Civil Aviation Authority. This tour of several States in
November-December 1990, included meetings with directors, ministers, senior staff, and a
Sydney dinner with industry identities hosted by Smith. Baldwin also attended and addressed
a regular meeting of senior managers from Head Office and each of the field offices.

Such meetings had been a feature of the CAA and provided a valuable opportunity for senior
managers from each of the Authority's business units and State Field Offices to discuss policy
and common issues - even to get to know one another. They were usually held in Canberra
over two days and almost always included a session on financial performance.

The November 1990 meeting, held in a crowded and uncomfortable conference room in one
of Canberra's hotels, was chaired by the outgoing CEO, Collin Freeland. It was to be the last
for many months. Those in the room did not know that the next time they met in a similar
forum they would be given the details of radical changes to their organisation which would
lead to some losing their jobs, others deciding to take voluntary redundancy, and the survivors
learning to work in a vastly different organisation.
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6.2 Preliminary moves
Six months earlier, Freeland, and his Deputy, Allan Rainbird, had decided not to apply for
their own jobs when they were advertised as part of the process of transforming the Authority
into a "Government Business Enterprise". The process involved taking the organisation out of
the public service environment with all its bureaucratic strictures on reacting to industry and
competitive demands in a flexible way, and turning the enterprise into a business. Telecom,
Australia Post, the (then) Overseas Telecommunications Commission and the Federal
Airports Corporation were in various stages of this transformation. The two airlines, Qantas
and Australian (now merged as one operation) had long operated in this fashion. The CAA of
course had no competition, but it did generate its income solely from the aviation industry 
unless one was churlish enough to suggest that the "safety contract" with the Federal
Government put it at least partly on the exchequer. Senior executive remuneration would be
freed by the same process, allowing the enterprises to offer commercially-competitive
packages and to pay at least the chief executives at salaries more in line with what their
responsibilities would attract in private enterprise. The process meant that by 1992, for
example, most of the CEOs of the "communications" business enterprises earned more than
the Secretary ofthe Department of Transport and Communications, the principal policy
adviser to the Minister and who, as a result, was required to watch over the operations ofthese
organisations on behalf of the Minister. (Burton, 1992)

The Federal Government's policy on executive remuneration for the business enterprises
followed the Overseas Telecommunications Commission debacle in which senior managers
were given large pay increases without having to submit to outside competition. CAA
managers at all levels, most of whom had been long-term public servants, many specialists in
aviation matters, looked forward to the prospect of attractive commercial salaries and
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conditions rather than public service-based salaries. In the CAA they were already enjoying
the benefits of a far freer management: each manager from branch head up had finance and
personnel delegations then not generally held by colleagues "in the Service." But to be
eligible for better salaries and conditions, senior managers had to apply for their own jobs and
compete with outsiders. All knew the risks involved in going down this path.

6.3 The fear of staff cuts
In mid-1990, Freeland denied rumours that up to 3,000 would be made redundant (Raffaele,
1990). Smith believed there were too many staff at the CAA, too much bureaucratic red tape
tied up in outdated regulations and, as a result, too many unnecessary costs imposed on the
aviation industry (Holden, 1990; Smith, 1984).

The issue of possible staff cuts had simmered for a long time in the Authority. There was a
view, held by Smith (Holden, 1990), that not enough was being done to cut numbers and
reduce overheads and thus the cost of the airways system and safety regulation on the aviation
industry. It is on this point that Baldwin based the "Review of Resources".

On 13 September, 1990, the CAA staff magazine, Airspace, reported on a Dick Smith address
to a staff dinner at Melbourne's Hilton Hotel in which he said that "tough decisions" had to be
taken to reduce costs (Mitchell, 1990a). In the 1990 Federal Budget the Government
announced that it would phase out the $75 million a year "safety contract" it had with the
CAA over three years from November 1991 and would continue to fund only search and
rescue activities. This "safety contract" ensured funding for the safety regulatory functions of
the Authority "in the public interest". This was a formal agreement between the Government
and the CAA and the decision to end it meant that the annual $75 million in funding would
have to be met by the industry (eM Annual Report, 1990-91, p.27).
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It was this Budget decision which spurred the Freeland administration to look for efficiencies

in order to reduce costs. Smith never believed that enough was done to find those efficiencies.
His Melbourne "tough decisions" speech was typical of his direct appeals to staff He noted
that if the CAA was to operate without the safety contract it would have to be a leaner
organisation,

And that's why we're looking at every single thing we do. We're asking 'If we took
that dollar and spent in another way, will we save more lives?' No longer can we go
to the Government and say we want more money. (Mitchell, 1990a)
This was not a new message from Smith. The conjunction of his address to staffin
Melbourne, in which he took a far harder line than he had previously in similar staff talks, and
a story in The Bulletin magazine on 14 August 1990 reporting that 3,000 staff would be
retrenched, caused an industrial relations problem for management.

The Bulletin story, "Dick Smith's Air Revolution", caused Corporate Management (personnel)
staff in Adelaide to write to Freeland asking for an explanation of whose view this was: his,
Smith's or the Board's. Freeland's carefully constructed response was the main story in the
next issue of Airspace, under the headline, "Freeland scotches rumours of mass sackings."
Airspace reported the Chief Executive's denial that there would be "massive sackings from

the CAA towards the 3,000 mark". There were no proposals for sweeping overall reductions
of thousands of staff and the CAA " ... have not, and do not intend to, manage our affairs on
the basis of staff numbers, whether reductions or increases. We manage on the basis of a
financial budget (Raffaele, 1990)." Freeland said the comments reported by The Bulletin were
" ... certain1y not made by me or Dick Smith, our Chairman ... We have not been able to
determine whether the statement was made and, if so, who made it. But I very much doubt it
would have been made by any senior officer in the CAA" (Raffaele, 1990). However,
Freeland warned that the possible loss of the Government safety contract of$70 million a year
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meant the CAA would have to look closely for ways of reducing costs without decreasing
safety, as well as additional sources of revenue to cover any shortfall. The CAA was not in a
desperate financial situation but would need to manage carefully, look for efficiencies and
owed it to its customers to reduce costs wherever possible.

Eight months later, in May 1991 when the Review of Resources proposals nominated 3,700
staff for redundancy, photocopies of the front page Airspace story in which Freeland had
denied massive staff cuts were among the first items of graffiti to appear. They were pasted up
at the ground floor lift doors of the Allan Woods Building, the CAA Canberra headquarters.

6.4 Baldwin announces the Review of Resources
Freeland introduced Baldwin to the November 1990 senior management meeting as soon as it
started. Baldwin spoke briefly wishing the meeting well. He removed himself from the formal
meeting and spent the business sessions sitting alone off to the side of the hollow square table
making copious notes in pencil on a foolscap pad.

At the end of the two-day session, Freeland again invited Baldwin to address the senior staff.
His brief performance amazed everyone in the room. He spoke sharply as he outlined what
would be done in the first months of his tenure, making it quite clear that his agenda included
massive change and that the pace would be rapid. His style would be "management by
objective" and his approach would be centred around "a review of the whole resources of the
corporation" - it's equipment, buildings, staff, locations. This would be a "zero-based"
exercise, led by the executive management group who would hold whiteboard sessions to list
options for all the resources of the CAA with their staff. A draft strategic plan to the year
2000 would be developed, the organisation structure would be reviewed, staff requirements to
"efficiently and cost-effectively deliver the service" would be examined, and financial
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projections and a corporate business plan produced. Baldwin said,

The three of these - the strategic project plan, organisation structure and staff
requirements - will, initially, be done as a zero-base study. Then these zero-based
plans will be compared with today's actual in situ facilities, staffing and services and
then, where necessary, effective compromises to get from one to the other will be
designed to create our first draft plans. These plans will be living documents and will
be re-visited as better factual information replaces the assumptions used. (Baldwin,
Airspace, 1990a)
Baldwin told managers that the industry demanded transparency of the CAA's costs and the
efficiencies of its services,

Within reasonable limits, I do not have a problem with this approach. It achieves two
important things. Firstly, it demands and ensures we continue to ask ourselves my
favourite question: 'Can we do this better and more cost-effectively?' The answer is
always 'yes'; then let us use our initiative as to how, and do it. Secondly, it makes us
all communicate, talk positively with, listen and work more closely with our
customers. (Airspace, 1990a)
Baldwin had now put managers on notice that they needed to speed reform and that it would
need to be far more radical than they expected. "Start putting your thoughts together with
input from your staff and wherever possible - use a whiteboard with small group discussions 
for short periods, always building on yesterday's ideas," he told the senior management group.
"You might be surprised what you or your staff may come up with".

In his first "Frankly Speaking" column in the staff newsletter early in 1991, Baldwin wrote
that he would be encouraging staff to work as a team as well as to eliminate barriers between
different skill sections. "There should not be any barriers," he wrote. "It is a management
AND a staff responsibility to ensure that everyone works as a team, respecting each other's
skills and specialist abilities." (Baldwin, 1990b)

6.5 Baldwin and secrecy

Well into the Review of Resources and with a new flight of General Managers installed,
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Baldwin began to accept invitations to address industry groups about the CAA re-structure.
He had previously rejected a Public Relations Branch proposal for a formal introduction to the
aviation media, who were naturally eager to meet the new man, until he had "something to
say". He doubted that he would be ready for this until at least May 1991 when the Review of
Resources would be completed. He was not prepared to meet the doyen of aviation
journalists, John Stackhouse, despite the writer's access to the industry through respected
international aviation journals and newspapers. However, he did talk to Lawry Cohen, Editor
ofAustralian Flying, who had been present at Dick Smith's Sydney introductory dinner. As a
result ofthe dinner, Cohen eulogised "The Viking" - Cohen's nickname for Baldwin - for the
Review of Resources and moves to clip the wings of the aviation bureaucracy in various
editorials in Australian Flying. Baldwin was always highly sceptical of the media and
journalists. Baldwin could not see the potential public relations harm in speaking to the
partisan Cohen while ignoring requests from the mainstream aviation writers for interviews.
His standard response to a request for an interview was to agree only ifhe could read a draft
of the finished article before it went to press. He required this when Tony Thomas of Business
Review Weekly sought to profile him. Negotiations for the interview between Public Relations
and Thomas on this interview stalled on this point. Nevertheless, Baldwin went ahead with
the interview while on a trip to Uluru for the 1991 Ansett Airlines travel writers' get-together.

After the Review of Resources was completed and consultation with the staff unions was
underway, he accepted several invitations to address industry groups on the new CAA. Part of
his preparation for these talks was to revise and rehearse his speech during his long weekend
stints in the office. For each speech, Public Relations prepared 35mm colour slides to
illustrate the talks. The statistical graphs and charts which had accompanied staff, union,
Board and political briefings on the review had to be included, especially the graphs which
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showed the expected reductions in staff levels in six-monthly periods from July 1991 until
July 1996. The graph which consolidated total staff numbers fascinated him more than those
giving the breakdowns for each of the Divisions. One Sunday afternoon as I gave him hard
copy prints of his slides, he showed me a slide from a similar presentation on his re-structure
of the Airways Corporation of New Zealand. "My size 13 boot," he said. The graph
resembled the one that had just been produced for the CAA. "That's how the review should
come out," he said.

The Review of Resources proceeded in great secrecy, partly because of Baldwin's
preoccupation with confidentiality but also because management had to have a plan to present
to staff, the unions, the Government and the Industrial Relations Commission on what the
changes to the organisation would be.

6.6 Changes to senior management prior to the Review of Resources
The formal review began as soon as Baldwin officially joined the staff. He met the General
Managers in January 1991 to brief them on his requirements for the organisation (Mahoney,
1991). By the first week of February he had settled on a new organisation, creating a flatter
top management structure and had convinced the Board to "refocus on our core business". In
a coordinated plan, all staff were advised of the changes on February 13.

6.6.1

A re-focus on core business

The CAA Board met in Canberra on Wednesday, 6 February and approved Baldwin's initial
changes and decided to "re-focus" on the CAA's core business. As the explanations of what
this "core business" differed little from the mission statement the Authority had been pursuing
for two years, one wondered why the Board had allowed the organisation to stray. Late in the

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

85

afternoon of Thursday, 7 February Baldwin called a meeting of his senior staff to announce
the formal start of the Review of Resources, his new organisational structure and make acting
appointments to General Manager positions. These senior positions were to be advertised
externally, putting the senior staffunder enormous pressure as they were now to compete with
outsiders for their jobs.

Functions were transferred: the technical maintenance and support functions were taken from
Airways Operations to create Willoughby's new area; Heggen's whole Division was
combined with Cooper's Standards Development group - perhaps the most successful area of
the CAA's first few years because it had done so much to modernise and simplify the aviation
regulations; O'Keeffe kept his research and development area but had the secretariat
responsibility for international representational duties transferred in; corporate quality
assurance (from Airways Operations), public relations and security (from Corporate
Management) and marketing and business development (from O'Keeffe's area) to the
Corporate Secretary, along with responsibility for secretariat services to the Australian
Aviation Advisory Committee and co-ordination of links with the Bureau of Air Safety
Investigation.

The new structure was hardly radical. Indeed, it reflected a previous Departmental hierarchy.
More telling, however, was that it reflected, even in its nomenclature, what Baldwin had
introduced at the New Zealand Airways Corporation.

6.6.2

Announcing the initial changes

The task now was to announce the organisation structure, the start of the Review of
Resources, and the acting appointments to the most senior staff positions.
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Baldwin insisted on a planned and coordinated approach to releasing the Review of Resources
announcement and the restructure details. During his Thursday, 7 February meeting with the
newly appointed acting General Managers, he set the following Wednesday, 13 February, as
the date on which staff would be given the details. The acting General Managers were to tell
their next line of supervisors - the branch heads - who in turn would relay the information to
their section heads, and so on down the line to all staff. Everyone was to get a letter from
Baldwin explaining the changes, showing the new organisational functions chart and an
additional letter from Smith which had not been planned at the time ofthe senior staff
briefing. The plan was based on the need to reach all staff as quickly as possible and as close
to the same time as possible so that rumour would be defeated by fact.

The plan was again followed for the announcement of the Review of Resources proposals in
the late autumn of 1991. Then, however, it was modified by bringing all senior managers to
Canberra for a common briefing on the detailed results of the review in one session at which
they were given briefing kits, including overhead transparencies. The presentations at this
Canberra session were introduced by Baldwin. Each of the acting General Managers followed
with details of proposed changes to his area. Baldwin closed the session.

Public Affairs graphics staff, sworn to secrecy, prepared Baldwin's letter and the
organisational functions chart for printing.
Tom Grant and his industrial relations people had to arrange briefings with the staff unions so
that they were formally consulted on the changes to the organisation structure and the process
Baldwin wanted to follow for the Review of Resources.

Once the production and distribution arrangements for staff were completed, a media release
was written for release on the Wednesday morning to ensure that journalists were fully
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briefed to cover the story. The strategy was to release the restructure details and Review of
Resources proposal at the same time as the staffbriefings so that journalists would not have to
rely on leaks or get their stories from the unions who would no doubt put their own spin on it.
In short, the CAA was to tell its own story.

John Collins was to work with the acting General Managers to ensure that the information
they would give to their staff was consistent with what the others were saying. Collins also
advised them on developing strategies for relaying information to staff for subsequent
exercises ofthis kind.

Baldwin later said of the communication process,

When you need to relay information which is important to people's working lives it
is essential that staff are made aware of it in a way that allows few opportunities for
misinterpretation or confusion. Similarly, it was necessary for us to arrange formal
consultative meetings with our staff associations ... All this had to be coordinated.
While some ofthe details ofthe organisation unfortunately became known
beforehand, I wanted to be absolutely certain that we had done the best we could to
ensure that the announcement to staff was consistent and coordinated. (Mahoney,
1990)
It was impossible to ensure that people at the remotest locations in the nation-wide,

decentralised CAA would hear about the restructure at exactly the same time as their
colleagues elsewhere. Similarly, shift workers would not know until they came to work, so
briefings were coordinated for change of shift. Baldwin recognised the difficulty this posed
but said "... I believe we went as close as possible to meeting the objective oftelling all staff
as close as possible to Wednesday morning" (Mahoney, 1990).

6.6.3

What staff were told

A three-page letter to staff on Baldwin's personal letterhead, with a functions chart attached,
outlined the preliminary structure, alterations in Divisional responsibilities and named the
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acting General Managers. Advising staff that the Board had decided that the Authority "needs
to refocus on its core business which is 'to achieve excellence in providing efficient, costeffective services to aviation"', Baldwin wrote that the first stage towards that goal would be
to restructure top management, set clear, measurable objectives and review the resources "we
need to achieve those objectives." In the letter he said

The Board and management are very aware of the impact which the current
economic recession is having on the aviation industry. Therefore we must be
conscious of our monopoly position and reduce unnecessary costs and demonstrate
the efficiency of the Authority. This applies to each part of our business as much as
the total Authority. (Baldwin, 1991d)
The Authority's objectives would be reviewed and included in a "statement of corporate
intent" upon which the new corporate plan would be based. The objectives would be released
as soon as they were approved by the Board. The Review of Resources process would be,

During the next three months, Divisional General Managers will review all the
resources within their Divisions - including buildings, equipment, people and the
suitability of current locations. This review will identify the most cost-effective ways
of delivering services to our customers. Customers will frequently be inside the
CAA, but at the end of the day, they also form part of our service to the aviation
industry.
This review process will take into account the contribution and responsibilities of
each Division across the Authority.
As each Division carries out its own review, there will be opportunities for
discussion and feedback on the issues from staff - particularly the important people at
the "coal-face". We seek your cooperation, constructive comment, and assistance to
achieve the best possible outcome. (Baldwin, 1991d)
The results of the review were not to be released in any piecemeal fashion because it was
essential that staffhad the total picture rather than it being presented in "bits and pieces"
(Baldwin, 1991d). The draft corporate plan would be available for comment by staff
representatives and unions when the Divisional reviews were completed. Management was
aiming to have the draft report available by 31 May 1991. Baldwin wrote that staff should not
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try to anticipate the results without examining the issues in detail. Staff were told that a great
deal of work would be needed if the target date was to be met but the impact ofthe recession
on the aviation industry meant that the CAA had to be a position to as soon as possible to
"assure our customers that we are taking positive steps to make our services as efficient and
cost-effective as we can" (Baldwin, 1991d)

Most of Baldwin's communication with staffwas written around refocussing on the CAA's
core business, the impact of the recession on the aviation industry, and making the
organisation efficient and cost-effective. Similarly, Smith urged that every story about the
achievements of the Authority written for the staff newsletter Airspace or Civil Aviation News
should point out how developments were reducing costs, improving safety and enabling more
people to fly. In both cases, staffjournalists had to find new ways of making the same point.

When they received their letters from Baldwin and Smith on 13 February 1991 staff were
relieved of any impression they may have had that jobs would be safe.

In his letter, Baldwin said

It is inevitable that the review will show that some existing positions will have to

change, some will be relocated, some will not be required. The answers to the
questions which those issues raise will not be known until we have reviewed our
resource needs and developed a plan to manage them.
When the extent of change required is known we will talk to employees, the
government, the unions and the industry about how the changes can be implemented.
(Baldwin, 1991d)
He then told staff that "we" looked forward to their co-operation.

In his letter, Smith announced that the Board's general policy of not using involuntary
redundancy had been reviewed and that management had been authorised to negotiate on this
with the unions.
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6.7 Briefing the industry

The aviation industry was also briefed about the Review of Resources. This involved
Baldwin, the Chairman and acting General Managers making phone calls to key industry
people. In addition, the March 1991 edition of Civil Aviation News reported the process in a
front page story that described it as a "major reorganisation" which promised "more costeffective services to the industry." The newsletter carried interviews with the acting General
Managers setting out their philosophical approaches and Baldwin explained what was
happening in this way:

While the changes are part of the normal process of transition to Government
Business Enterprise, they are the first step in our re-focus on the core business of the
Authority...
In the current economic climate when the aviation industry is suffering not only from
the impact of the recession but also competing in a deregulated market at the same
time as it recovers from the pilots' strike, the Authority must be conscious of its
monopoly position in providing aviation safety and air traffic services.
It must reduce unnecessary costs, demonstrate its efficiency, and maximise the return
on the public investment in the organisation.

This applies to all aspects of our operations. (Civil Aviation News, 1991a)
To do that, Baldwin said he had instituted a flatter top management structure and re-allocated
the responsibilities of Divisions to "make us more responsive to the needs of the industry".
The CAA was "... also setting clear and measurable objectives so that everyone in the
Authority and the industry understands precisely how we will provide that cost-efficient
service to aviation" (Civil Aviation News, 1991a). The Review of Resources would take three
months and would identify the most cost-effective ways of delivering services to customers.
The Authority aimed to complete it by the end of May.

The media release announcing the review set out the changes and described the new structure
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as a continuation of a process begun when the Authority became a Government Business
Enterprise and was similar to that undergone by other public enterprises. The release
summarised the material given to staff and said that the Authority "must reduce unnecessary
costs, demonstrate its efficiency, and maximise the return on the public investment in the
organisation. This applies to all aspects of our operations." (CAA media release, C7/91,1991)

6.8 The Facts: Internal communication during the Review
Baldwin agreed to adapt the Corporate Management newsletter, The Facts, as a vehicle for
staffto propose questions of him and the acting General Managers about the Review of
Resources. The Facts operated on a format in which staff could ask questions of managers
who were required to answer them. Questions were published anonymously; answers
identified the manager providing them.

The first hard copy edition of The Facts - On the Review of Resources - appeared in late
February 1991. The two-page sheet had a message from Baldwin and two questions from the
South Australian Staff Consultative Committee which had been sent after the 13 February
announcement and before The Facts was instituted. Subsequent editions were distributed
electronically on the CAA's internal e-mail system. In all 31 editions of The Facts were
published over the period ofthe Review of Resources and it ceased at the end of November
1991 when questions began to peter out. The rules required questions to be sent to acting
General Managers for a reply, which had to be given, if possible, in 48 hours if it was of a
purely local nature. Questions/answers of Authority-wide interest were published in The
Facts. Baldwin (1991e) said in the first edition that The Facts "... should help make sure the
people throughout the organisation get consistent information - and I know there is nothing
like seeing the answer in black and white." Answers were to be "definitive" where possible
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and where this was not possible "... we will say so and tell you when we should be in a
position to tell you more" (Baldwin, 1991e).

Once again staff were told about the need for the CAA to reduce its overheads and to
determine whether there were better and more effective ways of meeting industry needs.
Baldwin directly addressed the issue of staff cuts. He said, in answer to a question about the
information which would be made available to staff on the review, "We will be looking at the
location of our facilities and at the assets and the number of people used to provide the
services" (Baldwin, 1991e). The staffhad not been so coy: the second question dealt with the
process for negotiating the new redundancy package which Smith had mentioned in his letter
accompanying the announcement ofthe review. Tom Grant, acting General Manager,
Corporate Management supplied the answer, detailing five steps involving consultation with
the Department ofIndustrial Relations and the unions, clearance through the Authority's
Board and the Government, culminating in the amendment of the relevant awards by the
Industrial Relations Commission. Grant (1991) told staff that the process would take some
months because some of the steps were outside CAA control. In the meantime, the existing
redundancy package would apply.

6.9 Finalising Review of Resources plans
On the weekend of20-21 April 1991 Baldwin, his acting General Managers, the Ernst and
Young team, John Collins and I attended a retreat at the Commonwealth Club in Canberra.
Baldwin had explained the process which had culminated in the retreat to staff in this way,

From weeks 6 to 11 every Division will be subjected to a more detailed assessment
[the first six weeks having been devoted to "brainstorming" with staff and assessing
the feasibility of implementing options]. During this period the Divisional General
Managers will be assisted by experienced consultants to ensure the correct issues are
being addressed and options considered. This period will also involve one or more
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weekend brainstorming sessions at which General Managers will debate their
proposals as a group and progressively bring together the draft Management Plan for
the CAA. (Baldwin, 1991t)
The retreat weekend did not end the planning for the announcement of the review proposals.
On the contrary, it meant more work for the acting General Managers when they returned to
work on Monday to re-draft their proposals. Baldwin had scheduled another weekend
meeting, for Sunday, 5 May, to revise the new plans and to ensure that inconsistencies were
picked up.

When plans were finalised for each division, and Baldwin had approved them, work began on
the information booklet for staff and the announcement of the Review of Resources outcome
to the whole of the Authority.

The communication process by which staff would learn of the Review of Resources outcomes
would follow closely the briefing arrangements for the earlier restructure. There would be a
major change, however: all those in the Australia-wide Senior Management Group would be
brought to Canberra for a direct briefing from Baldwin during which he and the Acting
General Managers would outline the full scale of the changes. This would be the first that the
majority of these senior managers would learn of the review outcomes. While the Senior
Management group was in Canberra, boxes of the information booklet, under seal, were sent
to their offices.
6.10 Announcing the Review of Resources outcomes
The senior management briefing was held at Canberra's National Convention Centre adjacent
to the Allan Woods Building, on the afternoon of28 May 1991. Baldwin and the acting
General Managers spoke to slides which showed their Divisions' core functions, new or
revised components, proposed staffing restructures and timelines for achieving staff
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reductions. The senior staff were given briefing kits containing the slides and immediately left
for their home bases. In just over 24 hours after the Canberra session, they would begin
briefing their local staff on the Review of Resources outcomes. These briefings were timed to
begin as close as possible to 10.00am local time on 31 May 1991. Special briefings were
arranged for shift working staff and were generally timed to coincide with suitable local staff
changeover times, and for staff on leave, who were to be advised by mail, or phone of the
times of briefings. Those unable to attend were to have all relevant papers addressing the
proposed changes posted to them. The principle was that every staff member would receive
the outcomes on, or as close to, the same day so that they would have the opportunity of
hearing the information before they read it in the media.

Acting General Managers were instructed by Baldwin to prepare Divisional communications
plans. These were to be sent to me and to Collins and were to be approved by Baldwin. The
plans varied in length, detail and quality. All involved timetables for staff briefings and most
acting General Managers had plans to visit their field offices in the few weeks after the
announcement. Some proposed that questions received from staff should be passed to Public
Relations for inclusion in early future editions of The Facts. Graham Beer, acting General
Manager, Corporate Finance, best summed up the communications approach in the three-part
objective he set for his plan. His plan was to ensure that:

a)

all Corporate Finance Division staff, on 31 May 1991, are accurately and
comprehensively briefed on the deployment and organisation of the resources being
proposed by CAA management following the Review of Resources;

b)

subsequently, all staff are kept fully informed of developments; and to ensure that

c)

all staff are aware of arrangements and opportunities being provided by both the CAA
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management and Corporate Finance Divisional Management to allow them, on both
31 May 1991 and subsequently, to raise matters of concern and interest to them."
(Beer, G., 1991)

At briefings with their managers on 31 May 1991, all staff received the 54-page Resources
Review, StaffInformation, Draft for Consultation booklet which set out the outcomes of
Baldwin's Review of Resources. It was accompanied by a letter from the Chief Executive and
a second from the Chairman, Dick Smith.

Baldwin's letter, "on behalf of your Management Team", announced that the "first stage" of
the Review of Resources was complete and that the next would involve consultation with staff
and unions before decisions were made. Baldwin wrote,

We began the review to examine whether the services we provide to the aviation
industry are still relevant, whether there are more efficient and more effective ways
of providing those services and what priorities we should give to them. The review
has looked at the location of our facilities, at the assets we require and at the number
of people we need to provide cost effective services needed by our customers. The
Authority's management structure has been examined to see if more modem-day,
flatter structures can assist to improve efficiency and to reduce our overheads.
(Baldwin, 1991d)
He then noted that in the booklet staff would find proposed changes "to the way in which we
conduct our business and the impact which those changes may have on you. You will also
find details of suggested new and altered responsibilities for each of our Divisions, new
Divisional organisation structures, and proposals for managing facilities such as buildings and
technical equipment." (Baldwin, 1991d)

The first page of the booklet addressed the question, "Why is Change Necessary in the
CAA?" The answer began,

The Civil Aviation Authority cannot isolate itself from the changes taking place in
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me Australian aviation industry. If the industry is successful and continues to grow
me CAA will be able to ensure that Australia has access to airways systems and
services which match the best in the world.
Changes in the way the CAA operates its business are necessary because:
•

The Federal Government's micro-economic reform program requires business
enterprises like ours to become more efficient and cost effective by
concentrating on their core activities and by reducing unnecessary overheads.

•

Advances in communications and air traffic control technology are forcing us
to modernise our equipment so that Australia can stay at the forefront of
world aviation.

We must become more flexible and responsive in the way we provide our services.
(RoR booklet text, 1991)
Just over 12 months previously, basically the same team of senior managers had advised
Freeland that the size of the organisation's staff was "about right": a year later they had so
successfully set about the review that they found 3691 staff they didn't need and who should
be asked to leave the Authority over five years from 31 May, 1991 in a departure pattern
shaped curiously like that of a size 13 boot. The results of the Review of Resources, and the
pattern of staff redundancies, and transfers between Divisions, were described in the 1990-91

Annual Report as "Planned staff requirements" (see Table 6.1).

Table 6.1 Review ot Resources, Planned Staff Requirements. 1991-1996

Division
Corporate Services
Air Traffic Services
Technical Services

Jan
1991
15
2517
1945

At July in Year
1993
1994
1995 1996

RoR

1992

43

37

37
1733
1103

2571

1947
1182
434

37

37

1050

1725
1041

1250
890

434

434

434

434

37
1731

Safety Regulation & Standards
Rescue & Fire Fighting Services

727

2221
736

728

710

710

7110

710

710

710

Projects Management

250

95
362

63
244

61
222

46
212

31
170

170

Corporate Employee Relations

1020

20

Research & Development & ICAO*

27

39

26

25

24

24

24

Corporate Finance

96

157

77

75

72

70

70

Executive, Audit and QA
TOTAL

7

29

29

29

29

29

29

7332

6963

4756

4436

4352

4278

3641

Source: Civil Aviation Authority Annual Report, 1990-1991. p. 31.
* International Civil Aviation Organisation

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

97

Staff reductions and internal transfers resulting from the Review of Resources, especially
from the Corporate Employee Relations Division, were based on the principle that each
General Manager would have"... direct control over the resources which contribute to their
core functions" (RoR staff information booklet, 1991, p.3)

In the introduction to his first Managing Director's Review in the CAA's Annual Report

1990-91 after the review of resources outcomes had been announced, Baldwin wrote that the

Authority had a responsibility to respond in a "very positive" way to the Federal
Government's philosophy and need for "real micro-economic reform" (Baldwin, 1990-91, p.
11). The Authority's costs had a major impact on the industry and it had therefore taken a
"long hard look at all its costs and the way in which it provides services" (Baldwin, 1990-91,
p. 11). He wrote that the changes were far-reaching and reflected the basic principles about
how the CAA should function, noting that the legislation establishing the Authority as a GBE
had "provided the flexibility for these changes to be initiated" (Baldwin, 1990-91, p. 12).
Baldwin wrote,

The safety of the airways system, of the aircraft which use it and the travelling public
must also be safeguarded. The benefits of our micro-economic reform will be passed
on to the aviation industry. (Baldwin, 1990-91)
Baldwin summarised the decisions from the CAA's basic planning as,

•

The CAA must be customer-oriented;

•

Support activities that did not add value would be discontinued;

•

Managers and staff would be located as closely as possible to the customer base;

•

All areas not directly involved in providing the core businesses of safety regulation,
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air traffic control, navigation, and fire and rescue services existed to support the
efficient operation of core business;

•

Divisions managing core businesses would be profit centres and would be assessed
against agreed bottom-line financial targets. They would be expected to earn a
commercial return on capital employed;

•

Capital expenditure would be subject to justification in terms of impact on the bottom
line;

•

Non core-business Divisions would be managed as cost centres and would be assessed
against agreed expenditure and performance targets; Their capital expenditures would
be subject to corporate review and priority setting; and

•

Quality assurance programs would be used to ensure that standards were maintained,
especially in functions affecting safety.

Baldwin's Managing Director's Review in the CAA 1991-92 Annual Report listed as the first
major achievement ofthe organisation "...a reduction in staff to 5,757 at year end (with a
further reduction to 3819 planned by 1996) ..." (p. 18). Under the heading, "Management by
Objectives", Baldwin (1991-92) gave as the key corporate objective, "to concentrate on our
core business, to maximise the efficiency of our resources and to reduce the number of staff to
5139 by June 1992" (p.17). Baldwin's 1991-92 review was immediately followed by a
chronology ofCAA staffing levels from January 1991, to July 1996 and included actual
numbers and percentages of staff reductions resulting from the review. (The 1990-91 table
showing planned staff reductions was separated from Baldwin's Managing Director's review
by 16 pages.) Table 6.2 summarises the 1991-92 data.
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Table 6.2:

eAA Staffing Levels. 1991·1996 and % Reductions

Division

Actual Staff
Jan
July
1996
1991

Corporate Services
15
2517
Air Traffic Services
1945
Technical Services
727
Safety Regulation & Standards
728
Rescue & Fire Fighting Services
250
Projects Management
1020
Corporate Employee Relations
30
Research & Development & ICAO#
73
Corporate Finance
27
Executive. Audit and QA

39
1253
1052
435
688
20
199
26

TOTAL

3819

7332

77

30

Reduction

n
%
(24) NMF*
1264
50
893
46
292
40
40
5
92
230
80
821
4
13
(4) NMF
(3) NMF
3513

48

Source: Civil Aviation Authority Annual Report. 1991-1992
* Not meaningful figure
# International Civil Aviation Organisation

6.11 Senior management changes after the Review of Resources
Smith (1984) argued for a senior management team that included people with aviation
industry experience. He provided a table of 17 senior positions, including the Minister,
Secretary of the Department, heads of Divisions and regional Directors, showing that only one
had a flying operations background (p. 62). The exception was footnoted as "Ex Navy." Smith
said it was "quite astonishing" that laymen were appointed to administer the highly technical
and specialised area (p. 67). After he was appointed Chairman, Baldwin, who had restructured
the Airways Corporation of New Zealand, was appointed Managing Director; the head of the
air traffic control operation was replaced with a senior pilot from Australian Airlines (who
had also been Chairman of the Australian Aviation Advisory Committee) ; the head of
Technical Services was replaced with a senior executive from AWA Limited; and the Safety
Regulation General Manager was replaced by the Head of the Standards Development team
who was a former Commanding Officer of the RAAF Central Flying School. A former senior
manager at the Airways Corporation of New Zealand, who held a Commercial Pilot's
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Licence, was appointed to head the Projects Division.

6.12 Conclusion to the case study

Dick Smith has been a legendary "poor-boy-makes-good, marries-childhood-sweetheart"
success story. He is widely known as "an adventurer" a supporter of good causes, as a large
financial contributor to charities, and he is often described in the media as a "renowned
patriot, a great promoter of Australia" (Church, 1991). Some CAA staff believed Smith to be
"a man of vision and courage" (Airspace, 1991b). Many, however, who had direct contact
with him at the CAA see another side: that of the "good man" about whom the philosopher
Betrand Russell (1966) was so sceptical. Smith's two-year term as Chairman of the CAA
pursued a personal agenda for aviation regulatory reform that he established in his 1984 book,

Two Years in the Aviation Hall ofDoom. The results ofthe Review of Resources reported
here, and the themes of his discursive practice, were too similar to the arguments in the book
to have been coincidental.

Smith often made claims that were difficult to prove or disprove. One example concerned the
then troubled, now defunct, Compass Airlines at the time the CAA was demanding that the
airline pay its outstanding aviation charges. In an interview on the television program A

Current Affair on 23 December 1991, Smith claimed that CAA staff travelled on Compass
Airlines, creating the impression that the Authority widely supported the airline by its travel
arrangements. In fact, very few staff regularly flew Compass because (a) the CAA's travel
agency arrangements with the then Australian Airlines, gave Australian preferred treatment,
and (b) Compass routes didn't always match CAA travel requirements.

The Chief Executive, Frank Baldwin, operated clinically. His tenure at the CAA had one goal:
to restructure and downsize the organisation (James, 2001). His message of cost-effectiveness
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and efficiency was harsh, often ill-timed and repeated so regularly that it became background
static to effective communication. When he arrived, tension within the organisation was very
high-both on the industrial front and about him personally. The Authority had struggled with
an industrial dispute by air traffic controllers in its first year and with the heavy demands of
the pilots' strike in its second. Staff had been through so much change they were inured to the
concepts Baldwin was trying to promote. Along the way Baldwin failed to communicate any
sense of understanding of what his staff were going through as they experienced the fear
which his Review of Resources caused them. Baldwin was more at ease telling them they had
to be "cost-effective and efficient" than sitting down and talking about their jobs and how
they could change the way in which they went about them. He did not enunciate what it was
he was trying to achieve in person. His discourse involved a stereotyped and repetitive
message (often via the electronic mail network) about efficiency and cost-effectiveness. He
rarely, if ever, softened his message to include an understanding ofthe emotional crises which
the loss of a job caused those leaving the Authority.

The absence of a political effort to halt, or slow the pace of, the change program from a Labor
Government in a difficult economy when more than 3,000 people were to lose CAA jobs is
explained by its focus on micro-economic reform as a political agenda of the Government.
The Government hardly reacted publicly to the change process. The Minister for
Telecommunications and Aviation Support, Ros Kelly, went so far as to describe the
restructure as a " ...response to the need for more flexible and responsive providers of aviation
infrastructure and services" (Freeland, 198ge).

Towards the end of his time as Chairman, Dick Smith gave all the appearance of clearing the
decks to distance himself from the change process. In a letter to the editor ofAirspace (Smith,
1991a) three months after the announcement of the Review of Resources details, and just six
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months before he was due to step down as Chairman, he wrote that "quite a few people" had
got the wrong idea about his personal views on change. He wrote,
I certainly believe that we can't live in the past and we can't afford to shy away from
difficult decisions. We must move forward, we must be willing to make changes and,
by their nature, some changes need to be made quickly. But we need to properly
manage implementation - rushing implementation will just lead to later problems.
(Smith, 1991a)
Smith said that the problem for the CAA and its predecessors in the regulatory area had been
an unwillingness or inability to make decisions and that he had wanted to encourage people to
identify an issue, gather the facts, make a decision promptly and objectively, then inform
those affected by that decision.

Staff in the newly amalgamated Standards Development and Safety Regulation Divisions had
spent the previous two years revising, modernising and simplifying regulations. These
changes were published regularly in Civil Aviation News, which was distributed widely and
directly to the industry. These notifications included the words "Previous Authority practice
was that where ..." or "these sections have been amended..." (for examples see Civil Aviation

News, 1991b and 1991c). In addition, Civil Aviation News published, at Smith's urging,
frequent "Regulatory Reviews" which outlined and explained the many changes to Civil
Aviation Orders and Regulations during the first two years of the Authority's existence.

Change in the Authority continued until Baldwin's replacement as Managing Director, Doug
Roser eased it in July 1993, almost two years after the results ofthe Review of Resources
were announced to the staff, and only months after Baldwin's own departure as the Chief
Executive. (Falvey, 1993).

The Review of Resources and its focus on the cost-effective and efficient themes of micro
economic reform that provided its political context did not solve issues of safety regulation.
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The events oflate 1994 and reports from investigations ofthe CAA's responsibility in a
number of aviation deaths led to the abolition of the Authority and the creation of two new
Government Business Enterprises.

The reform cycle resumed in April 2007. Following another damming report on an aviation
disaster, the Federal Minister for Transport and Regional Services, Mark Vaile, announced a
task force to set key directions and priorities for aviation regulatory reform in Australia for the
next 5 years. The Minister said,
The Australian Government's objective is for Australia to have a world class safety
regulatory environment, including regulations that are outcome based and simple to
follow and reflect world's best practice. This will permit the safe, orderly operation
and growth of the Australian aviation industry.
The Group will work closely with the aviation industry and provide advice to me on
matters including:
• the best practice safety regulatory model for Australia;
• priorities for the Government's future regulatory reform programme,
including the development of the timetable prioritising regulatory reforms
and key performance measures;
• the consultation arrangements between the Government's aviation agencies
and the industry; and
• the change management and education and training requirements in
implementing regulatory changes. (Vaile, 2007)
The regulatory reform warrior Dick Smith was appointed to the taskforce.

The next chapter reports on the content analysis of the use of 13 keywords in the discourses
that each of the principal Authors used during the restructure of the CAA.
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Chapter 7
Discourse themes: a content analysis

7.1

Introduction

This chapter reports on the use of 13 keywords (see Section 3.4.3 in Chapter 3) by discourse
authors in the Civil Aviation Authority's structural change process. The keywords represented
the main disciplines of the two major discourses associated with the CAA's structural change
process: micro-economic reform and aviation safety.

7.2

Selection of Authors' texts for the content analysis

A content analysis examined the frequency with which the principal Authors used 13
keywords in 29 texts published in three Commentaries - the fortnightly staff newsletter
Airspace and the monthly industry newsletter Civil Aviation News, also read by staff, and the
Authority's first Annual Report as a Government Business Enterprise. Texts from the two
newsletters included formal interviews, reports, letters to the Editor, and columns written by
the two Chief Executives who participated in the structural change process. The third
Commentary, the Authority's first Annual Report as a Government Business Enterprise,
included Dick's Smith's inaugural Chairman's Review. This was an important inclusion
because it was published as Freeland's term ended and before Baldwin took up the CEO's
post. It was also read by staff. Baldwin's two industry newsletter texts were included in the
content analysis for two reasons. First, his initial appearance in Civil Aviation News, also read
by staff, not only announced his appointment but dealt with his change agenda. Second, the
final article reported his comments on his interim restructure that identified the General
Managers who developed proposals for the Review of Resources.
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The Civil Aviation Authority's first Chief Executive, Collin Freeland. represented the
organisation's historv and culture in his discourses with staff. The second Chief Executive,
Frank Baldwin, who directed the maior restructuring process known as the Review of
Resources. represented the micro-economic reform discourse. The Authority's Chair. Dick
Smith. participated in both discourses.

7.3

Frequency and distribution of kevword use by nrincinal authors

Table 7.1 shows the distribution of the 29 texts examined by the content analysis by Author
and Commentary. Table 7.2
shows the distribution of the
Authors' texts in the staff
newsletter, Airspace, by type:
CEO's column, a news item, an

Table 7.1: Discourse Texts x Principal Authors and Commentaries
Commentary

Total

Airspace

CA
News

Annual
Report

Author

n

n

n

n

Baldwin
Freeland
Smith

6
17
6

4
17
5

2



-



-

1

Total

29

26

2

1

Table 7.2: Number of Discourse Texts in Airspace x Author

interview or a letter to the
Total

Editor.

Average keyword use by the
three Authors in all
Commentaries was 10.4, and,

Discourse text

n

CEO column

19

3

News

5

Interview
Leffer

TOTAL

Author
Freeland

Baldwin
n

Smith

n

%

n

16

16

84

-

1

20

-

-

4

80

1

-

-

1

100

-

-

1

-

-

-

-

1

100

26

4

15.4

17 65.4

5

19.2

%

%

-

in the staff newsletter,
Table 7.3: Average keyword use by Commentary and Author

Airspace, 7.5 (see Table 7.3).

Commentary:

Baldwin had the highest
average keyword use in total
(19.5) and in Airspace (17.3);
Freeland had the lowest

Author

Total
Texts

ALL
Total
KWs

Av.
Use

n

n

n

Total
Texts

n

AIRSPACE
Total
Av.
KWs
Use
n

n

Baldwin

6

117

19.5

4

69

17.3

Freeland

17

90

5.3

17

90

5.3

Smith

6

95

15.8

5

36

7.2

TOTAL

29

302

10.4

26

195

7.5

KWs

= Keywords
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average at 5.3 per text. More than half of Smith's kevword use was in his first Chairman's
review text in the Annual Report for which the primary purpose was reporting to Parliament

Table 7.4 shows the aggregate use ofkevwords by each Author distributed according to the
Commentary in which they appeared. The data show that the kevwords were used a total of
302 times in the 26 texts analysed. Further, 64.6% of total kevword use (n=195) by the three
principal authors appeared

Table 7.4: Distribution of Keywords X Commentary and Principal
Author

in Airspace. The
Total

remaining 35.4% oftotal

n

Commentary

keyword use (n= 107) was

in Civil Aviation News)
and Smith (19.5%, n=59,

Annual Review). While

n

%

n

%

%

35.4

90

46.2

36

18.5

CEO column

120

44

36.7

76

63.3

-

-

News

59

25

42.4

-

-

34

57.6

InteNiew

14

-

-

14

100

-

-

Letter

2

-

-

-

100

48

48

-

-

2

.

-

-

News

16

16

100

-

-

-

-

InteNiew

32

32

100

-

-

-

-

59

-

-

-

-

59

100

117 38.7

90

29.8

95

31.5

Annual Review

TOTAL

n

Smith

69

Civil Aviation News

in his first Chairman's

Author
Freeland

195

Airspace

by Baldwin (15.9%, n=48,

Baldwin

302

staff had access to the
latter two publications, their primary audiences were external to the Authoritv.

These findings suggest that Fteeland made a greater attempt to communicate directly with
staff than did Baldwin. Freeland's total kevword use (n=90) in Airspace represented almost
half the total in that publication, compared with Baldwin's 35.4% (n=69). On the other hand,
Freeland was not quoted in Civil Aviation News on the restructuring process. Only three of
Baldwin's "occasional" Franklv Speaking CEO columns appeared in the staff newsletter
Airspace during the Review of Resources. His plans for the Review were reported in only one
other article in Airspace during this period - the first news report to staff about how the
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Review would be conducted. Baldwin was quoted on the Review of Resources onlv twice in
the industrv newsletter Civil Aviation News (later Aviation Bulletin).

7.4

Use of the kevwords in Airspace and Civil Aviation News

All 13 keywords were used in the discourses. but no Author used all 13 (see Table 7.5), The
most frequentlv used keyword was "safetv" (n=68)' Smith's use of "safetv" as a keyword
(n=48) represented 70.6% of the total use of this kevword bv all three Authors. Smith also
used "regulation" more than the other two Authors.

The data show that Baldwin consistentlv focused on micro-economic reform messages in the
six texts that were analysed.

Table 7.5: Total keyword use by principal authors

He used nine ofthe 13
Total

keywords a total of 117
times (Airspace: n=69; Civil
Aviation News: n=48) and
did not use the other four at
any stage. Ofthe nine

Keyword

n

Safety

68

Cost-effective

n

2

2.9

18

26.5

48

70.6

37

24

64.9

5

13.5

8

21.6

Efficient

33

24

72.5

6

18.2

3

9.1

Core business

12

11

91.7

1

8.3

User pays

2

-

-

2

100

-

Transparent

2

2

100.0

-

-

-

-

42

24

57.0

7

16.7

11

26.2

-

-

-

-

-

1

100

micro-economic reform,

Change

30

4

13.3

22

73.0

4

13.3

Regulation

29

-

-

13

44.8

16

55.2

were used 107 times. This

Customers

29

24

82.8

3

10.3

2

6.9

"five keyword set" (see

Partnership

3

-

-

2

66.6

1

33.3

14

2

14.3

11

78.6

1

7.1

Table 7.6) represented

302

JJ7

38.7

90

29.8

95

31.5

Affordable

Salaries

TOTAL

n

Smith

%

Service

keywords, five, all connoting

Author
Freeland

Baldwin

n

%

%

91.5% of his uses of the nine keywords upon which he relied. Baldwin mentioned four of the
five keywords in this set ("cost-effective". "efficient". "service" and "customers") 24 times
each. These keywords alone accounted for a total of 82% of his use of the nine kevwords,

Clinoed Winzs: Manazement discourses durinz orzanisational chance at Australia's Civil Aviation Authoritv

108

Baldwin's total of39 uses of three micro-economic reform keywords ("cost-effective".
"efficient" and "core business") in the staff newsletter Airspace accounted for 56.5% of his
use of the nine keywords (n=69) in that newsletter. In contrast. these three keywords
accounted for 41.7% of his use of the nine keywords (n=48) in Civil Aviation News.

Table 7.6 Baldwin's 5·keyword set mentions
in Airspace and Civil Aviation News

Per cent total mentions

Table 7.7: Baldwin's 5-keyword set: % of total
keywords mentioned in Airspace and Civil Aviation
News
%

%

Cost effective
Airspace
Civil Aviation News

20.5
12.8
7.7

Efficient
Airspace
Civil Aviation News

20.5
14.5
6.0

Core business
Airspace
Civil Aviation News

9.4

Service
Airspace
Civil Aviation News

20.5
7.7
12.8

Customers
Airspace
Civil Aviation News

20.5
12.8
7.7

6.0
3.4

Cost-effective
Efficient
Core business
Service
Customers

--~

•

~

20.5
20.5
9.4
20.5
20.5

N total keyword mentions by Baldwin = 11 7
Table 7.8: Baldwin's 5-keyword set as %
keYWords in the set
Cost-effective
Efficient
Core business
Service

N total Baldwin keyword mentions = 117

Customers

•

%
22.4
22.4
10.3
22.4
22.4

N total keyword mentions by Baldwin in the set = 107

While the micro-economic reform message captured by Baldwin's five keyword set was
consistently applied to both staff and the industry. the emphasis varied (see Table 7.6), For the
industry. the most freouentlv used keyword was "service" (n=15) while for staff the most
freuuentlv used was "efficient" (n=17)' Tables 7.7 and 7.8 also illustrate this consistency.
Table 7.7 expresses each of the keywords in the set as a percentage of Baldwin's total use of
all nine kevwords (n=117t Table 7.8 shows his use of each keyword in the set as a percentage
of his total use of keywords in the set (n=107)'
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Freeland and Smith appear to have also relied on consistent kevword sets in their discourses
with staff. Freeland (see Table 7.9) used 11 kevwords, more than either of the other two
Authors. but employed four ("Safety". "Change". "Regulation". and "Salaries") more than the
other seven kevwords he used. His four kevword set accounted for 71% of his total kevword
use. Smith used 10 kevwords, but relied predominantly on a set of three: "Safety". "Service"
and "Regulation". Smith's use of "Safety" represented more than half his use of all kevwords
(see Table 7.10). Smith's three kevword set represented 83.3% of his total kevword
n<:p

In contrast to Baldwin. Freeland and Smith's discourses included the use ofkevwords
associated with the CAA's aviation safety and rezulatorv mission. function and culture.

Table 7.9: Freeland's keyword set: % of total keywords
mentioned in Airspace

Safety
Change
Regulation

~

20.0

_

24.4

ell

14.4

Salaries _

12.2

N total keyword mentions by Freelcnd

>

90

Table 7.10: Smith's keyword set: % of total keywords
mentioned

II

50.5

Safety

'..

Service

I'll

11.6

-

16.8

Regulation

II'

N total keyword mentions by srntth> 95
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7.5

Use of "safetv" and "ree:ulation" as kevwords

The Civil Aviation Authoritv's mission statement (CAA Annual Report 1989-90)
emphasised the primacy of safety in its operations from both strategic planning and
legislative. including international obligations. perspectives. The Authority's primary goal
was to " ...enable more people to benefit from safe aviation... " and this would be pursued
through " ...a focus on SAFETY. EFFICIENCY and SERVICE" (the CAA's emphasis). In
accordance with "the Government's intention and the CAA's legislative obligations" the CAA
would"... promote aviation safety by balanced administration of safety regulations."
Moreover its functions would be performed " ... consistent with Australia's [internationall
obligations...relating to the safety of air navigation" (Annual Report 1989-90).
"Safety" was the most frequentlv used kevword (n=68~ see Table 7.5). Smith's use of "safety"
as a keyword (n=48) represented 70.6% of total use of this kevword. Smith also used
"regulation" more than the other two authors. often in conjunction with "safety".

Tables 7.11 and 7.12 compare the Authors' uses of "safety" and "regulation" as percentage
shares of the total use of these keywords. Baldwin's onlv two uses of"safety"- both in the
industry newsletter - represented 1.7% of his use of the nine keywords in both newsletters. He
never mentioned "regulation" in the texts examined.
Table 7.11: Authors' mentions of safety as % of total
mentions of safety
Baldwin

~

Freeland

_

Smith 1l1li l

_

AU M1IW

N total mentions of Safety:;:: 68

Table 7.12: Authors' mentions of regulation as % of
total mentions of regulation

3

Baldwin

26

Freeland

71

Smith

o
IliIX
_ _1iIiIl
61
1/1

N total mentions of Regulation

45
_

55

=37
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Chapter 8 answers the research questions for this study by analysing the reasons the three
principal discourse Authors argued for change in the CAA. To do this, Chapter 8 examines
the discourse themes identified in the content analysis, and the three parts ofthe case study
described in Chapters 4, 5 and 6.
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Chapter 8
Reasons for change: context and discourse

The issue is why," Walter trilled suddenly. "That's what we're after. Not the substance, but
the motive. Why? If we trust the motive, we trust the man. Then we trust his material.
- John Le Carre, The Russia House

8.1 Introduction
This chapter analyses why the principal Authors ofthe discourses that characterised the
CAA's structural change program adopted the themes identified in Chapter 7. The analysis
draws on the contexts for change, and the Review of Resources process, described in the three
parts of the case study. In this way, the chapter answers the research questions posed in the
methodology discussed in Chapter 3.

The study identifies micro-economic reform in the public sector as the political and economic
context for structural change in the CAA. The study finds that the micro-economic reform
discourse, a Foucauldian Episteme, used by at least two ofthe principal Authors,
overwhelmed a second Episteme: the primacy of aviation safety. The safety discourse that
represented this second Episteme reflected the organisation's history and culture but appears
to have been a secondary consideration in the change discourses.

The research questions for this study were:

RQ 1:

What was the political and economic context that led to organisational change in
the Civil Aviation Authority, Australia?

RQ 2:

What discourse strategies did the Authors employ to explain structural change to
the Authority's staff?
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RQ 3:

8.2

Why did the Authors employ those strategies?

The political and economic contexts for change in the Civil Aviation Authority:
Research Question 1

Micro-economic reform was the dominant discourse in the CAA's restructuring process. It
became an episteme that worked "as a kind of machine" to edit out and condemn anything
that did not fit within the micro-economic 'discursive formation' (Danaher, et. al., 2000, p.
23).

8.2.1 The Government's reform focus

The restructure of the CAA occurred in the second term of the Hawke Federal Labor
Government. Micro-economic reform in the Australian public sector was a focus of that term,
especially in transport and communications (Quiggin, 2001). This focus had both political and
economic dimensions. Quiggin (2001) notes that in the transport and communication
industries, the government not only had regulatory control, but also owned "business
enterprises" which operated in those industries. Examples of such enterprises were the then
two Government-owned airlines, Qantas and Australian, a shipping line, and the
telecommunications operations, Telecom (now Telstra) and the then Overseas
Telecommunications Commission. Fane (1994) notes that domestic aviation was the only
industry in the transport and communication sector that was fully deregulated. The translation
of the CAA from a public service department to Government Business Enterprise reflected the
Government's focus, was a consequence of economic deregulation of domestic aviation, and
was a direct result of a political decision for structural change in the transport sector (Brennan
& Pincus, 2002; Fane, 1994; Quiggin, 2001).

Quiggan (2001) notes that inefficiencies in the public sector infrastructure providers were
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regarded as obstacles to the development of competitive export industries. The CAA and its
predecessors were responsible for providing significant infrastructure for civil aviation in
Australia, including air traffic control services for domestic and international public transport
trunk routes and airport landings and take-offs, and similar services for general aviation. The
Authority and its predecessors provided specific infrastructure equipment and technology
such as air traffic control radar facilities and radio navigation beacons. They also had
regulatory control over aviation safety standards in Australia. This meant not only
promulgating the rules for ensuring safety standards, but also having the authority to police
compliance.

The change to a GBE did not involve privatisation as it had for the two airlines and, more
recently, for ownership of Australia's airports. It did, however, mean the introduction of a
cost-recovery regime for air traffic control services and for aviation safety compliance
inspections. In this way, the CAA was restructured on a private corporation model (Quiggin,
2001).

8.2.2

Criticism of CAA operations and its impact on change

Criticism of inefficiencies in the CAA' s operations and those of its Departmental
predecessors by leading figures in domestic aviation had been common. The most vocal was
Dick Smith who in 1984 described the former Department of Aviation as "a great
blancmange" of impenetrable bureaucracy in which "feather-bedding bureaucrats" were
entrenched behind silly regulations which they had devised, and who displayed" ... no sense
of responsibility or accountability whatever to the public in general and to people in aviation
in particular" (Smith, 1984, p. 7). The themes he addressed in Two Years in the Aviation Hall

ofDoom (1984), where first mentioned "cost effective" and "efficient", were reflected in his
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communication with staff as Chairman. In March 1990, as newly installed CAA Chairman,
Smith convened a meeting of the combined staffs of the Safety Regulation and Standards
Development Divisions. He told the two Divisions that the Government had made its decision
about economic deregulation. He said that the two areas could not be separated from
commercial considerations and that the level of safety was ultimately determined by market
forces, or what the public was prepared to pay for (Holden, 1990). He told staff in the two
Divisions that they needed a common sense approach to their work; that a high cost aviation
system would mean that more people would die on Australian roads; and that CAA services
should be improved while not increasing the cost to industry. Smith said that the Authority
did not have a mandate to make aviation in Australia safer than anywhere else and that "every
single unnecessary cost" needed to be looked at because saving dollars saved lives (Holden,
1990). He was direct: ifthey did not support the Authority's policies they should find another
job (Holden, 1990). He said (emphasis added),

It is a time of major change within the industry... As chairman I will be supporting,
and indeed placing pressure on management so the necessary changes are made as
soon as, and as quickly as possible.

My aim will be to improve the level oftravelling safety by getting as many people in
the air as possible. If you agree ... I ask for your committed and loyal support. I'll
need it.
If you don't, I request that you go and work somewhere else, because you won't get
any satisfaction here, and you will only undermine the rest of us. (Holden, 1990)
In September 1990, Smith told a dinner for 777 CAA staff in Melbourne that general aviation
operators would "go broke" ifthe Authority did not take drastic action to reduce its costs
(Mitchell, 1990). His view that the Authority was uncompetitive by world standards and had
about three times the number of staff than its Canadian counterpart, resonated with claims he
had made in 1984. The CAA had to get costs down and income up and he warned of tough
decisions to be made with consultation (Mitchell, 1990).
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In the CAA's first annual report, published after this meeting, Smith wrote that the Authority
would direct its finite financial, technical and human resources to where they would most
effectively contribute to safety. Its future operations would continue to focus on providing a
more cost-effective service to the industry without reducing the quality ofthat service and
without reducing safety. Recording the transition ofthe Authority to a "fully-fledged"
Government Business Enterprise, Smith wrote (emphasis added),

This status [as a GBE] gives us greater flexibility to organise our affairs in a more
business like way and in a manner best suited to delivering our services effectively
and efficiently. (Smith, 1989-90)
This also had its genesis in the arguments he propounded in Two Years in the Aviation Hall of

Doom (1984).
Also in 1990, another ofthe CAA's industry critics, Peter Patroni, President of the Aircraft
Owners and Pilots Association, wrote in Civil Aviation News (Issue 5, February/March) that
some CAA staff continued to believe that regulations alone could ensure safety and that
" ... the 'big stick' is the best way to ensure compliance" (Patroni, 1990). He argued that many
public servants had found it difficult to adopt the service ethic essential to a cost-recovery
funded CAA. He argued that some staff saw the need for a service approach as a temporary
aberration and that they posed the major obstacle to any significant reform in the Authority's
Safety Regulation area.
8.2.3

Baldwin and the micro-economic reform discourse

Baldwin often addressed the question of work practices with what he described as his
favourite question: "Can we do this better and cheaper?" The answer, he said, was always
"Yes" (Airspace, 1990a). In his first address to senior managers, before he was formally
appointed to the Chief Executive' s job, Baldwin (Airspace, 1990a) said there was not one part

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

117

ofthe CAA that could not be made more efficient and cost-effective. He told the managers
they must act as if the business was their own and that their own capital was at stake. He said
(emphasis added),

With the CAA being a monopoly business, it is important that we are not only very
efficient and cost-effective, but that we are seen to be very efficient and cost
effective. Our customers have already started to express their concern and will
continue to be more demanding about our costs. (Airspace, 1990a)
This theme of cost effectiveness and efficiency was part of almost all of his communication
and he regularly wrote and talked about the CAA in the context of the aviation industry's
economic problems. The content analysis shows that he used micro-economic reform
messages in all his formal communication with staff and never mentioned "safety" in these
messages; his only references to safety were in two articles in the industry newsletter, Civil

Aviation News (see Tables 7.5, 7.6, 7.7, and 7.8). For example, in a reply to a question
submitted to The Facts, the internal staff question and answer newsletter distributed bye-mail
during the Review of Resources, he said (emphasis added),

...any business needs good positive-thinking people on its staff, people who are keen
to provide a cost effective, efficient service to our customers, many of whom are
bleeding a lot worse than we are. (Baldwin, 1991 f)
In a Frankly Speaking column Baldwin (1991g), wrote that he hoped that everyone in the
CAA would see the changes taking place as opportunities for new and improved ways of
delivering services. By that time, staffknew that there would be job cuts. Baldwin addressed
this with the statement, "Those who will be leaving should also take a positive attitude and
approach to the new opportunities and new challenges ahead" (Baldwin, 1991g).

Baldwin's concentration on micro-economic reform demonstrates that he more vigorously
pursued Dick Smith's agenda (James, 2001) and this key Government focus than did his
predecessor, Collin Freeland.
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8.2.4 Freeland, change, safety and regulation
Freeland represented the history and culture of the aviation bureaucracy. Not only had he been
Secretary of the Department of Aviation, but he led the transition to a statutory authority and
finally to Government Business Enterprise. He often emphasised the CAA's role in safety
regulation, but he also addressed micro-economic reform (see Table 7.9). In the first edition
of Airspace, written two months after the CAA became a statutory authority, Freeland dealt
with the transition by expressing the hope that the Authority would settle into a stable
organisation so that (emphasis added),

... we can get on with our job of protecting the safety of the public and air travellers,
providing efficient air traffic services, communication and navigation to the industry,
and regulating to ensure safety at least cost. (Freeland, 1988).
In his second Chief Executive's Message, Freeland (1989a) dealt with the Authority's new
ability to respond quickly to issues and told staffthat real structural change was "absolutely
necessary" if the CAA was to achieve its charter of safety, efficiency and service. In a
subsequent Message Freeland (1989b), wrote about safety being the Authority's prime
objective and that this must be achieved in partnership with the industry. However, staff must
ensure that regulation was " ... not used in a manner that unnecessarily increases costs and so
discourages people from using air transport" (Freeland, 1989b). Later, he also talked about a
business-like approach (Freeland, 1989d).
Freeland's approach to implementing the Government's micro-economic reform agenda
appears to have been far softer than that of Smith and Baldwin. This approach may reflect
Freeland's long career as a bureaucrat. He did not use staff cuts as a way of reducing costs
and, Smith told me in a telephone conversation, in 1990 told the CAA Board that at 7,300 the
staff level was "about right". In September 1990 Freeland squashed rumours of staff cuts after
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The Bulletin news magazine reported that up to 3000 people would lose jobs. In a letter to
South Australian and Northern Territory staff, Freeland said there were no proposals for
" ... sweeping overall reductions of thousands of staff' (Raffaele, 1990).

8.2.5 Conclusion

The themes utilised by the three principal discourse Authors in their formal communication
with staff reflect that micro-economic reform was the political and economic context for the
restructure of the CAA. That discourse, particularly when expressed by Baldwin who led the
Review of Resources, created an episteme that overwhelmed the safety discourse that
represented shared organisational values that Kotter (1995) suggests should be reflected in
change. "Safety regulation" was the primary shared value, a statutory function of the
legislation that established the CAA, included in its mission statement, and practised daily by
staff often criticised by Smith and Baldwin for being inefficient.

This does not mean that "safety" was ignored: safety was the most frequently used of the 13
keywords in the formal employee communication texts examined in the research. However,
Baldwin's keyword use in texts for staff, or read by staff, totally focussed on the micro
economic reform messages of cost-effectiveness and efficiency, service, customers and core
business. Smith's use of "safety" as a keyword was halfhis total use of the keywords, but this
was almost never done to emphasise safety alone. Smith almost always accompanied his use
of "safety" with "affordable" or the need to reduce costs.

This overwhelming use of micro-economic reform messages to employees who valued their
role in ensuring the safety regulation of aviation, may have trivialised values and behaviours
that employees believed were important (Nash, 1995). Smith, at least, directly challenged
these values (Smith, 1984; Holden, 1990), and at one stage he invited staff who did not agree
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with the cost-reduction directions the CAA was taking to find other jobs (Holden, 1990).
Smith is reported to have engaged Baldwin to restructure the Authority (James, 2001). Thus,
it seems plausible to conclude that Baldwin's reliance on keywords illustrating a microeconomic reform discourse have reflected Smith's earlier agenda setting in Two Years in the
Aviation Hall ofDoom (1984).

8.3

Discourse strategies employed by the Authors to explain structural change to the
Authority's staff: Research Question 2

Jacobs (2006) argues that critical discourse analysis emphasises the importance of ideology
and that the discursive strategies employed by the actors in a discourse are used to shape
political outcomes. In the CAA's case, the political outcome the Authors' discourse strategies
supported was the micro-economic reform agenda ofthe Federal Government. The three
principal Authors of the micro-economic reform discourse that dominated the CAA's
restructure used discursive framing and interpretive repertoires as strategies to deliver change
directions to staff and to establish new values that focussed on providing a "cost-effective
service" to the aviation industry.

8.3.1 Discursive framing

Reber and Berger (2005) found that leaders use framing devices to categorise issues to align
organisational members' understandings and interpretations of missions and goals. Lewis
(2000) found that leaders' attempts to do this were sometimes re-framed by lower-level
employees. Fairhurst's (1993) research on the role of framing devices to promote vision, or
mission, in an organisation undergoing change, identified five framing devices that
characterised the change program she was investigating: communicated predicaments,
possible futures, jargon and vision themes, positive spin, and agenda setting.
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Each of the principal Authors used discursive framing to align staff understandings of the new
vision and role of the Authority as a business that needed to be more responsive to its
customers (Reber & Berger, 2005). To do that, they used two of Fairhurst's (1993) discursive
frames, jargon and vision themes, and agenda setting, to define the Authority's future
directions, and these were used in an ideological way to shape a political outcome (Jacobs,
2006).

8.3.1.1 Jargon and vision themes

Baldwin's jargon and vision themes are reflected in his keyword use reported in Chapter 7.
The content analysis oftexts used by the three Authors to communicate formally with staff,
found that Baldwin used micro-economic jargon almost exclusively. Of his 117 uses of the 13
keywords, he used five 107 times (see table 7.5). The five keywords were: cost-effective,
efficient, service, customers and core business. This five-keyword set expressed jargon
associated with micro-economic reform. The absence of any use of "safety" directly to staff in
his "Frankly Speaking" columns, and its use only twice in Civil Aviation News, suggests he
deliberately avoided this keyword in order to frame a new, business-focussed, vision theme.
This argument is illustrated by the contexts in which he used his five-keyword set.

In his address to senior managers of the Authority before he formally became Chief
Executive, he said (emphasis added),

The future direction of this Government Business Enterprise must be heavily
customer orientated. That includes a combination of the quality of the service, the
efficiency of the service, the cost effectiveness of the service, and the real needs of
the customer (as distinct from the 'nice to haves'), all provided at a cost the customer
should afford and realistically is prepared to pay. (Airspace 1990a)
In the same address he said (emphasis added),
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There is not one part of this business enterprise that cannot be made more efficient
and more cost-effective. (Airspace, 1990a)
Two months later in his first "Frankly Speaking" column in the staff newsletter in Airspace,
Baldwin continued the theme. The column dealt with the need to work as a team and his
reputation after restructuring the CAA's New Zealand counterpart. He closed with (emphasis
added),

... at the end ofthe day, we will have a cost-effective, efficient, business that is
concentrating on its core responsibilities, the principal one being management of
Australian airspace.
The cost-effective, efficient management ofthat airspace is what our customers pay
us for, thereby paying our salaries. We have to provide an efficient service they can
afford. That is our mission and our objective. (Baldwin, 1991a)
Half-way through the Review of Resources, Baldwin wrote that a lot of management time had
been spent preparing the CAA to "meet the challenges ahead." He said (emphasis added),

Our organisation earns its income through the services it provides to aviation
customers, so we need to be fully aware of, and sensitive to, the cost pressures which
economic recession conditions are continuing to impose on the industry. All
businesses need to go through this kind of critical review to make sure that they
maximise their efficiencies, reduce costs and continue to develop management plans
which keep the business and the service cost-effective. (Baldwin, 1991b)
The use ofjargon and vision themes as discursive framing aimed at a political outcome
continued after the Review of Resources. Baldwin and Smith began to use the term "micro
economic reform" as the imperative for the Review of Resources in the first CAA Annual

Report after the results were announced. Smith had not mentioned the term in his inaugural
Chairman's Review in the 1989-90 Annual Report.

Baldwin referred to the Federal Government's philosophy and need for "real micro-economic
reform" for the first time in the 1990-91 Annual Report (p. 11). He wrote that the Authority
had a responsibility to respond to this philosophy and need in a "very positive" way.
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In his 1990-91 Chairman' Report, Smith wrote that the structural changes had enabled the
Board to focus on the Authority's core business and restructure operations and senior
management "to ensure that our services meet customer needs in the most efficient and costeffective way." (Smith, CAA Annual Report 1990-91, p. 5). Smith wrote of the Review of
Resources (emphasis added),

The immediate requirement was a new management team. We then had to reshape
the management structure, reduce the size of the organisation, reduce the cost of
running the Authority and develop a more commercial approach to day to day
business. People, financial resources and equipment are now directed at service
delivery, not supporting structures more commonly referred to as overheads. (Smith,
1990-91)
Smith's rationale for the structural changes was (emphasis added),
The Australian economy has to be rebuilt. All businesses, including Government
businesses, have to be run efficiently and the CAA cannot be excluded because it is a
monopoly. Australia's costs are still higher than most of its trading partners in spite
of the large reduction in the value of the Australian dollar over the past 20 years.
Staff reductions at the CAA will make the Authority more efficient, resulting in
lower overall transport costs. This will benefit Australia in general and the result will
be more employment, not less employment. If these changes are made, the rise in the
number of people employed elsewhere will far exceed the jobs lost at the CAA. The
Authority has become the leader in making changes to eliminate inefficient practices
the process known as micro-economic reform. (Smith, 1990-91).
Smith ended the Chairman's Review with,

The Authority is changing from a large, inefficient bureaucracy into a cost-effective
and productive organisation with high employee and user satisfaction and will be a
leading example of how successfully the Government's micro-economic reform
proposals can be implemented (Smith, 1990-91).
Freeland's discursive framing also reflected the need for micro-economic reform, but he used
jargon to support the new vision less than the other Authors. The content analysis found that
he regularly used four keywords: safety, change, regulation and salaries (see Tables 7.5 and
7.9). The keywords "safety" and "regulation" represented the history and culture ofthe
organisation of which Freeland had been an integral part, given his long-term role as
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Secretary of the Department of Civil Aviation and that he became the Authority's first
Managing Director.
Freeland's use of "change" did not always directly connote micro-economic reform. For
example, in his second Airspace column, he referred to change in the context of the Board
being able to act quickly on financial decisions for major projects and the CAA's ability to
alter its management structure to bring about quicker decision-making. When he did refer to
structural change, he also referred to "safety." In his second column he noted that some staff
would be dubious about whether the changes would be reflected in real accomplishments and
said (emphasis added),

Many of us-not least of all myself-have been frustrated by our lack of authority in the
past to deal quickly and efficiently with emerging problems. My message... is that the
advent of the statutory authority...has given us the ability to perform in a more
timely fashion ...Real structural change is part of this and was absolutely necessary if
we were to achieve our charter of safety, efficiency and service. (Freeland, 1989a)
This comment reflected some ofthe themes Smith had pursued in Two Years in the Aviation

Hall a/Doom.
Freeland's nexus between change and safety was illustrated by his report to staff on an
address he made to an aviation seminar in 1989. He reported to the seminar on the changes
being made to the Authority and stressed that the CAA's "prime aim" was safety regulation
but he advised staff (emphasis added),
... we must ensure that the regulation is not used in a manner that unnecessarily
increases costs and so discourages people from using air transport. This is why our
prime objective is "to enable more people to benefit from safe aviation." (Freeland,
1989b)
The address to this seminar also included a regular Freeland link between "change" and
industrial awards. He referred to the restructure of the major areas of the Authority being
made under the principles of the latest wages case in the Industrial Relations Commission.
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This was a point to which he returned in the next issue ofAirspace when he dealt in detail
with how the case would lead to wage rises as quickly as possible (Freeland, 1989c).

8.3.1.2 Agenda setting

Kotter (1995) argues that because real organisational transformation takes time, leaders need
to ensure there is a conscious attempt to show staff the new approach has helped improve
performance. Peters and Waterman (1984) found that their so called excellent companies were
serious about value shaping, stated values in qualitative rather than quantitative terms, and
discussed objectives in the contexts ofthe other things the company expected to do well. Beer
and Eisenstat (2005) urged "honest conversations" with employees about strategic directions,
including "painful truths" about what is wrong with the organisation." Beer and Eisenstat
(2005) argue that change managers need to bridge the gap between what is possible for the
organisation and what is happening in it. Such counsel for change leaders reflects what
Fairhurst (1993) described from her research as agenda setting: a discursive frame that defines
the next steps, sometimes using motivational language.

The case study illustrates that the Federal Government's agenda was micro-economic reform
for the Government Business Enterprises (Brennan & Pincus, 2002; Fane, 1994; Quiggin,
2001). Quiggin (2001) describes this as a focus; Brennan and Pincus (2002) as the essence of
the Hawke Labor Government's micro-economic strategy. It was a particular agenda aimed at
aviation for domestic aviation was the only industry fully deregulated (Fane 1994).

This agenda was pursued in the Civil Aviation Authority as each of the principal Authors
used of formal staff communication to consistently remind staff of it.

Freeland's language was less severe than that of either Baldwin or Smith. However, it was
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Freeland who used a speech by the Minister for Telecommunications and Aviation Support,
Ros Kelly, to firmly state the miro-economic reform agenda. One of Freeland's Chief
Executive's Messages (August 3, 1989) reported Kelly's address to an industry forum in
which she said the creation of the Authority was" ... in response to the need for more flexible
and responsive providers of aviation infrastructure and services" (Freeland, Airspace, August
3, 1989).

Smith set his agenda in Two Years in the Aviation Hall ofDoom (1984) when he called for the
creation of an independent statutory body "like the ABC" to replace the aviation bureaucracy
he had criticised as secretive, incompetent and inflexible. His comments (Smith, Annual
Report 1990-91, p. 5) in his last Chairman's Review that the Board had to reshape the
management structure, reduce the size and cost of running the Authority and develop a more
commercial approach confirmed he had got what he wanted.

Baldwin started to set the agenda on his terms at his first meeting with the Authority's senior
staff (Airspace, 1990a) when he told them that not one part of the business enterprise could
not be made more efficient and more cost-effective. He reinforced that in his first Airspace
column when he wrote that " ... at the end of the day, we will have a cost-effective, efficient,
business that is concentrating on its core responsibilities" (Baldwin, February 14, 1991)

8.3.1.3 Positive spin as a discursive frame

Fairhurst (1993) describes "positive spin" as a discursive frame that puts the vision in its most
appealing light.

It is doubtful that any of the texts and language used by Smith and Baldwin during the

Review of Resources could be viewed as positive spin. Their language was almost always
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blunt and directed at changing what they regarded as an inefficient, costly and bureaucratic
operation. Smith, however did utilise positive spin in his pre-Chairmanship time on the Board.
His first comments to staff after his appointment as a Director were in the context of the
change occurring in the Authority, which he likened to what happened after a corporate
takeover (Airspace, 1988). Smith told the Canberra office's "Mushroom Club" that a
corporate raider normally,

... put[s] in basically a new board. That board gets to work fundamentally with the
same people, and what happens? Starts to make a fortune, starts to do well. And
that's what I believe is going to happen to the Civil Aviation Authority, with the
same people who you all know as fundamentally good. (Airspace, 1988)
After his $1 CAA internal communication consultancy in 1989, Smith addressed more than
1700 staff in four cities on what he had found. In his Canberra address, Smith used positive
spin to put change in its most positive light. Smith told 530 Canberra staff that change was
occurring and that they could look forward to genuine prospects (Allan, 1989). Significant
change in aviation in the following five years would create enormous opportunities for the
CAA to enhance its services, and that,

... once the Government's Business Enterprise Reform package for the Authority is
finally implemented, it will be able to offer greater incentive and rewards to staff.
(Allan, 1989)
He also told staff that the Authority was on its way to becoming the best in the world by
keeping Australian aviation extraordinarily safe and by improving staff and customer
satisfaction.

Three months later, newly appointed as Chairman, his tone had changed. At another mass
meeting in Canberra he told staff from the Safety Regulation and Standards Development
Divisions to leave if they did not support him. The Government had made its decision about
reform through economic deregulation of aviation and" ...putting Dick Smith on as
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Chairman, They want a balance - for people to be able to benefit from the system" (Holden,
1990). The two areas could not be separated from commercial considerations, safety was
determined by market forces and unnecessary costs needed to be examined because"...
saving dollars saves lives" (Holden 1990).

8.3.1.4 Communicated predicaments

Smith's discursive framing throughout his time as a Director and Chairman appears to have
included "communicated predicaments," which Fairhurst (1993) describes as articulating
confusion about the vision.

Smith's changed discursive practice as soon as he became Chairman illustrates the point. He
may have reflected his long held frustration with safety regulation in his comments to the
Canberra meeting with staff from the Safety Regulation and Standards Development
Divisions. The whole of this safety regulatory bureaucracy had been responsible for the
activities he most often described as inefficient and costly. However, it may also reflect
Lewis' (2000) finding that communicating vision and combating negative attitudes among
staff are the most frequent problems experienced by change managers. Kotter (1999) argued
similarly when he noted that structural or human resistance often inhibits change. Nash (1995)
notes that while efforts to achieve behavioural changes in organisations requires a chair's
personal commitment, which Smith always demonstrated, actually getting new patterns of
behaviour is difficult ifthings staff believe are important are trivialised.

Smith's sudden change from the optimistic expression of what change meant and how well it
was proceeding during his pre-Chairmanship period, to a more forceful and critical style
seems to match the use of communicated predicaments as a discursive framing practice.
Neither Baldwin nor Freeland used this framing device. Baldwin was precise and consistent
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about the vision: a cost-effective and efficient operation and he never articulated confusion
about it.

8.3.1.5 Possible futures as a discursive frame
Fairhurst (1993) describes "possible futures" as a framing device that clarifies the meaning of
the vision with respect to its objective features, role requirements, or conflicts with the culture
and makes the vision actionable. This approach to discursive practice suggests the need for
transparency in leaders' communication with staff during change.

Scholars have argued consistently for clear, frank, open, and consistent communication of
change directions as a way of ensuring success (Alexander, 2006; Barrett, 2002; Economo &
Zorn, 1999; Gregory, 2000; Jagoe, 1989; Kotter, 1995; Lewis, 2000; Recardo, 1995). Iacocca
(1985), a successful change manager in the United States' motor industry argued that the best
way to motivate staff is to let them know the game plan so they can be part of it. Dakin (1989)
argues that clear sense of purpose comes from a strategic vision from leaders who inspire
employees to follow the course they have set for the organisation.

This research has identified discursive practices that attempted to clarify the meaning of the
change vision (Fairhurst, 1993). However, the discourse that they pursued conflicted with the
safety regulatory history and culture ofthe organisation. A continual repetition of a "you're
inefficient-reduce costs-that'll make more people fly" mantra, couched as "cost-effective" and
"efficient," does not fit the clear sense of purpose Dakin (1989) argued would come from a
strategic vision that would inspire employees. While it might be frank, open and consistent
communication, it is hardly inspiring, nor does it resolve, or clarify, a conflict with the culture
ofthe organisation. In that sense, this research did not find that "Possible futures" was a
discursive frame used in the discourse in the sense that Fairhurst (1993) describes that device.
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8.3.2 Interpretive repertoires
Interpretive repertories are the belief frameworks that guide and influence writers or speakers
(Potter & Wetherell, 1987). Hackley (2000) argues that interpretive repertoires can be used to
locate speakers in a social context and to resolve ideological dilemmas that could be
unsettling. Daymon and Holloway (2002) argue that interpretive repertoires can be used to
understand how people use discourse as a device to construct their version of the world. This
device is another way of looking at how the principal CAA Authors constructed their version
of the world. Daymon and Holloway (2002) suggest this can be done by focusing on how a
language sequence has been assembled and for what purpose.

From the results ofthis study reported so far, it is logical to conclude that the purpose of the
micro-economic reform discourse in the CAA was to bring about structural change in line
with a political imperative. The principal Authors' attempts to construct their version of the
world suggest a language sequence of three interpretive repertoires:

•

Political imperative. The Authors constructed their contributions to the dominant
episteme to stress structural change in line with the Federal Government's political
agenda for micro-economic reform in the public sector.

•

Regulatory efficiency. The dominant discourse stressed the importance of changing
or abolishing safety regulations to reflect international practice, reduce bureaucratic
oversight, and lower costs on the aviation industry.

•

Financial imperative. The Authors' discourses emphasised the need to reduce costs
in all areas of the Authority's operations in order to make it "cost-effective" and
"efficient" and thus reduce the financial burden on the aviation industry.
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8.3.3 Conclusion
The three principal leaders of the CAA's restructure employed discursive framing and
interpretive repertories as discourse practices in their efforts to convince staff of change
directions and new corporate values. The two major frames that were used, jargon and vision
themes, and agenda setting, worked together to reinforce the need for change and to establish
what needed to be done. Dick Smith's use ofthese frames reflected a long held view about the
way in which aviation safety regulation and air traffic service provision had been managed,
and his suggestions on how this should change.

In Frank Baldwin's case, discursive framing practices reflected a dogged pursuit ofthe reason
he was appointed Managing Director: to restructure the Authority (James, 2001).

8.4

Reasons why the Authors employed their discourse strategies:
Research Question 3

The three principal Authors whose formal communications with staff were examined in this
study, were the Authority's leaders at a time of great change. They used discursive practices
to define and categorise the issues (Reber & Berger, 2005) associated with structural change
for staff. In doing that, they were attempting to manage meaning (Fairhurst, 1993) about the
new role of the CAA. When two, Smith and Baldwin, attempted to manage meaning they
were establishing a change paradigm built on the need for the CAA to reduce costs on the
aviation industry, and modernise its management of regulations.

A conclusion of the research is that the micro-economic reform discourse reflected Dick
Smith's long held ideological view, expressed in Two Years in the Aviation Hall ofDoom
(1984), and in his formal communication with staff at the Authority, that bureaucracy was
inefficient and that the costs and regulatory burden on the aviation industry should be
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reduced. Smith's appointment to the Board gave him an inside view of the Authority's
operations and its staff; his appointment as Chairman gave him the power to drive change.
Both coincided with what Quiggin (2001) described as the Government's second term focus
on micro-economic reform.

Baldwin's use ofthe framing devices that reflected micro-economic reform, also reflected his
recruitment by Smith as Managing Director to restructure the organisation (James, 2001).

Both were pursuing the Federal Government's political agenda to reform Government
Business Enterprises, especially those that operated in the transport sector and provided
infrastructure services regarded as inefficient (Brennan & Pincus, 2002; Fane, 1994; Quiggin,
1991).

Freeland also pursued the reform agenda, but was less forthright in his use language than the
other two. He more often contextualised the changes in terms of the organisational flexibility
and potential benefits for staff that it generated. He couched his contributions to the discourse
in terms that often linked reform with safety regulation. In doing this, he more closely linked
change with the history and culture of the organisation.

Freeland's final interview with Airspace continued the theme. While he said that staff needed
to accept the new change directions which had " ... got rid of the restrictions we had on us and
we can now operate like other GBEs such as Telecom," he noted that the GBE legislation
meant the Authority could negotiate directly with staff unions over awards and conditions
(Allan, 1990b). He also noted that the CAA had responded to change in the industry by
making dramatic changes to regulations and having mechanisms in place to continue doing
this (Allan, 199Gb).
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Freeland's link between change and service conditions was reflected in a letter to the Editor of

Airspace that appeared opposite his final interview. A staff member wrote that information to
employees about the transformation to a GBE had "focussed on conditions of service and
current entitlements that will remain 'basically the same" (Williams, 1990).

The research reported here suggests that this focus on staff conditions and the process of
government, did not meet the Federal Government's reform agenda and this avoidance of reaI
structural change may have been the major reason Freeland left the Authority.

Chapter 9 uses the theoretical approaches provided by Maslow's Hierarchy of Needs,
McClelland's Acquired Needs Theory, Vroom's Expectancy Theory, Petty & Cacioppo's
Elaboration Likelihood Model, Herzberg's Two-factor Theory, and the use of framing in
organisational change, to discuss the research findings. This final chapter also deals with the
limitations ofthe study and draws conclusions about employee communication during
structural change.
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Chapter 9
Discussion of findings and conclusions
9.1

Introduction

This study began as an attempt to understand the political and economic contexts for
structural change in the Australian Civil Aviation Authority. The restructure was difficult and
complex. It involved transforming a Department of State into a statutory authority and then to
a Government Business Enterprise. In addition to the legislative and management challenges
that process presented, the CAA had to respond to an equally difficult task of modernising
and simplifying aviation safety regulations.

The study examined the discourse strategies that three CAA change leaders - Authors in the
Foucauldian concept of an Episteme - used in formal communication with staff to promote
significant organisational change. This was an important issue to examine because the ability
organisational leaders to clearly communicate change directions to generate support for new
corporate visions is essential to the success of restructuring plans (Alexander, 2006; Barrett,
2002; Beer & Eisenstat, 2004; Dakin, 1989; DiFonzio & Bordia, 2002; Gillis, 2004; Hamel,
2000; Jordan, 2004; Keegan & Lahey, 2001; Kotter, 1999; Laroche, 2004; Lewis, 2000;
Pascale & Sternin, 2005; Stroh, 2006, 2007; Wood et al, 2004). Most change programs seek
employee support for directions for change that have been set by senior executive decision
makers - dominant coalitions. However, employee views about how the organisation might
alter its strategies and better pursue operational objectives are not often included because
dominant coalitions set change directions before they consult with staff. The consequences of
this is that organisational change interventions often fail because employees often find it
difficult to match new goals with their own personal aspirations for the organisation
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(Christen, 2005; Dakin, 1989; Kotter, 1995; Lewis, 2000; Recardo, 1995; Taylor, 1999).
Many employees experience conflict and reduced work satisfaction, sometimes accompanied
by difficulties with adjustment when they attempt to make sense of the change.

9.2

Political and economic contexts

Roper (2005) argues that new organisational identities need to be potentially consistent with
core organisational values to avoid contlict. Laroche (2004) posits that deeply motivated
employees are likely to resent an organisation's failure to fulfil strongly held needs based on
the values and identities people use to make sense of their work.

Other scholars have discussed the need for change programs to retlect organisational social
norms and shared values, avoid trivialising staff values and behaviours, reduce cynicism,
increase trust, and link change to what is happening in the organisation and what it is possible
for it to achieve (Beer & Eisenstadt, 2004; Christen, 2005; Kotter, 1995; Lewis, 2000; Pascale
& Stemin, 2005; Recardo, 1995; Taylor, 1999).

The research found that the three principal discourse Authors pursued restructuring in the
CAA in the context of the then Federal Government's focus on micro-economic reform
during its second term. However, this focus may have neglected also dealing with messages
that reinforced the traditional cultural value of regulation of aviation to ensure safety. When
safety and regulation were used in discourses with staff, they were most often accompanied
by messages that retlected change directions the dominant coalition had already set.

9.3

Communicating change

Scholars have stressed the importance of clear, credible and consistent communication during
organisational change, especially when new value systems are to be introduced, ifleaders

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

136

expect employees to support the new directions (Barrett, 2002; Brennan, 1991; Doyle, 1991;
Economo & Zorn, 1999; Fairhurst, 1993; J.E. Grunig, 2001; Keegan & Lahey, 2001; Lewis,
2000; Kotter, 1995; Recardo, 1999; Stroh, 2006). In communicating change directions,
leaders use framing devices and interpretive repertoires to promote new directions (Fairhurst,
1993; Hackley, 2000; Lewis, 2000).

This research found that the principal Authors did use framing devices and interpretive
repertoires to promote a new vision for the CAA. The Authors' communication consistently
followed their discourse strategies. However, messages that concentrated on change for
economic reasons may have conflicted with existing values about the primacy of safety and
consequently may have made it difficult for employees to make sense of a new approach. This
approach, principally by Smith and Baldwin, appear to have also sent mixed messages to staff
about the primacy of aviation safety and the need for change. Smith, for example, regularly
linked "safety" with "cost", and approach that lead to his point about "affordable safety". This
became an issue for employees whose careers had been spent in a paradigm in which safety
had primacy over cost.

Freeland wrote almost three times the number of CEO's columns for staff than did his
successor, Baldwin. This suggests that Freeland made a greater attempt to communicate with
staff about structural change during his time as CEO than did Baldwin during the Review of
Resources. Indeed, Freeland had a 'Message from the Chief Executive' column published in
almost every issue of Airspace (n=57) produced during his time at the CAA, although they
appeared less frequently as his tenure came to an end, and not all dealt with structural change
issues.

Baldwin's infrequent contributions to these publications did not appear to be in the spirit of
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his early stress on 'working as a team', and communicating and working more closely with
the CAA's customers (Airspace, 20 December 1990).
Smith's contributions to the discourse reflected his long-held views, expressed in Two Years
in the Aviation Hall ofDoom (1984), a self-published book that was highly critical ofthe
performance of safety regulation in Australia and which most employees of the CAA,
responsible for that regulation, had read.

9.4

Making sense of change

During organisational change, it is important that employees be able to make sense of what is
proposed and to accept that new directions may conflict with their existing attitudes. Content
and process communication theories suggest reasons for the importance of effective
communication during change. Kotter (1995) and Lewis (2000) describe communication
during change as challenging. Lewis (2000) argued that communication played a key role in
bringing about positive and negative outcomes and noted that change implementers in her
study struggled with problems related to creating and communicating vision, sense making
and establishing legitimacy. Dakin (1989) also deals with this issue by pointing out that some
organisations that believe they are communicating well, hardly communicate at all, or
communicate the wrong things and say one thing but do another. Content and process theories
of communication suggest ways in which the micro-economic reform discourse may have
been received by CAA staff.

9.4.1

Maslow's Hierarchy of Needs: employee self-esteem

Maslow's Hierachy of Needs (Wood, et. al., 2004) suggests that resistance to, and resentment
about, change might result from employees sensing that their self-esteem and job security are
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threatened by change. The discourse strategies adopted by both Authors may have worked in
this way. Smith's long-held criticisms of the aviation bureaucracy, and his florid and forceful
language in expressing them, may have threatened employee self-esteem. Baldwin's continual
emphasis on reducing costs so that the organisation became "cost-effective" and "efficient,"
and his failure to openly communicate that this would mean job losses, unsettled employees'
sense of their job security.

9.4.2

McClelland's Acquired Needs Theory: threatening employee needs

McClelland argued that in an organisational context, individuals have three basic needs: for
affiliation, for achievement and for power (Wood, et. al., 2004).

Change in the CAA up until the Review of Resources had met employees' needs for
achievement and for affiliation. That is, they accepted that they needed to manage aviation
safety in a way that eliminated regulations and practices that were outdated but that they could
continue to do this in a traditional way. Previous change also met employee needs for
affiliation, with both the organisation and with the industry, in the sense that it continued to
emphasise a professional and a teamwork approach to regulation that represented the
organisation's history and culture.

The appointments of Smith and Baldwin to the two most influential positions in the
Authority, and their tough discourses, threatened employees' need for power in two ways.
First, the reformist approach, particularly of Smith, threatened the organisation's culture.
Previously, CAA staff not only developed safety regulations but they also policed them and
were not challenged for their approach. Smith's discursive practices challenged their primary
approach to developing regulations by accusing them of wasteful inefficiency. Second, the
micro-economic reform agents' own need for power meant Smith and Baldwin's approach to
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change may have been regarded as an attempt to control staff and influence their behaviour
towards a new operational paradigm.

9.4.3

Vroom's Expectancy Theory: challenging work value

Expectancy Theory suggests that individuals somehow calculate the benefits behaving in
certain ways, or do what they can when they want to (Wood, et. al., 2004). Individuals place a
value, or "valence," on work outcomes after they assess the effort, or "expectancy," involved
in performing a task and the probability that performing the task, or "instrumentality," will
lead to a rewarding outcome.

In the case of CAA employees, valence, or job satisfaction and a professional approach to
regulating for safety, the culture ofthe organisation, was determined by a belief in the system
(expectancy) and their professionalism (instrumentality). The micro-economic reform
discourse challenged this by putting a dollar value on what they did.

9.4.4

Petty & Cacioppo's Elaboration Likelihood Model: dissonance and the new vision

In 1983 Petty and Cacioppo proposed that people process, or elaborate on, information in two
ways: via peripheral cues or by careful and thoughtful consideration. They described the first
processing mechanism as the "peripheral route" and the second as "central route" (Gabbot &
Clulow, 1999). The key point of the Elaboration Likelihood Model is that it explains how
people might be persuaded to take a new attitudinal position that may conflict with an attitude
they already hold (Gabbot & Clulow, 1999). To do that people rely on the credibility of
people providing messages and they are affected by whether there is a consensus among those
around them that support messages.

CAA employees held firm beliefs about the primacy of aviation safety. The Elaboration
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Likelihood Model terms such beliefs as "prior knowledge." The stimulus used to change their
attitude, and arguments about change driven by external factors, led educated employees to
use the central route to process the proposed new approach to regulation. Baldwin's five
keyword set provided cues that contextualised the discourse into one of economics versus
safety and thus may have created dissonance amongst staff members about the new vision and
their prior knowledge.

9.4.5

Herzberg's Two-Factor Theory: work satisfaction

Although its merits are questioned by some scholars, Herzberg's Two-Factor Theory
distinguishes between sources of work satisfaction and dissatisfaction (Wood, et. al., 2004).
In the CAA's case, work satisfiers included the professional work employees undertook and
the sense of responsibility this gave them. Smith's and Baldwin's discursive framing
challenged these satisfiers and it is possible that the dissatisfiers generated by the micro
economic reform discourse overwhelmed the satisfiers.

9.5

Limitations of the study

A limitation of the study is that its conclusions could be regarded as critical of the principal
Authors ofthe discourses analysed on the ground that the three elements ofthe methodology
may have been too narrowly focussed for investigating their discursive practice in the social
context ofthe case (Cutler, 2004).

Chapter 3 discussed the limitations of qualitative research that involves case studies, content
analysis and discourse analysis. It also recorded that this research study included a reflexive
process that is described by Gomm (2004) as telling "the inside story."

Some limitations of a single case study are that it is difficult to generalise the findings, the

Clipped Wings: Management discourses during organisational change at Australia's Civil Aviation Authority

141

methodology is often criticised, especially by quantitative researchers, for a narrow
exploration of a problem, and that the boundaries can be difficult to define (Daymon &
Holloway, 2002). In the present case, it was also difficult to define when change began and
ended as restructuring, not only of the organisation but also of the aviation regulations, was
pursued over several years. This process reflected the impact of incremental change described
by Barry (2001), Gregory (2000) and Stroh (2006; 2007) in their discussions of the role of
complexity theory as a way of viewing organisational change.

It is important for researchers not to take the results of a content analysis further than the data

allow (Betrand, et. al., 2005). Gomm (2004) cautions against taking data from their
immediate context. These are possible limitations ofthe study as it used a content analysis to
identify discourse themes and the keywords used for this may have been too narrowly
selected, or taken out of context.

Critical discourse analysis risks interpretations of textual meanings that are based on the
analyst's prior knowledge and experiences and that other readers may have an entirely
different view of the meanings drawn by the original researcher (Beckenham, 2001).
Similarly, the selection of the texts examined may not have validly represented the discourses
that formed the two Epistemes. An associated limitation is that the study focussed on the
discursive practices of three principal Authors. A larger sample of Authors, more staff,
industry leaders and external commentators, for example, may have assisted the discourse
analysis by adding wider perspectives.

Another limitation of this study is that the conclusions are drawn from what happened in only
one organisation. Other government agencies were subjected to micro-economic reform as
part of the political and economic context described in Chapters 1 and 4, but the impact of
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that discourse on their staffhas not been described. Therefore, it is not possible to generalise
the findings of this study to experiences in other Government Business Enterprises.

While the subjectivities of qualitative researchers are part of the process (Flick, 2005), and are
part of the phenomenon being studied (Daymon & Holloway, 2002), the reflexive process that
was part of this study suggests a further limitation to the findings.

9.6

Implications of the study

Frank Baldwin's initial approach to the Review of Resources was to tell senior managers to
work with staff at all levels to develop change management plans. General Managers should
use a 'clear playing field' to develop a 'zero-based plan' with input from staff (Airspace,
1990a). They should use a white board in small group discussions with staff, building on
ideas because they"... might be surprised what you or your staff may come up with"

(Airspace, 1990a). Some General Managers worked in this way, most with a small group of
advisers. However, the outcome of the review of resources was determined finally by Baldwin
after the General Managers produced plans developed in secrecy.

The research found that there was a clash between two discourses: one that stressed the need
for change based on micro-economic reform and the second that stressed the primacy of
aviation safety. The research suggests that a significant contributor to this clash between the
discourses was mixed messages given to staff about the reasons for change by Dick Smith and
Frank Baldwin.

The implication of these findings is that, given the important role communication plays in
convincing employees of the validity of change, dominant coalitions should carefully plan
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what they say to staff to ensure consistency and avoid mixed messages. That in turn suggests
it may be prudent to include employees in change dialogues before directions are finally set.

Greater transparency about how change directions are determined, and direct staff
involvement in setting them, and careful communication planning could enhance employees'
sense of control and inhibit uncertainty and anxiety among employees (DiFonzio & Bordia,
2002). Laroche (2004) suggests why this might be so. He notes that sustained cooperative
behaviour requires a high degree of consensus about organisational goals. That could be
achieved by communication planning that recognises, and avoids, the risk of mixed messages
from members of the dominant coalition.

The study in part answers the call by Freitag and Picherit-Duthler (2004) for more research to
develop frameworks for communication during change and Lewis's (2000) argument for more
research into the role of formal and informal communication, and how vision is created,
during change.
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