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2. 

4. 

5. 

6. 

7. 

9. 

Receipt of request from em-
ploying Department to hold 
competition 

CiyiL SERVICE COMMISSION INTERVIEW AND COMPETITION TIMETABLE 
: 10. 

TABLE 8.7 

Preparation of draft regula-
tions 

Discussion with employing 
Department (if necessary) 

Request for sanction of Min-
ister for Finance to hold the 
competition 

Receipt of sanction of Min-
ister for Finance to hold the 
competition 

Taking of certain statutory 
decisions by Commissioners 

Despatch of draft regulations 
to employing Department 
and to Department of Fin-
ance 

8. Receipt of approval of (i) 
employing Department and 
(ii) Department of Finance 
to draft regulations 

Receipt of approved condi-
tions of service 

Advertising of competition 

11. 

12. 

13. 

14. 

* 

15. 

16. 

17. 

Signature of competition 
regulations by the Commis-
sioners 

Publication in "Iris 
Oifigiuil" of statutory notice 
re making of regulations 

Issue of application forms to 
candidates • 

Examination of application 
forms submitted by candidates 

Preparation of Interview 
Board Panel 

Approval by Commissioners 
of Interview Board Panel 

Preparation of marking 
scheme 

18. 

* 

19. 

20. 

21. 

22. 

Latest date for receiving 
completed application forms 

Issue of invitations to Board 
members 

Arrangement of date of inter-
views 

Notify Board members of 
date of interview 

Calling of candidates for 
interview 

23. 

24. 

25. 

26. 

27. 

28. 

29. 

30. 

31. 

Date of interview 

Submission to Commissioners 
of report of Interview Board 

(i) Approval of Board report 
by the Commissioners and (ii) 
formal selection of qualified 
candidate 

Issue of provisional recom-
mendation to the employing 
Department 

Checking on candidate's 
character and his claims re 
qualifications and experiences 

Receipt of Minister's ap-
proval of the candidates pro-
visionally recommended 

Issue of notices to unsuccess-
ful candidates 

Medical examination of suc-
cessful candidate 

Issue of final recommenda-
tion to employing Depart-
ment (Formal Certificate of 
Qualification is issued later) 
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*It is difficult to advance these steps because;Board composition depends to an extent on the qualifications needed for applicants which is part of 
the draft regulations (Steps 2-8). 
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the civil service at levels below our mandate; the exceptions are those who entered as 
Administrative Officers and a.few professional officers who were recruited to posts above the 
normal recruitment level. 

8.3.17 In the Department of Finance, niost of the higher posts are filled by officers who 
entered as Administrative Officers. These were either (i) graduates (in Arts and Economics, 
mainly, although there were a few mathematicians and physicists) either straight from the 
university or with a few years' experience or (ii) serving civil servants (this is an alternative 
qualification to an honours degree) some of whom had obtained a degree by night'study and 
some of whom had not. In the rest of the general service, the majority of the top civil servants 
entered as open Executive Officers; some of these had spent a few years as Clerical Officers. 
A smaller number started in the Clerical Officer grade and secured promotion by confined 
competition to the Executive grade and proceeded by promotion f rom there. About half the 
higher general service officers have degrees in Arts or Commerce and a few have accountancy 
qualifications which they secured by night study. There is, of course, a number of civil servants 
who have obtained higher university degrees while serving. A small number of top generalists 
came from the Departmental and professional classes. On the Departmental side the position 
is very similar except that a significant number of Inspectors of Taxes were recruited by a com-
petition similar to the Administrative Officer competition and the rest by confined competition 
f rom the Executive grade or the Taxes clerical grades. Almost all the higher professional staff 
are graduates. Most of them were recruited as graduates to the junior professional grades 
at a salary level between Executive Officer and Higher Executive Officer and were advanced by 
promotion thereafter. 

8.3.18 We examined a sample of curricula vitae prepared by three quarters of higher civil 
servants. F rom 357 officers of Principal level and higher, 

225 were in general service grades 
25 were in Departmental grades excluding External Affairs grades 
28 were in the Department of External Affairs 
79 were in professional grades. 

It was not possible to be certain, from the documents, whether officers had entered the civil 
service in a grade lower than the entry levels indicated; for this reason, we have classified all by 
the level of the last open competition by which they entered the civil service. In the case of 
general service staff it was also impossible to be certain whether degrees had been gained after 
entry to the civil service. Subject to these limitations the position as to last open entry levels 
and university degrees and equivalent qualifications held by the 357 officers concerned is as 
follows: -

Last Open Entry Level Number 
with 

University 
Degree 

or 
Equivalent 

Clerical or 
equivalent 

Executive or 
equivalent 

Administrative 
Officer and 
Professional 
Recruitment 

Higher Total 

Number 
with 

University 
Degree 

or 
Equivalent 

General Service 
Departmental . . 
External Affairs 
Professional 

17 
5 

1 

123 
19 
4 

85 
1 

23 
63 

1 
15 ' 

225 
25 
28 
79 

117 
17 • 
25 
75 

Total 23 146 ' 172 16 357 234 

The main structure of the higher civil service staffing is apparent f rom these figures. Whatever 
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about the future, few officers serving at Principal or higher level have risen to the top from last 
open entry at lower than Executive Officer level. In the top levels of the general service, the 
ratio of former Executive Officers to former Administrative Officers is approximately 60:40; a 
large proportion of those who entered at Executive Officer level have acquired no further educa-
tional qualifications after leaving school. On the professional side, as might be expected, most 
officers have a university qualification. 

8.3.19 The most striking feature in regard to the higher general service is the decline in the 
number of higher officers who have passed through the Administrative Officer grade. Taking 
serving staff, we find that 40 % of higher general service officers of Principal level and above 
have passed through the Administrative Officer grade (a few have come from professional and 
Departmental grades). In 1967 and 1968, however, only 14% of those promoted Assistant 
Principal had been Administrative Officers. The increase in the recruitment of Administrative 
Officers in the past few years should do something to redress the balance. The deliberate policy 
of some Departments to restrict or even to exclude all Administrative Officer recruitment is, 
in our view, regrettable. They are consciously cutting themselves off from the opportunity of 
filling some of their senior posts from those with a higher education. 

8.3.20 Apart from a few appointments of professional officers to higher level posts, every 
higher civil servant has been promoted from a lower grade. Every promotion is statutorily 
regarded as a new appointment and is, therefore, covered by the provisions of the Civil Service 
Commissioners Acts. The procedure is described in paragraph 8.3.3 (ii). The Department of 
Finance lays down minimum periods which must be served in a grade before promotion to 
the next grade in the hierarchy. 

8.3.21 Promotion seldom takes place across class barriers. The Chief Inspector of Taxes 
begins his career as an Assistant Inspector; the Chief Engineer in a Department normally 
begins in the lowest entry grade, usually Engineer Grade III. Since there are no other outlets 
from these structures, there are bound to be promotion blocks and frustrations. In the general 
service, similar restrictions apply, particularly at the levels with which this group is concerned. 
Up to Higher Executive Officer level there have been developments in recent years to secure a 
fair degree of inter-Departmental mobility by competitions open to eligible officers in all 
Departments but, above this level, movement between Departments is exceptional. In recent 
years,, however, some posts-at; Assistant Principal and Principal level have been filled by com-; 
•petition open.to eligible.staff in other Departments. In practice, therefore, the higher generalist 
posts.-in Departments.are:.to-.a.large -extent Depa-rtmenlalised. This cannot but affect-top 
management in the civil service. 

8.3.22. It is of interest to look at the general shape of civil service structures. There are, of 
course, variations from Department to Department but, in general, the figures taken from 
the 1968/69 Estimates show that the average numbers of higher posts in relation to 'each 10 
officers at a level higher than Higher Executive Officer and less than Principal are: 

General service grades 7.5 
Departmental grades 

(excluding External Affairs) 2.1 
External Affairs grades 15.7 
Professional and technical grades 1.5 

Leaving aside the special case of- the Department of External Affairs, it is clear that the 
generalists at the lowest level with which we are concerned enjoy far greater promotion prospects 
than specialist officers at the corresponding level. The actual position is not quite so favourable 
to the gencralist since a few specialists obtain higher general service posts at Assistant Secretary 
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level; the numbers are so small however as to make no significant impression on the figures. 
Furthermore, with very rare exceptions, almost all Secretary posts and the bulk of posts at 

• Assistant Secretary level go to generalists. Taking this top level of the civil service, there are 
148 posts of which 

89 are in the general service 
8 are in Departmental grades 

' 24 are in External Affairs 
27 are in professional and technical grades. 

8.3.23 Two serious consequences follow for the critical top levels of the general service: 

(i) The present arrangements whereby more than half the recruits to the Executive 
Officer grade came from the lower ranks of the civil service are producing the 
result that an increasing proportion of the material.from which the higher civil 
service is chosen will have entered the service with comparatively low educational 
standards. 

(ii) With the move towards free university education, positions as Executive Officer 
are likely to become less attractive. 

8.3.24 On the Departmental side, the Department of External Affairs, with a very high level 
of top posts because of the status of diplomatic missions abroad, is exceptional and must 
be omitted to avoid distorting the picture. In the remaining Departmental structures the oppor-
tunities for Departmental staff are less than one-third of those of general service staff. The 
main reason for the unfavourable ratio is the fact that iiLoffices like the Office of the Revenue. 
Commissioners there is a general service structure parallel to the Departmental one, which 
includes the top staff of the Department. These top posts are normally filled by general service 
officers. 

8.3.25 The prospects for professional staff at Assistant Principal level are even poorer and 
are also, on paper at least, much worse now than in 1934/35. In 1934/35 the number of higher 
posts for each 10 Assistant Principal level professional posts was 4.1 or nearly three times what 
it is to-day. Paradoxically, the fall in the ratio of higher posts to Assistant Principal level posts 
for professional employees is, in part, the result of the improvement of the conditions of certain 
professional grades. In some skills such as veterinary science it is necessary to pay rates com-
petitive with earnings in private practice to new recruits so that Veterinary Officers are now 
recruited on a scale of pay equivalent to that of Assistant PrincipaL-jBefore the war, the recruit 
Veterinarian received less than the Higher Executive Officer. There-is. a bulge around Assistant 
Principal leyel-for professional staff in certain categories which upseis the overall picture.. As in 
the case of Departmental staff, the more limited prospects for professional officers at Assistant 
Principal level are partly a result of the reservation of top posts for general service officers. 
The process is self-perpetuating in that the exclusion of Departmental and professional staff 
from the policy-making /management functions tends to make them less suitable for promotion 
to higher posts. . 

8.3.26 Lest it might be thought that we are unfair to the general service staff in stressing the 
impediment that the class system poses to the movement of the best talent to the top posts, 
we would point out that, if the levels of the civil service below our mandate are considered, the 
emphasis presented is different. Where some 1,700 Executive Officers, Higher Executive Officers 
and Administrative Officers look up to some 600 posts at the higher levels we find that some 
750 recruitment grade professional officers look up to 1,000 posts at similar higher levels; 
thousands of technical and sub-professional officers are barred from almost all these posts 
because of the difficulty in acquiring the necessary qualifications. Table 8.8 attached illustrates 
the position by showing some typical promotion pyramids. 
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TABLE 8.8 

EXAMPLES OF THE PROMOTION PYRAMID 

Level 

General Service •. 

Assistance Division-
Department of Social 

Welfare 

' Departmental 

" Taxes Inspectorate 

Profes sional 

Level 

General Service •. 

Assistance Division-
Department of Social 

Welfare 

' Departmental 

" Taxes Inspectorate 
Central 

Statistics 
Office 

Meteorological 
Service Agricultural Inspectorate 

Deputy Secretary 
Assistant Secretary 

Principal 

Assistant Principal 

Higher Executive Officer 

Executive Officer 

1 Assistant Secretary ' 

2 Principals 

4 Assistant Principals 

10 Higher Executive 
Officers 
23 Executive Officers 

' 1 Chief Inspector 
5 Deputy Chief 
Inspectors 
19 Senior Inspectors 

63 Inspectors Higher 
Grade 
77 Inspectors 

1 Director 

3 Senior Statisticians 

12 Statisticians 

1 Director 

1 Assistant Director 
8 Senior 
Meteorologists 
42 Meteorologists 

2 Chief Inspectors 
I Deputy Chief • 
Inspector 
II Senior Inspectors 

64 Agricultural 
Inspectors 

80 Assistant. 
Agricultural Inspectors 
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8.3.27 We obtained figures for promotions in general service posts for all Departments in 
the years 1960, 1963 and 1966. In the attached Table 8.9, we show the numbers of officers first 
in seniority promoted compared with total promotions. In the following Table 8.10, we show the 
seniority placings of those promoted Assistant Principal in a selection of Departments for the 
same period. These tables indicate that seniority is not the absolute criterion for promotion 
in the civil service that is sometimes alleged but, if allowance is made for the fact that unpro-
motable officers will rise to the top of the seniority lists, the weight qiven to seniority in some 
Departments becomes apparent. This, coupled with the operation of the system of promotion 
in the customary course, will tend towards mediocrity. The Department of Finance require 
that the Head of the Department shall certify that the person to be promoted is the best qualified 
and most suitable of those eligible but seniority may be given undue weight by the certifier 
An interesting approach to this problem is illustrated by the local authority system. There 
recruitment to the lower grades is carried out by the individual local authorities but for the 
higher grade posts all appointments are by Local Appointments Commission competitions 
open to all qualified staff. In fact, because of the experience required, they are confined to local 
authority staff generally. 

ASSESSMENT AND APPRAISAL 

8.3.28 Of the dangers which can result f rom a rigid adherence to seniority in promotion the 
most serious is a tendency towards mediocrity in the whole organisation. As promotio'n is 
the one real incentive in the civil service and because a seniority practice could divorce pro-
motion in general f rom special effort, civil servants tend to be undermotivated. This makes 
the danger of deterioration the hazard of the middle career civil servant. In many cases at the 
higher levels, it may be difficult to pass over officers who have not done anything actually 
wrong; a promotion out of turn may give rise to suspicions of favouritism. If superior officers 
are not to fall back on seniority as the easy way out, it is essential that they should be supported 
by an efficient system of assessment and appraisal of staff. The only formal reporting systems 
on civil service staff, now in existence, are:— 

(i) The annual incremental certificate. Superiors are required to certify that an officer's 
work and conduct have been satisfactory during the previous year before he is 
granted his annual increment. In fact, an increment is seldom deferred. 

(ii) Probationary reports. A six-monthly report is made on each established new 
appointee during his first two years of service when he is on probation and he can 
be dismissed by his Minister if unsatisfactory. (After he is out of probation an 
established officer can be dismissed only by the Government.) In fact we have 
found that it is very difficult to dispense with an officer's services even when he 
is on probation. 

(in) A more detailed form of annual report on Administrative Officers is. being used in 
the Department of Finance. This report is not, however, tied into any service-wide 
system of appraisals. 

(iv) Specific reports on candidates at inter-Departmental competitions. The Depart-
ment of Finance has been trying to improve this type of report. 

The Training Section in the Department of Finance is working out the details of a systematic 
appraisal scheme for discussion with Departments but this is not nearly operational. 

8.3.29 Such assessments of individuals as exist are not co-ordinated so that, not only across 
the service, but in Departments themselves, there is no reliably based record of resources of • 

^ *sr̂y -y.1?jry 
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TABLE 8.9 -
NUMBER OF SENIORS PROMOTED COMPARED WITH TOTAL PROMOTED IN GENERAL 

SERVICE GRADES 

Department 

Industry and 
Commerce 
Transport and Power 
Posts and Telegraphs 
Labour 
Agriculture and 
Fisheries 
Lands and Forestry.. 
Gaeltacht 
Education 
Health 
Social Welfare 
LocalGovernment . . 
Justice 
Defence 
External Affairs 
Finance 
• Revenue 

Commission 
Office of Public 

Works 
Stationery Office 
Civil Service 

Commission 
Taoiseach 

Central Statistics 
Office 

TOTAL 

196 0 196 3 196 6 

Total Senior Total Senior Total Senior 
Promotions Promoted Promotions Promoted Promotions Promoted 

23 0 9 0 7 0 
10 2 3 0 4 0 
8 1 12 3 11 0 

—r — 7 3 

20 l 6 0 15 0 
4 0 4 0 2 1 

— — — — 4 3 
7 • 2 5 0 11 1 
4 2 12 0 7 2 

12 2 13 0 4 2 
17 2 11 2 16 0 
3 . 2 7 3 9 2 
4 1 7 . 3 1 0 

11 10 7 5 5 5 
14 9 • 3 2 • 15 10 

10 1 2 0 14 0 

1 0 2 0 1 0 
— — 5 5 

2 1 — 1 0 
— — — 

n 0 3 

4 1 4 4 4 4 

154 37 107 22 146 41 

TABLE 8.10 
SENIORITY PLACINGS AT TIME OF PROMOTION OF THOSE PROMOTED TO ASSISTANT 

PRINCIPAL IN SELECTED DEPARTMENTS 

Industry and Commerce 
Transport and Power 
Posts and Telegraphs 
Labour 
Agriculture and Fisheries 
Education • . . 
Health 
Social Welfare 
Local Government . . 

Defence 
Revenue Commission 

1960 

11 
11 

3, 4, 5, 23 
1,3 
1, 1 

1, 5, 3 
4, 7, 13, 11,5, 9, 

3 

1,2, 16 

1963 

17 
5, 7, 5, 8 

7, 10, 13, 14 
2, 4, 2, 4, 3 

1966 

8, 10, 14 
11 

6, 6 
I, 8, 9, 13 

2 
1,2 

1, 13 
1, 1 

II, 3, 11, 9 

3, 21, 30 

Total instances: . 
Number of "firsts' 

63 
11 

Number in first two 17 
Number in first three: . . 24 
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talent. In most cases, assessments tend to be made on subjective grounds by superiors who 
have no knowledge of the techniques of assessment and have no well-defined standards against 
which they can judge their staff. In the absence of an objective assessment procedure, grave doubts 
must be attached to the placing of a Department's staff in order of merit when required for 
inter-Departmental competition especially when a Department, puts forward candidates from 
widely scattered branches. On the other hand, we have been told of a case where the head of a 
specialised Branch refused to place candidates from his Branch in order of merit for a com-
petition on the grounds that they all had the same professional qualifications and were, therefore, 
equal. All this shows the need for objective standards of personnel assessment and the need to 
convince those in managerial positions of their duty to assess staff with a view towards filling 
future vacancies in higher posts. Some exceptional officers generally rise to attention out of 
the general mass but there is no means of knowing whether others are never identified and go 
to seed in unsuitable sections. 

8.3.30 The absence of an efficient system of assessment and appraisal of staff is perhaps due to 
the absence of a comprehensive system of manpower planning linked to the identified needs of 
the organisation. It may be that, throughout the public service, there is a failure to grasp the idea 
of manpower, as a dynamic resource. Such manpower planning as exists is on a very short time-
scale. For general service posts, vacancies in recruitment grades are notified to the Department of 
Finance with a request for the assignment of staff by the Civil Service Commission as they arise. 
The annual competitions are held with a view to filling an estimated year's quota of vacancies. No 
attempt is made to foresee requirements for any longer period and one result is the variation in 
numbers called from competitions from year to year. Departmental recruitment grades which are 
linked for recruitment purposes to the general service are similarly dealt with. In other Depart-
mental and professional recruitment grades, competitions are held as and when vacancies arise. 
There is no attempt at a long-term appraisal of requirements. For promotion posts, there is no 
formal system of planning for succession; often there is a tacit recognition of the heir apparent 
but this happens rather than is planned. There are several reasons for the lack of manpower 
planning. The present system of horse trading under which a Department overstates its require-
ments and the Department of Finance tries to cut. supplies of staff to a minimum impedes the 
development of a proper system of manpower planning buf the present barriers of grading and 
class and the lack of mobility between Departments are perhaps the greatest impediments to the 
development of a manpower policy for the civil service as a whole. 

TRAINING AND PERSONNEL DEVELOPMENT 

8.3;31. To begin with the raw material, educational levels of staff in general service and De-
partmental grades are directly- related to entry requirements. At Clerical Officer level the mini-
mum standard is Intermediate Certificate, at Executive Officer and corresponding levels, 
Honours Leaving Certificate and at Administrative Officer level Honours University Degree. 
In the past, competition forced average qualifications well above these minima; to-day the 
increasing use of confined competitions tends to dilute formal educational standards. Pro-
fessional staff are recruited with appropriate qualifications; technical staff are recruited with 
a variety of qualifications. 

8.3.32 Although the civil service offers no direct incentives to its staff to acquire higher educa-
tional qualifications, many civil servants raise their levels of education by post-entry study. In 
the case of professional staff, such study leads normally to higher technical qualifications. 
Although there have been a few exceptions, professional civil servants do not proceed to acquire 
further qualifications in administrative or social studies; this may be partly because of a lack 
of interest and partly because it is unlikely in the present structure of the civil service that such 
qualifications would be of any use. We have mentioned, in paragraph 8.3.18, the number of 
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staff from a sample of officers at Principal level and higher holding degrees and the difficulty 
of ascertaining whether officers had acquired degrees before or after entry to the civil service. 
However, an examination of the returns indicates that the position is approximately as follows: 

-40 Out of 225 general service officers at Principal level or higher, 117 had university 
degrees 

(ii) 85 of these had entered as Administrative Officers 

(iii) Of those with degrees, 44 had degrees on entry to the service. These were 
Administrative Officers who entered directly from outside the service or, in one 
or two cases, professional officers who had been promoted to general service 
grades. 

(iv) The other 181 officers had entered the service originally at Executive or lower 
levels (41 of them had subsequently become Administrative Officers).. 

(v) Of these 181 officers, 73 had acquired degrees after entry to the civil service. 

Of higher general service officers who entered the civil service without university degrees, there-
fore, some 40% have proceeded by spare-time study to acquire what are referred to as "night 
degrees". "Night degrees" are obtainable in a limited range of subjects—Arts and Commerce. 
They are now granted only by the National University; Trinity College has ceased to provide 
facilities for such degrees. Opinions vary as to their value; examination results seem to indicate 
that a course of night study is worthwhile but this is counteracted by unquantifiable factors like 
the value of a full-time attendence at a university and the effects of the efforts of after-working-
hours study. 

8.3.33 Successful candidates for general service posts are assigned by the Civil Service Com-
mission to vacancies in the various Departments. There is no attempt to link qualifications to 
requirements and we found no evidence that, in assigning new entrants, Departments try to 
fit aptitudes and qualifications to the job. The selection board procedure for the Administrative 
Officer grade could be used to overcome this difficulty but does not appear to have been so 
used. In the Departmental grades, successful candidates at least know the type of work they 
are applying for and, in professional grades, the presence of a representative of the employing 
Department on the selection board ensures some measure of matching suitability to the job. 
After appointment,, the- exceptional recruit to the general service will usually make good pro-
gress. .We have had instances .of officers with particular aptitudes being sent on courses with the 
World Bank and for'training in.macro-economic"techniques in the Netherlands but these were 
as a result of the initiative of superiors who played a proper managerial role. For the average 
officer, however, personnel development is a matter of chance. 

8.3.34 The Report of the Civil Service Training Centre for 1967/68 indicates some awareness 
of the need for relating training and staff development to the total needs of the organisation 
when it says "Perhaps the most important task which had to be deferred was the drafting of a 
comprehensive programme of staff development for all civil servants. . . . Its importance lies 
in the fact that it bridges the gap between the objectives and activities of Departments on the 
one hand and the efforts made to improve staff competence on the other. Without it, any 
elaborate programme of training courses is being planned if not in a vacuum at least in a con-
text that is not apparent to everyone". There is, at least, an appreciation of the problem here 
even if it is conceived within the somewhat restricted horizons of the Training Centre and if its 
urgency has not been realised. 

8.3.35 As regards formal training facilities within the civil service, there is a centralised 
training section in the Personnel Division of the Department of Finance which is now known as 
the Civil Service Training Centre. This Centre has been responsible for running the training 
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activities, providing the training courses (with the assistance of officers from other Branches of 
the service as lecturers), supervising Departmental training, examining and advising on specific 
training problems and needs and running foreign language classes. When we began our investiga-
tion, the Department of Finance O & M and Training Section was under the control of a Prin-

• cipal with an Assistant Principal, 2 Higher Executive Officers and one Clerical Officer full-time 
on training. The training function is being placed under an Assistant Principal who appears to 
be regarded as on Principal's duties but still reports to the Principal in charge of O & M and 
Training. The rest of the staff has been expanded to 3 Assistant Principals and 4 Higher Execu-
tive Officers. There are also training activities at Departmental levels. 

8.3.36 The Institute of Public Administration provides training facilities both general and 
specialised for the whole public service. Between 1962/63 and 1968/69 attendances at the > 
Institute's courses increased by 278 % to 1,824. The percentages of participants from the various 
sectors of the public service were as follows: 

1962/63 
°/ 

.1966/67 
°/ 

Local authorities 
/ o 
66 

/o 
32 

Civil service 14 21 
State-sponsored bodies 15 21 
Others 5 26 

The Institute provides one year full-time courses in public administration. Out of 20 students 
in 1968/69, J 3 were Executive Officers. (We have reason-to believe that this course is worthwhile. 
We think part of its success may be attributed to the identification of participants as a result of 
observation during their early careers.) It provides a Diploma in Administration to be acquired 
by spare time study; it caters for local authority staff, who have no other source of training, and 
it is also in a position to provide the more sophisticated type of course in specialist functions, 
executive development and personal skills and techniques. In fact, at the time of our original 
examination, we found, a certain confusion of roles between the Training Centre and the 
Institute which was being solved pragmatically. 

8.3.37 There has also been some utilisation of other sources of training, mainly the Irish 
Management Institute and the Universities. The Training Centre has been encouraging Depart-
ments to avail of specialist courses provided by the Irish Management Institute. These courses, 
which are primarily designed for the business sector, are useful to middle management but there 
has been a tendency to send high' level staff to-courses which provide training oriented towards 
specific business -needs rather' than those of the civil service.' A scheme of scholarships for 
Executive. Officers to attend full-time university courses was instituted in-1960-but it was'not ' 
successful and was abandoned in 1964.. 1 . 

8.3.38 As regards the range of training offered by the Training Centre itself, a concentration 
on language courses in recent years has overshadowed other forms of training. The prospects of 
Common Market entry made it essential for some years that a crash programme of courses in 
foreign languages, particularly French, should be undertaken in the civil service. The discrimina-
tion against foreign languages in favour of the classics and history formerly practised in the 
marking system for the Department of Education and Civil Service Commissioners examina-
tions, made a major contribution to the inadequacies of the educational system in providing a 
knowledge of modern foreign languages. As a result, many civil servants had to begin the 
study of French without any previous knowledge of the language. However, the increasing 
attention to modern languages in the schools and the increased level of competence in foreign 
languages in the civil service, achieved as a result of the crash programme, means that less 
emphasis will need to be placed on the language aspect of training and that more of the effort 

ilPlis 
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can be devoted to work-related training. For the future, much more resources will have to be 
devoted to training, and courses will need to be provided in a much wider range of skills. Where 
these skills are also needed in the private sector, the training of public servants in conjunction 
with people from business and industry should provide an additional benefit in making both 
sides aware of each other's problems. 

8.3.39 The training requirements of particular functional branches of the civil service should 
be best known to these branches. The bulk of civil service work requires a varying combination 
of skills ranging from the narrow technical though perhaps highly specialised for, say, a radio 
technician to -the very wide range for a head of a Department. Many of these skills will be 
brought into the service or taught formally within the functional Branch but general administra-
tive training and some general technical skills are best imparted centrally. However, the greater 
part of job-related training will be of the less formal on-the-job-type and we have found little 
evidence of formal procedures for on-the-job training. Supervisors are more concerned with 
getting the work done than with training the new recruit who is too often just thrown in at the 
deep end; in the main, supervisors are not taught how to give on-the-job training. 

8.3.40 The cost of formal training, including training courses, for civil servants in the year 
ended 31st July, 1968, was £199,000 (plus £228,000 for pay of those attending courses) made 
up of 

(i) Civil Service Training Centre . . . . £14,084 
(ii) Institute of Public Administration . . £57,250 

(iii) Departmental training (general service grades mainly) . . . . £17,039 
(iv) Departmental training (Departmental grades mainly) . . . . £86,555 
(v) Outside course fees . . £24,270 

£199,198 

Providing courses is part of the activity of 50 officers full-time on training whose cost is included 
in (iv), Departmental training, but the cost of 139 other officers who have part-time respons-
ibilities for formal training and substantial organised programmes of informal training in 
Departments is .not included. The cost of informal training which is part of normal supervisory 
responsibility, is hot included. The amount spent on training is small when related to a total 
figure-of some £35 million for civil service .pay on 1st January, .1969. 

MOBILITY 

8.3.41 We have mentioned, in paragraph 8.3.30, the impediments to an effective manpower 
policy created by the barriers of grading, class and Departmental location. As a result, in-
sufficient use is made of mobility as a means of personnel development. Each structure is 
isolated and, with the consequent difficulties in the flexible deployment of staff, the urgent 
needs of the work to be done take precedence over the need to expose officers to a suitable 
variety of experience. 

8.3.42 The whole idea of the general service is based on the mobility of staff on generalist 
duties. Mobility between the various Departments and branches was envisaged as a normal 
means of training and developing administrative staff. For clerical staff, mobility was considered 
to be more or less automatic. The original concept of executive staff as Departmental specialists 
was changed by the 1920 reorganisation and executive staff are now in theory fully mobile. 
In practice, however, mobility decreases as the Executive Officer rises in the civil service. 
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While promotion is generally confined to Departments, confined promotion to the Executive 
Officer grade is on an inter-Departmental basis; promotion to Higher Executive Officer is 
subject to schemes for equalisation of opportunity which secure a certain level of inter-Depart-
mental mobility but, above Higher Executive Officer, there is little mobility between Depart-
ments. To some extent, specialisation militates against mobility at the higher levels and therefore 
precludes inter-Departmental transfers but, nevertheless, we .find, in Departments with a wide 
range of functions, promotions from one area of the Department to an area as different as any 
to be found in another Department. We have had complaints of general service officers being 
left too long in one job but we have also heard the view that too frequent transfers impede the 
development of professionalism. 

8.3.43 For Departmental staff, mobility is excluded by definition; the only purpose v/e can 
see in Departmental grading is to keep people with skills they have acquired on the job within 
the areas where these skills are exercised. Most Departmental staff seem happy enough to 
accept this when the prospects within their structures are comparable to those available to 
general service staff; most dissatisfaction with Departmental grading is found among those 
with closest contact with general service grades in times when general service prospects are 
better. However, the fact that top posts above the Departmental structures are normally re-
served for general service officers while Departmental staff are excluded by reason of lack ot 
administrative experience is a universal cause of resentment in Departmental structures. The 
position of professional staff is similar and gives rise to even stronger feelings; we deal with the 
problem of the "dual structure" as a separate issue in Chapter 10 (Paragraphs 10.11.1-9). There 
is another restrictive practice in professional grading, the existence of separate self-contained 
pockets of the same technical skill in several Departments. Engineering is a good example; the 
Office of Public Works, the Department of Local Government and the Department of Transport 
and Power all have engineering functions and some other Departments also employ a few 
engineers as engineers. There is, however, little mobility in this function across Departmental 
barriers. 

REMUNERATION 

8.3.44 The fixing of the pay of civil servants is a statutory responsibility of the Minister for 
Finance. Under Section 17 of the Civil Service Regulation Act, 1956, the Minister is responsible 
for ". . . the classification, reclassification, numbers and remuneration of civil servants, . . . " 
Certain civil servants have their remuneration decided through the conciliation and arbitration 
machinery for the civil service and are expressly excluded from our terms of reference. The 
Scheme of Conciliation' and Arbitration is an agreement between the Minister for Finance and' 
the civil service staff associations for the determination of" pay and certain other conditions 
through formal conciliation machinery or, failing agreement at conciliation, through arbitration 
under the deciding chairmanship of an agreed arbitrator. Under a protective clause, designed 
to preserve the overriding control of the Ddil, the Minister reserves the right to reject or amend 
arbitration awards but this right has not been exercised for many years. Over 90% of civil 
servants—those up to and including Higher Executive Officer—are covered by the Scheme. 
Professional and technical staff who are up to the salary level of Assistant Principal are also 
(with the exception of Heads and Deputy Heads of functions) included in the Scheme. The 
higher civil service is, therefore, outside the Scheme of Conciliation and Arbitration and the 
pay of higher civil servants is fixed by the Minister for Finance who considers the representa-
tions of the associations concerned but whose decision on pay is final. This is further discussed 
in paragraph 8.3.49. 

8.3.45 Pay in the civil service is related to the complicated grading system we have described 
and to movements in pay rates outside the civil service. We have noted that the civil service is 
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divided into three broad classes, general service, Departmental and professional but that, 
within each class, there is a hierarchical system or system of grades. The general service covers 
officers from Secretaries of Departments down to Cleaners and, in descending order, contains 
the grades: 

Secretary 
Assistant Secretary 
Principal 
Assistant Principal 
Administrative Officer—Higher Executive Officer 
Executive Officer 
Staff Officer 
Clerical Officer 
Clerk-Typist 
Temporary Male Clerk 
Temporary Female Clerical Assistant 
Paperkeeper 
Messenger 
Cleaner 

8.3.46 This range encompasses the whole spectrum of civil service pay. A scale of pay is 
expressed in annual rates and shows the minimum, the rate of increment and the maximum. 
For the Assistant Principal grade, for example, the minimum is the same as the maximum of the 
Administrative Officer or Higher Executive Officer scale; the maximum is somewhat lower 
than the minimum of the next grade, Principal. A promotee who enters a scale such as this at 
the minimum will, provided his service is satisfactory, get an increment of salary each year 
until he reaches the maximum of the scale. Increments are rarely disallowed; provided he is 
not guilty of fairly severe misconduct or incompetence, a civil servant gets his increment each 
year until he reaches the maximum of his scale and, no matter how well he performs, he will 
get no more than his increment. Higher officers are not paid for overtime; many of them work 
extra hours and they may get a gratuity for exceptionally long attendances over a period. 
Departmental and professional staff have hierarchies somewhat similar to the general service 
but, since each separate organisation structure has its own grades, there is a multiplicity of 

. gFades. We haye-drawn attention,in paragraph 7.7.5 and'Table 7.5, to the general similarity in 
salary scale patterns in the. higher Departmental and-professional grades which are all. related 

. back to the general seFvi.ce-.pattecn. ••All-this variety results in the existence of several hundred 
. different grades at the levels with which we are concerned. Each grade has its own scale but 
scales in the range with which we are concerned are all variations of five or six basic scales. 
At the arbitrable levels of the civil service, negotiation procedures complicate matters but the 
complicated grading structure of the higher civil service seems to us to be a highly artificial 
creation. The incremental process is the same for Departmental and professional grades as 
for general service grades; increments tend to be granted automatically and to be related to 
minimal performance. 

8.3.47 The Directory of State Services shows general service and most Departmental pay 
scales differently from professional and other Departmental scales, e.g. 

Senior Agricultural Inspector 
Man £2,865x93—3,375 
Woman £2,485x84—3,000 

Principal 
A £2,485x84—3,000 

£2,865x93—3,375 
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Professional and some Departmental scales are differentiated on a sex basis as shown above. 
General service and other Departmental scales are differentiated on a marriage basis. A scales 
apply to women and single men; B scales to married men. At higher Executive Officer level, tne 
A scale is about 80 % of the B scale but the differentiation decreases in the higher grades until, 
at Secretary level, the A scale is about 90 % of the B scale. Originally, all scales weredifferentiated ' 
on a sex basis but, in 1925, sex-differentiation was abolished for future general service recruits 
and replaced by a marriage differentiation. In effect, the pay of the future single man was 
reduced to the woman's rate and these scales (A scales) were applied to all unmarried officers. 
When a man marries he is transferred to the B scale which is equivalent to the former man's 
scale. Men on marriage-differentiated scales are paid allowances for dependent children. 

8.3.48 Marriage differentiation was extended to those Departmental grades which were closely 
related to the general service but, with one exception (Institutions of Science and Art), it was 
never extended to professional grades. We have had representations against both marriage 
differentiation and sex differentiation. Women consider sex-differentiation iniquitous, bachelors 
are opposed to marriage differentiation and married men on sex-differentiated scales want 
marriage differentiation with children's allowances. 

8.3.49 The determination of higher civil service pay is, as we pointed out, a responsibility of 
the Minister for Finance. At the arbitrable levels, the final decision on rates of pay is largely out 
of the Minister's hands; at the higher levels the Minister must have regard to certain facts. 
In the first place, the levels of pay in the arbitrable sector determine the rates at the lower ranges 
of the higher service; an increase for Higher Executive Officers is inevitably followed by an 
increase for Assistant Principals. Secondly, increases, in pay levels nationally, and particularly 
in the state-sponsored bodies, cause pressures for increases for the higher civil service. If the 
levels of higher civil service pay are kept.lower than rates outside, there will not be an immediate 
exodus from the service but, because the service will become less attractive, the general standard 
will slowly fall. These pressures operate to push pay upwards but there are more powerful 
opposite forces. Although it is essential, if staff of suitable quality are to be attracted and re-
tained, that civil service pay rates should ncit fall significantly behind the rates for other employ-
ments in the community, any increase in the rates for the higher civil service, grades attracts 
the attention of those in other employments whether their work is comparable or not. The 
Minister for Finance who is also responsible for the measures occasionally necessary to deflate 
the economy is therefore criticised politically any time he increases the pay of higher staff. 
Because of its responsibility for keeping the economy on an even keel, the Department of 
Finance is concerned with avoiding inflationary pressures. Salary and wage inflation is a main 
inflationary stimulus and, in the absence of any other government organ responsible for a . 
national incomes-policy,-the Department "of-Finance has set up "a section, to deal with incomes 

• policy. The same Principal who deals with incomes policy also deals with questions of h igher : 

civil service pay. In the absence of a supporting policy of-financial controls, the Department 
cannot really influence the levels of outside rates and can only exercise a limited influence on 
state-sponsored bodies but higher civil service pay alone is fixed in the context of a national 
incomes policy which does not operate elsewhere. The result is a civil service of over 30,000 
whose head is paid much less than those with much less responsibility in state-sponsored bodies. 
If the civil service alone is tied by the need to avoid inflation it is bound to lose out in competition 
for staff. An attempt to solve the problem is being made with the establishment of an advisory 
body on higher public service pay. 

RETIREMENT AND SUPERANNUATION 

8.3.50 A civil servant normally serves until the age of 65; an established officer is entitled.to 
a pension on retirement. At the discretion of the Minister or at the officer s discretion, a civil 

SJJisIN 
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servant who has attained the age of 60 may be required to retire or may retire, with pension if 
established. An established civil servant forfeits superannuation rights on retirement before 
reaching 60 except in the case of retirement: 

(i) on grounds of ill-health 

(ii) on abolition of office 

(iii) to facilitate improvements in the organisation. 

A civil servant may be retained in the civil service in an unestablished capacity after the age of 
65 on grounds of 

(i) public interest, 

(ii) financial hardship, 

(iii) national service in the War of Independence subject to more generous hardship 
limits. 

' 8.3.51 Apart from changes-in detail, the general policy on retirement in the civil service has 
remained unaltered since the establishment of the State. There is, in fact, no positive retirement 
policy related to the needs of the service and of its officers. An example is the position of women 
who are required to retire on marriage. Although this requirement has now been abandoned 
in the case of teachers, it remains in the civil service. It is at variance with international practice 
and does not meet the wishes of many of the officers affected. Its worst feature, however, is the 
loss to the service in skills and abilities. While many married women would not wish to remain 
at work in the years when their families are growing, a great number would be anxious to con-
tinue at work before they have children and to return to work when their children have grown 
up. 

8.3.52 The provisions of the civil service superannuation code are complex but they may 
briefly be summed up as follows: 

Established Civil Servants 

. u (i)-An Establishedcivil servant does not Ipay superannuation. contributions' but, *in. 
pay negotiations, it has. Been, accepted that there should be a deduction of 5%.. 
for comparison purposes from rates in employments where there is a superanrnia-' 
tion contribution. A civil servant, therefore, makes a notional contribution of 
5% towards superannuation but there is no superannuation fund; all super-
annuation payments are made from voted moneys. In all claims for loss of an 
established civil servant's services, the- value of the State's contribution to his 
superannuation is put at 15%. 

(ii) On retirement, an established civil servant is granted a pension and lump sum 
related to service. 

(iii) An established woman civil servant retiring on marriage receives a marriage 
gratuity related to her service but not exceeding one year's salary. 

(iv) A death gratuity equivalent to one year's pay is paid to the legal personal repre-
sentative of an established civil servant who dies in service; under a recent agree-
ment between the staff and the Minister for Finance pensions are being provided 
for the widows of civil servants, subject to an annual contribution of l i % of 
salary. 
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Unestablished Staff 

Unestablished staff are not pensionable but are paid gratuities on retirement. Since 
there are practically no unestablished officers within the groups covered by our 
mandate, we have not examined their position in any detail. 

8.3.53 In theory, civil servants have free superannuation but, in practice, salaries are abated 
by comparison with those employments which make a superannuation deduction. The civil 
servant, however, gets nothing if he leaves the service before he becomes entitled to a pension; 
the outside worker with a contributory superannuation scheme at least gets his'contributions 
back. At a time when superannuation schemes were rare the civil servant's pension was an 
attraction; now it serves to prevent movement out of the service after mid-career. An early, 
exception to the immobilising effect of civil service superannuation policy was the principle 
of "approved employment" under which a civil servant leaving the service to take up other 
employment which was approved by the Treasury was allowed to have his pension entitlement 
at the date of his leaving frozen until such time as he would have retired in the normal course. 
This device was suited to the stable conditions when it was introduced but, to-day, inflation 
considerably reduces its value. It remains the only superannuation benefit a civil servant 
can carry to a post in many state-sponsored bodies but recently arrangements have been 
made forreciprocity of pension rights between the civil service and approved state-sponsored 
'homes. _ l n e r e - a r e now reciprocal pensions provisions between the civil service and local 
authorities and the civil service and Universities. Movement to and from local authorities 
is rare except for a few engineers and doctors and, of the Universities, only University College 
Cork has so far adopted a reciprocal pension scheme. Lack of a common superannuation 
scheme is one of the greatest barriers to mobility across the public service; the fact that pension 
rights are non-transferable and lost on early retirement also prevents movement of dissatisfied 
staff out of the service to areas of the economy where they might serve more usefully. We have 
also had complaints from professional staff that, because of their comparatively late age of 
entry, they cannot qualify for full superannuation benefits and that the provision for added 
years for pension purposes does not fully meet the problem. As the age for ending education 
rises generally, the superannuation provisions do not provide for a correspondinely shorter 
working life. 

COMPARISON WITH PERSONNEL PRACTICES IN OTHER COUNTRIES 

8.3.54 We had our,consultants look at personnel administration in the civil services of 
Britain,; France, Germany, the Netherlands, Sweden and Norway and we took a more detailed 
look at practices in the latter two, countries, which are nearer in population size to our own. 
We were encouraged to find a preoccupation with the same problems of organisation and 
personnel with- which we are faced. The rapid and accelerating pace of change is forcing all 
administrations into a critical look at the organisation of the machine which serves government 
but we found that the historical evolution of each system differed so much from ours that we 
had to work put our own solutions. • 



CHAPTER 9 

MANAGEMENT, CONTROL A N D CO-ORDINATION O F T H E CIVIL SERVICE (2): 
PLANNING, RESEARCH AND FINANCE 

PLANNING 

9.1.1 We begin with planning and research. It is not our intention in this chapter to go in 
any great detail into the theory of planning as a function of government. We concentrate on a 
brief discussion of planning as a national activity as a background to our consideration of the 
resources of the Irish civil service in this area. Simply to define planning, we may say that it 
is the determination of the means by which we proceed from a present situation to a predeter-
mined goal at a specified future date. Where the public business is concerned, the determination 
of national objectives is, in the first place, a political decision and, in the last analysis, the choice of 
ends indicated by the planning process is, in a democracy, the prerogative of government. 
Subject to this, the purpose of the planning process is, with agreed goals, to seek out, investigate, 
and evaluate the possible courses of action leading to the national goals. Planning must also • 
review progress in the implementation of the chosen courses and must continually revise these 
courses in the light of performance and of what remains to be performed. At the same time the 
planning process may reveal that goals are either deficient, mutually incompatible or require 
disproportionate effort for achievement. Planning, therefore, will influence the determination 
of future policies. 

9.1.2 In the public sector, planning must be carried on at two levels which must ultimately 
be co-ordinated, the macro-economic and the micro-economic. At the macro-economic level, 
planning is concerned with a consideration of the whole economy based on the main indicators 
such as the national product and its components—savings, employment, consumption and 
public sector spending. Techniques of growing sophistication which have been developed are 
applied at various'levels in different-countries; it is certain that their complexity will increase. 

• At the micro-economic'-and social level, planning is-concerned with individual projects .in the. 
various sectors of the-economy; for individual Departments of State it is concerned with the 
formulation of projects arising out of the functions assigned to them by law. The co-ordination 
of the national plan by the fitting of projects at micro-economic and social levels into the macro-
economic possibilities should be the task of the central planning authority which prepares the 
national plan. This is a continuing process and when we speak of a national plan we think of 

-a general perspective of national aims rather than a rigid blueprint. The close link of the 
budgetary process with the central planning role indicates that there should be the closest links 
between those responsible for the overall direction of planning and those responsible for the 
budget. There are new and growing techniques such as programme budgeting by which the 
budgetary authority is linked with the authorities at the micro-economic and social levels 
which are a further aid to co-ordination in planning. These links are appropriate between 
public authorities and the central planning authority; in a mixed economy, formal links must 
also be forged for co-ordination with the private sector, A further need, growing every day, is 
for an input at the planning stage by those of the public who are interested or whose interest 
can be stimulated. 

9.1.3 Formal planning on a national basis is a comparatively new technique essential to 
national development. Planning for the economy was for long regarded with some suspicion 
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. . to know what are the-productive purposes to which resources should be applied 
and what unproductive or relatively unproductive activities can, with the minimum social 
disadvantage, be curtailed to set free resources for productive development." 

From the nucleus of staff employed to prepare the subsequent detailed study "Economic 
Development" (which formed the basis of the First Programme for Economic Expansion), 
the Economic Development Branch of the Department of Finance was created. This Branch, 
which subsequently became the Development Division of that Department, has been the main 
planning agency in the national economic field. Other Departments have established similar 
units on a very small scale but, in general, the central unit has too wide a spread between overall 
policy and detailed planning and development work. The Third Programme recommends the 
creation of "Development Units in Departments" but gives little indication of their functions 
or organisation and structure within the-public service. It mentions that the arrangements 
recommended must be regarded as provisional pending this report. 

9.1.8 The Development Division grew from the 1959 Economic Development Branch. It 
now sees itself as organised to stimulate and co-ordinate development in all sectors of the 
community. The present organisation of this Division is shown in Part 2 in our more detailed 
examination of the Department of Finance. In charge of an Assistant Secretary, who, since he 
is in the Department of Finance, has the remuneration of a Secretary of a normal Department, 
the Division had, when we examined it, six Principals. It provides the secretariat for the 
National Industrial and Economic Council and generally looks after central measures for 
industrial and economic development. It watches progress in the social, physical-planning, 
educational and manpower areas. It is essentially concerned with the co-ordination and 
publication of the economic development programmes and engages in some medium-term 
economic forecasting work (short-term forecasting is assigned to the Finance Division of the 
Department). The Department of Finance's share of responsibility for foreign-trade is assigned 
to this Division. An unusual function found in such a Division is the responsibility for the county 
development teams to which we referred earlier. The grading of the staff is on a general service 
basis but a large number of those serving have economic qualifications. We have found that the 
Development Division has had to dissipate its energies in doing the detailed work that is not 
being done at the functional levels concerned. This is a problem of a growing organisation and 
the creation of the necessary- constituents of the planning function at Departmental levels to 
take over the work which Jhas had to be'carried up to now by the Development Division should. 

: leave it free.to. specialise in macro-economic planning and co-ordination. 

9.1.9 Economics Section, Department of Agriculture: Next to the Development'Division 
of the Department of Finance this is, on the face of it, the most important concentration 
of an economics function in Departments. The staff is 2 Principals, 2 Assistant Principals, 1 
Administrative Officer, 2 Higher Executive Officers and 2 Executive Officers. Much of the effort, ' 
however, is directed towards participation in international organisations. While, in an industry 
like agriculture, forward planning is seriously impaired by extraneous factors, planning has 
had too low a priority in the Department responsible for our major industry. We understand 
that steps are being taken to remedy this. 

9.1.10 Industry and Commerce: There is some responsibility at Assistant Principal level 
for co-ordination of work on N.I.E.C. reports. The Department, with its responsibility for 
industry, has, in a developmental context, the most crucial function of all the Departments of 
State. An Industrial Reorganisation Branch was established in the Department to assist in the 
process of adaptation of Irish industry following on the Reports of the Committee on Industrial 
Organisation, 1961-65. At the same time, the Industries Branch of the Department has liaison 
with industry both directly and through the Industrial Development Authority and other bodies. 
Foreign trade (excluding trade in agricultural products) is another main responsibility of the 
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Department in association with Coras Trachtaia. All these activities are directed ultimately 
towards the Department's assigned role in broad national policy—the increase in the output 
of the industrial sector—but there is no co-ordination through a central planning section in the 
Department. 

FINANCIAL PLANNING 

9.1.11 Economic planning cannot operate in a vacuum but must be operated in close contact 
with the function responsible for financial planning. Financial planning is of three main kinds 
monetary, budgetary and management of the State debt and investment. All these types of 
planning are interrelated and related to the macro-economic function of the Department of 
Finance; planning is mixed with the development and operation of policy by the Department, 
sometimes in conjunction with the Central Bank. Planning is a main feature whicn distinguishes 
the staff role of the Department of Finance in relation to the Government. In monetary policy, 
co-ordination with the Central Bank and the banking system is secured through a section of 
the Department which deals with banking and currency and by a Deputy Assistant Secretary 
and his staff who are concerned with short-term economic forecasting as well as with Central 
Bank policy and with credit policy. Another co-ordinating link is the fact that the Secretary of 
the Department is a Director of the Central Bank. . Budgetary policy must be closely related to 
monetary policy and, in addition, both must be combined with the central planning function. 
Each has limits as an instrument of economic management. The Budget is also concerned with 
the financing of State activity while monetary policy is constrained by our financial and trading 
links with our nearest neighbour, Britain. The management of the public debt provides a 
further tool in the overall control and direction of the economy while State investment policy 
is related to the overall economic plan. 

SOCIAL PLANNING . 

9.1.12 The purpose of economic and financial planning is the raising of the national income 
but economic planning is not essentially concerned with the distribution of that income. 
Whatever the political system, it will be universally accepted that the State must now secure 
certain minimum standards for all citizens. In social matters, there has been little formal 

-planning and the State has tended to respond to needs as they arise rather than to anticipate 
them. We take health and soeial welfare services as the two main categories, of social inyolye-
ment by the-State and for convenience we deal separately with education and housing which-
from some aspects might be held to be largely social services. The health services have a long 
history of State involvement going back to the eighteenth century and there is a growing 
involvement by both the central and local authorities. Social welfare has various origins. Poor 
relief goes back to the Poor Law of 1838, old age pensions to 1908, unemployment insurance 
to 1920, widows' and orphans' pensions to 1934 and children's allowances to 1944. The creation 
of the Department of Social Welfare in 1947 brought under one Department the responsiblity 
for the administration of those welfare services of an income maintenance nature. It is fair 
to sum up the position by saying that, up to the present, State involvement in the social area 
has tended to follow demand. Although the Third Programme attempted to lay down the 
outlines of a social welfare programme, this was found to be already.inadequate by the time 
the 1969 Budget was presented. This fact alone.is a. clear indication of the deficiencies in the 
social planning area. The position as to planning machinery in the health and social welfare 
areas is as follows: 

9.1.13 Health: There is a Development Unit in the Department of Health which is entirely 
occupied with prospective legislation. No medical officer is a member of this unit. On paper 
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there is an Emergency Planning Section which, at: the time of our examination, was not operat-
ing. Policy is developed as a result of the interplay of Ministerial and Departmental views witli 
those of the professions and of local service representatives. 

9.1.14 Social Welfare: There is no formal planning section in the Department of Social 
Welfare but we have been told that it does establish ad hoc groups to study problems which 
arise. The determination of the level of social welfare benefits has become linked to the budgetary 
process rather than to the weight of needs, and increases in benefits are determined by balancing 
the force of public demand against the amount available or which could be made available from 
increased taxation at budget time. In particular, we find that,social welfare is thought of in terms 
of income maintenance or social security; the other concept of welfare, which is the provision 
of personal services other than cash benefits, appears to have been neglected. 

PHYSICAL AND INFRASTRUCTURAL PLANNING 

9.1.15 In addition, to its responsibilities for promoting the general economic development and 
for securing that at least the minimum demands of social justice are met, the State is also respon-
sible for ensuring the existence of a satisfactory infrastructure. By,the infrastructure we mean 
the physical facilities on which a modern society is built—the roads, transport, communications, 
housing, water supply and sewerage and power supplies. All these are required as necessities'of 
modern living by people generally but they are also the base on which a modern industrialised 
society is built. For this reason the provision of infrastructural requirements is an essential 
part of any social or economic planning. The relatively new discipline of physical planning will 
have a strong input into all infrastructural planning. Since the bulk of physical planning is 
concerned with local or regional development, we see this link institutionalised in the link 
between overall planning and physical planning in the Department responsible for the co-
ordination of the activities of local authorities. The four main Departments of State involved 
with environment and infrastructure are the Departments of Local Government, Transport and 
Power, Posts and Telegraphs and Lands. 

9.J.16 Department of Local Government: The planning function is not concentrated but is 
spread throughout, the . Department. There is a growing section for the co-ordination of the , 
physical planning activities :of local authorities. Physical planning involves a number of skills— " 
architecture;- engineering; -geography and a measure of economics. Physical planning is operated 
at local levels; it is emerging at the regional level and is co-ordinated at national level. However, 
the Department lacks an overall planning function for the development and co-ordination of 
its plans for local activities e.g. housing, roads and sanitary services. 

9.1.17- Department of Transport and Power: The main function of the Department is to act as 
the Minister's staff in dealing with the large number of state-sponsored bodies to which executive 
transport, tourism and.power functions have been assigned. Again there is an absence of a 
separate planning function. 

9.1.18 Department of Posts and Telegraphs: This Department also lacks a separate planning 
function. Plans for telephone development are produced normally for a five year period, but, 
in the past, these plans do not appear to have been entirely realistic. Tt has been'argued that the 
plans have been adversely affected ,by arbitrary capital budget cuts. 

9.1.19 Department of Lands: There is a Development Section in this Department but it is 
mainly concerned with game and wild life preservation, special resettlement facilities and control 
of land purchases by aliens. These are really executive functions with a developmental flavour. 
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EDUCATION AND MANPOWER PLANNING 

9.1.20 While planning in the economic, social and infrastructural areas is essential to material 
progress, the shape of our future society will be largely determined by the care with which we 
plan our education and manpower policies. Education shapes the cultural level of society in two 
ways; first, in the purely cultural content of educational programmes and, secondly, through 
the enrichment of life possible as a result of the economic benefits from increasing skills. Apart 
from the impetus to development from a general raising of educational levels, the economic 
benefit from increasing knowledge and skills where they are of most use to the community 
requires detailed investigation and planning of needs and facilities. At the same time, in a 
rapidly developing economy and in conditions of accelerated technical change, manpower 
requirements must be estimated with, the greatest accuracy to enable plans for education and 
training to be formulated as far ahead as possible. 

9.1.21 Department of Education: The O.E.C.D. Report "Investment in Education" 
published in 1965 had one positive recommendation, the establishment in the Department of 
Education of a development unit with specified skills. This unit would be responsible for long-
term planning and, in general, it would keep the policy-makers informed of the effectiveness of the 
educational system in attaining defined objectives and in securing optimum use of the human 
and material resources employed in education. A unit has been set up in the Department of 
Education but it has been unable to recruit all the skills specified. It has undoubtedly played 
a significant part in preparing the revolutionary changes in Irish education that are at present 
in progress. It has stimulated the Department and has assisted in the better execution of 
policy by the executive branches. It has, unfortunately, allowed itself to become involved in 
executive functions (e.g. free transport), the greatest threat to a planning unit. It has acquired 
a substantial staff. The strengths and weaknesses of this unit provide a useful guide for the 
establishment of planning sections in other Departments. 

9.1.22 Department of Labour: Manpower forecasting has now become the responsibility of 
the Department of Labour. A unit under a specialist Director has been assigned this function. 

DEFENCE PLANNING 

9.1.23 Department of Defence: This Department is responsible for emergency planning. 
There is some interdepartmental activity, but there is no identifiable planning function in the 
Department. 

SUMMARY 

9.1.24 It is clear from this survey that a number of Departments are conscious of the need for 
planning. However, they are neither adequately equipped nor are they organised, on any 
common basis for this purpose. 

RESEARCH 

9.2.1 The main research bodies in the public service which can make an input to Departmental 
planning are as follows. 

9.2.2 An Foras Taluntais (The Agricultural Institute): An Foras is an autonomous body 
financed in the main by State grant. It has some limited resources from American Grant 
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Counterpart moneys to which it owes its origins but these form a. minor and decreasing pro-
portion of its finances. It has a governing body which is partly nominated by the Minister for 
Agriculture and partly elected by agricultural interests. While the research programme is 
partly determined by its Council, An Foras is also obliged to advise the Ministei foi Agriculture 
on any matter of agricultural research in which he is interested. However, we have seen little 
evidence of any integrated plan to use An Foras as the research arm of the Department and it 
seems to us that the lack of a proper planning function in the Department is an impediment to 
the formulation of a programme of research which would make the activities of An Foras 
serve the needs of policy development. Research on cereals and veterinary research are carried 
on within the Department of Agriculture. The State expenditure on An Foras Taluntais, now 
running at over Elf million a year, represents well over half the total State expenditure on 
research. 

9.2.3 The Institute for Industrial Research and Standards: The Institute for Industrial 
Research and Standards is primarily intended as a research and development organisation for 
industry as a whole. It reports to the Minister for Industry and Commerce but it does not seem 
to be used by the Department as a research arm to support Departmental planning. Annual 
expenditure by the State is now nearly £0-7 million. 

9.2.4 The Economic and Social Research Institute: Though depending for funds on .the 
Department of Finance, the Institute is nominally independent and, walking a narrow path 
between the Universities and the Department of Finance, it fills a gap in research in economic 
and social matters. On the one hand, it is used by the Department of Finance and other Depart-
ments for certain research work, on the other it is an independent body with its own research 
programme. The current State grant at nearly £200,000 a year represents all but a negligible 
part of the Institute's budget. 

9.2.5 The Medical Research Council: This Council carries out medical research and 
recommends grants for medical research from the Hospitals Trust Fund and some other 
sources. Total grants run at about £100,000 a year. 

9.2.6 The Medico-Social Research Board: This Board is responsible for research into 
medico-social problems such as the incidence, of mental illness, alcoholism, etc. 

9.2.7 • The Institute of Public Administration: Though largely concerned with the teaching 
of administration and training, the Institute has a research function in the field of public 
administration. It has carried out, on its own behalf and on behalf of the Department of 
Finance and of other Departments, research into various aspects of public administration. 
Essentially the Institute has operated in this field to fill a gap in the organisation of the public 
service. The amount of the' Institute's annual budget directly charged to State funds is about 
£60,000 a year of which approximately a quarter is available for research. 

9.2.8 An Foras Forbartha: Established in 1964, .initially in partnership with the United 
Nations Organisation, the main role of An Foras Forbartha is to provide general research in 
physical planning. The current cost to the State is over £150,000 a year. 

FINANCE 

9.3.1 The accounting system for the civil service is based on the Constitution and on law 
and essentially, as far as the central government services are concerned, is designed to secure 
that the moneys appropriated to the various heads of government expendituie are spent for 
the purposes authorised by Parliament. The second main aim of the financial system is the 
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avoidance of dishonesty. While the elimination of waste and the most economical use of public 
moneys are also desiderata, they are always subordinate to the first two aims. 

9.3.2 The constitutional theory is that issues to and expenditure by the Executive should be 
subject to the control of Parliament. Specifically, the Constitution "provides that: 

(Article 11) "All. revenues of the State from whatever source arising shall, subject 
to such exception as may be provided by law, form one fund and shall be appropriated 
for the purposes and in the manner and subject to the charges and liabilities determined 
and imposed by law." 

Article 28.4.3° provides 

"The Government shall prepare Estimates of the Receipts and Estimates of the 
Expenditure of the State for each financial year, and shall present them to Dail Eireann 
for consideration." 

Finally, Article 33 provides for a Comptroller and Auditor General, removable only by 
resolution of the D&il and Seanad whose functions are specified. 

"33.1 There shall be a Comptroller and Auditor General to control on behalf of 
the State all disbursements and to audit all accounts of moneys administered by or under 
the authority of the Oireachtas." 

9.3.3 In any discussion of government accounting, the most important position at civil 
service level is that of the Accounting Officer. The term "Accounting Officer" is non-statutory 
but the Exchequer and Audit Act, 1866, empowers the Treasury to appoint the officer who shall 
prepare the Appropriation Account of each Vote and render it to the Comptroller and Auditor 
General. By his signature to the Appropriation Account the Accounting Officer becomes 
accountable through the Comptroller and Auditor General to the Public Accounts Committee 
for expenditure on the Vote for which he is responsible. The Accounting Officer, as we have 
mentioned already, need not be a Secretary of a Department. 

9.3.4 The annual cycle of the Government's financial business begins with the preparation 
of the annual Estimates. Towards the end of each calendar year, Departments are required to 
prepare and submit to the Department of Finance an estimate of the amount of money required 

• to.be voted by the DAil for their various activities during the financial year commencing on the 
following-lst April. The Estimate-is prepared in three parts; only the first, a broad description 
of the services covered together with the net amount required, is subject to vote by the Dd.il 
and receives statutory force through the Appropriation Act. The second part lists expenditure 
by subheads and compares the amounts required with the amounts required for the previous 
year while the third part gives further detail subhead by subhead. There is a common form to 
subheads. Salaries, wages and allowances, where included, are normally taken for the whole 
Department and included in a single subhead. Similarly, all travelling expenses are bulked in 
a single subhead and the amounts for various services and schemes in other subheads. 

9.3.5 It is not possible to isolate the annual amount provided for any particular service. 
Charges such as salaries and overheads are not.normally included with the service to which they 
relate; in some cases, such as the Land Project of the Department of Agriculture, an attempt 
is made to bring operational salaries and expenses into the subhead to' give a total cost of the 
service but, since headquarters overheads and services rendered free of charge by other Depart-
ments are not included, the Estimate does not give the complete expenditure on the Project for 
the year. Furthermore, Land Project expenditure included in the Land Project subhead is 
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treated as capital; here the Estimates give no idea of the current charge for the service nor do 
they give any indication of total projected expenditure on programmes. Many services have 
associated receipts; if these are capable of being estimated and come in on a regular basis they 
may be provided for in the Estimate to reduce the net amount required from the Dail but other 
receipts, which are less regular or which involve an imposition on the users of the service (e.g. 
Post Office receipts or Land Registry fees) are not utilised to reduce Votes and are brought 
to account as revenue items in the Exchequer Accounts. In preparing their Estimates, Depart-
ments base their figures on the foreseeable costs of current services for the year subject to any 
adjustments plus the cost of new services for which they have got the. agreement of the Depart-
ment of Finance. 

9.3.6 The Departments' Estimates are examined and collated in the Department of Finance 
with the annual Budget as the governing consideration. The product of the Estimates/ 
budgetary procedures which is most evident to the public is the level of taxation. Originally a 
matter of balancing revenue and expenditure, the Budget has now become more sophisticated 
and is divided into a current and a capital budget; only current expenditure, including loan 
charges on the public debt, normally affects taxation. The level of economic activity can be 
affected by the level of State activity and by the extent to which the current budget is balanced, 
i.e. whether current expenditure is met from borrowing or capital expenditure is met from 
taxation. This is simple-enough; the difficulty lies in defining whether expenditure is of a current 
or capital nature. The subject is immensely complicated and we do not presume to judge 
between the differing views expressed. 

9.3.7 Schematically, the form of the annual Budget is: 

CURRENT BUDGET, 1969/70 

Revenue 
1. Tax Revenue 
2. Motor Vehicle Duties .. 
3. Non-Tax Revenue 

£ million 
321 

13 
59 

Expenditure 
4. Central Fund Services.. 
5. Payments to Road Fund 
6. Supply Services 

£ million 
76 
12 

305 

Total 393 Total 393 

CAPITAL BUDGET, 1969/70 • 
.. . . . . 

Resources •; £; million 
7. Resources of Local Authorities 

and State Bodies .. . . 66 
8. Loan Repayments .. . . 7 
9. Departmental Funds .. . . 26 

10. Small savings, etc 9 
11. National Loans . . . . 26 
12. Banks and other Borrowings .. 53 

Requirements 
13. Voted Capital Services 
14. Other Capital 
15. Re-financing of previous 

borrowing 
16. Miscellaneous 

' £ million 
52 

115 

12 
8 

Total 187 Total 187 

Of the items which do not come into the Estimates procedure, No. 4, Central Fund.Services, 
is mainly the charge for the service of the national debt and is authorised by continuing statute 
and not voted annually by the Dail, No. 5, Payments to the Road Fund, represents that part 
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of motor vehicle duties which is allocated to the Road Fund. On the capital budget, items 
Nos. 15 and 16 are usually comparatively small. No. 14 covers all those capital requirements 
of the central Go vernment, the local authorities and state-sponsored bodies which are provided 
either from internal reserves and resources or which are issued by the Exchequer under con-
tinuing statutory authority. In the case of such issues of capital raised by the Exchequer, the 
Oireachtas is given the opportunity for review at intervals of several years when, for example, 
legislation is intro4uced to extend the borrowing powers of the Electricity Supply Board or to 
raise the limit on issues from the Local Loans Fund by an amount sufficient to cover several 
years' requirements. The annual Estimates are, therefore, restricted to items No.. 6, Supply 
Services, or the cost of current expenditure by Departments, and No. 13, Voted Capital, the 
cost of those items like drainage schemes and the Land Project of the Department of Agriculture 
which are financed by borrowing but authorised by the D&il each year. In the examination of 
the current Estimates in the Department of Finance, the Department has the role of relating 
demands for the coming year to available and possible revenue. The raising of the revenue is 
a matter for the Finance Division; the Supply Division which deals directly with Departments 
is mainly concerned with securing reductions in Estimates since the total of all Estimates, as 
submitted, always exceeds the brightest forecasts of revenue. As far as the staff content of 
Estimates is concerned, the role of the Personnel Division at Estimates time is confined to 
checking that staff complements are in line with decisions reached during the year and that 
pay rates are in line with pay movements to date. The control on staffing is exercised not so 
much at Estimates time but in the continuous dialogue with .Departments that goes on all 
through the year. 

9.3.8 The current Estimates process involves the Department of Finance in discussions and 
conferences with the outside Departments in an attempt to bring the total Estimates bill 
within reasonable range of the revenue estimates. When action at official level has brought the 
two sides of the account as near as possible, the Government is left with a choice between 

. further cuts in Estimates by Government decision, increased taxation or a gap to be bridged 
by borrowing. The solution may be a combination.of all methods; we would suggest that,in 
fact, knowledge of whether current budgeting is for a surplus or deficit is impaired by the present 
vagueness in the definition of expenditure as being current or capital. The Budget is the climax 
of the current Estimates procedure; the revenue estimates are married to the estimates of 
expenditure and the result is the level of taxation. After this, the discussion of the Estimates 
by the D&il proceeds throughout a large part of the financial year while the finance necessary 
to carry on the business of government is provided separately. The Central Fund (Permanent 
Provisions) Act, 1965 makes provision for the issue of up to four-fifths of the amount appropri-
ated for each service in the preceding year before the Estimates are passed by the Dail. 

9.3:9 Oh the capital side, the Dail exercises no co-ordinated control comparable to that on 
the current side. Voted capital services for 1969/70 amount to £52 million and, of the remainder, 
£66 million is to be provided from the resources of local authorities and state-sponsored bodies. 
The balance of the capital requirements are financed by Exchequer issues under standing 
statutory authority. A capital budget, which sets out in some detail projected capital expenditure 
for the coming financial year together with projected resources, is issued about the same time 
as the current budget. Since the tax proposals in the current budget attract the greater attention, 
the capital budget with its immense influence on economic development through its effect on 
credit availabilities tends to be lost sight of in the current budget debate. There is, in practice, 
no D£il debate on the capital budget. 

9.3.10 With the approval of the Government, the Minister for Finance in June, 1967 initiated 
an analysis of the whole range of expenditures which made up the public capital programme. 
The emergence in 1965 of a serious shortage of capital for investment had highlighted the need 
for a fundamental reappraisal of the programme, many of the constituents of which had been 
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introduced and continued over the years with less than the rigorous examination which the 
present-day scarcity of capital demands. The appraisal is being carried out by a working group 
made up of members of the Department of Finance and representatives of outside Departments 
and state bodies concerned. It is hoped that the study will yield information which will provide 
a better foundation for decisions in regard to public investment. 

9.3.11 The organisation of the Department of Finance has been significantly influenced by 
the requirements of the present financial system. The Finance Division has primarily been the 
Budget Division and most of the new functions it has acquired are related to the expanded role 
of the Budget. Short-term economic analysis, concerned with banks and financial institutions, 
is, for example, related to a widening view of the Budget but the Division has been basically 
organised to produce the annual budget through balancing the revenue estimates from the 
Revenue Commissioners with projected expenditure as co-ordinated by the Supply Division. 
Greater attention is now being paid to demand management—ensuring that demand is managed 
from month to month to conform to the longer term objectives of limiting expenditure to the 
resources available at any given time. The growing importance of the capital budget has involved 
the Division in increasing activities in financing the capital programme and it is concerned 
throughout the year with co-ordinating capital issues. 

9.3.12 The Supply Division is occupied at Estimates time with the task of bringing the total 
demands from Departments into line with resources but, throughout the year, it is concerned 
with the control of day-to-day expenditure. The passing of an Estimate by the Dail does not 
give a Department automatic authority to spend its allocation; all expenditure by a Department 
is subject to Department of Finance sanction which in the case of routine, well defined and 
recurring expenses like salaries and travelling expenses, is delegated subject to detailed rules. On 
larger items and on new schemes, the Supply Division exercises closer control and each project 
or sometimes each item requires separate sanction. There is a wide variation in the degree of 
discretion allowed to Departments in supply matters. The procedure often causes delay which 
is resented by Departments, but it is an essential part of the system as at present conceived; 
there is insufficient internal spur to economy in Departments. (A different kind of control is 
exercised in the requirement by the Department of Finance for monthly, quarterly and annual 
accounts and forecasts of expenditure. This is related to the efficient management of govern-
ment funds and is not part of the Supply Division operation). 

9.3.13- -The Personnel Division's control over staff and staff costs is exercised in two ways. 
In" the case of levels of "remuneration,'the Conciliation and Arbitration Scheme has effectively' 
removed the Department's power to control pay rates for the great majority of civil servants 
since there is almost unvarying acceptance by the Government of the recommendations of the 
Arbitration Board. The main direct control is therefore over staff numbers and a large part of 
of the Division's activity during the year consists of discussions with Departments on staffing. 

9.3.14 The Development Division has acquired some control activities of a Finance Division 
nature on the grounds that the expenditures involved are of a developmental nature but this 
arrangement cuts across a functional organisation of the work. 

9.3.15 The system which was taken over was originally designed for the exercise of control by 
Parliament over expenditure by the King. It has not been adapted to provide an accounting 
service for a modern State whose activities reach into all aspects of national life. In such a 
structure it might be expected that the accounting system should be one of the systems of 
communication pervading the whole public service organisation, providing quantitative 
measures "of, and controls over, the allocation of resources and their use. The main direction 
of the present system has been towards financial control by subjects—salaries, travelling, 
telephones and telegrams and grants for specific purposes such as building private houses. 
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Generally, annual expenditures have not been related to programmes projected in time. Develop-
ments over the years have brought further complications. State bodies receive grants which are 
•sometimes broadly itemised and sometimes not; some services are treated as capital services 
and the Estimate for a Department adds up capital and current items to produce a total sum 
which is split elsewhere for budgetary purposes. The current cost of the capital services is not 
shown anywhere but is hidden in the lump sum for service of public debt in the Central Fund 
services. This huge expenditure on public debt services is not seen to be related to the various 
projects for which the debt was raised and the return to the State on its enormous investments 
cannot easily be calculated. The question of whether the State is getting value for money on 
the programmes it operates cannot, therefore, be answered in the absence of knowledge of the 
inclusive costs of programmes both annually and over longer periods. 

9.3.16 In a number of other countries, public service accounting has recently been directed to 
systems of accounting aimed at the rationalisation of budgetary choice. These systems have 
reached a peak in the developing Planning, Programming, Budgeting System (P.P.B.S.) in the 
United States. The financial aspect of programming involves looking at programmes of expendi-
ture towards defined goals as a whole and the production of total programme costs and annual 
budgetary charges. The concept represents a revolution in thinking about financial control and 
accounting.; it requires commitment and involvement at all organisational levels. Since our 
investigation began, the introduction of P.P.B.S. type activities is being actively sponsored by 
the Department of Finance. For some years, an attempt has been made to obtain projections 
of expenditure by Departments and associated bodies over a three year period. The Department 
of Finance is now, as an experiment, requiring Departments to accompany expenditure 
proposals with cost/benefit analyses and with the introduction of the P.P.B.S. in limited areas. 
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IMS 
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MANAGEMENT, CONTROL AND CO-ORDINATION OF THE CIVIL 
SERVICE (3): OPERATION. 

GENERAL OPERATION 

10.1.1 Having described the structure of the public service and the organisation and manage-
ment of the civil service, we propose to deal with some specific aspects of the operation of the 
civil service. 

10.1.2 In the civil service, we have seen that the policy-making and executive management 
fmictions are interwoven. In each Department, the Minister cannot, in the present state of the 
law, divest himself of his constitutional responsibility to Parliament for the administration of 
the affairs of the Department assigned to him under the Ministers and Secretaries Acts. It is, 
therefore, essential that, on matters which are likely to have public and political implications' 
the Minister should be consulted at an early stage. In general, it is possible to discern a distinc-
tion between those matters which are decided by Ministers and those which are decided by civil 
servants. At one extreme, we find the major questions which must be decided by Ministers. 
These include— 

(i) all proposals for legislation, taxation and expenditure which require to be submitted 
for approval to the Oireachtas; 

(ii) all questions involving discretionary powers conferred on the Minister by statute, 
and 

(iii) all questions involving major policy decisions; because of political implications, a 
decisipn may be one,of major policy even if of a minor nature on financial or other 
criteria. 

.At the. other extreme, lie those functions of government which, it has been decided, should be 
exercised with freedom from Ministerial control. These include such items as the administration 
and collection of the revenues of the State, the selection of permanent officials and the ad-
ministration of charitable bequests. In such cases most of the powers normally exercised by 
Ministers are assigned to independent Commissioners. In between, we have the great mass of 
the activities^ of Departments of State. In this area, Ministers tend to interest themselves only 
in matters oi general policy but parliamentary questions or political representations may cause 
a Minister to interest himself in details of the day-to-day business of his Department. As a general 
rule, the Minister concerns himself with policy leaving the day-to-day implementation of 
settled policies to' civil servants. The civil servant is, however, liable to be called to account 
by the Minister for any of his actions which may be queried, by the public or by Parliament. 

10.1.3 No matter what arguments of efficiency or economic desirability are advanced, the rule 
of democratic government embodied in the Constitution is clear: 

ana 
'The sole and exclusive power of making laws for the State is vested in the Oireachtas' 

121 
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"The executive power of the State shall, subject to the provisions of this Constitution, 
be exercised by or on the authority of the Government" and 

"The Government shall be responsible to DAil flireann." 

We, therefore, do not see that there can be any question but that matters of policy must remain 
the real responsibility of the Government and its members -who are accountable to Parliament. 

10.1.4 There is, however, acceptance in several areas that the Government need not exercise 
detailed control nor Parliament demand detailed accountability in the exercise of certain 
executive functions. We have mentioned some areas in which it has long been accepted that the 
exercise of Ministerial control or parliamentary queries into day-to-day executive work is not 
only unnecessary but undesirable. These include selection for permanent appointments to the 
civil service and the administration and collection of the revenue of the State, both of which 
functions are discharged under independent Commissioners. Under the pre-1922 Administra-
tion, there was considerable delegation of executive functions to Boards of Commissioners.. 
Though this system ended with the establishment of native government, it soon reappeared in 
the guise of the state-sponsored body to carry out, at first commercial functions assumed by 
the State but, eventually, all kinds of executive functions of government. Neither of these types 
of organisation is subject to detailed parliamentary control over its day-to-day operations and 
this would appear to be because of a convention that the Oireachtas and. the Government will 
not interfere. The concept of the commission and of the state-sponsored body are two attempts 
to solve the problem of how to delegate the executive powers of government. In the com-
mission solution, the doing body is freed of parliamentary accountability for its day-to-day 
activities but, at least in the case of the income tax administration, an alternative appeals 
system is provided for the citizen. In staffing and in financial accountability the commission is 
subject to the same controls as the normal Department—the Department of Finance and the 
Comptroller and Auditor General. The control and accountability of the state-sponsored body 
is, however, an unsolved problem; different Ministers and Boards interact to produce varying 
degrees of control by Ministers, and parliamentary and financial accountability is much looser 
than in the civil service. 

10.1.5 The drawing of a distinction between policy and executive functions is, however, not 
nearly as easy in practice as in theory. Certain functions fall clearly into one class and others 
into the other. Not only the clearly in-between functions, but some which appear to be clearcut 
present difficulties on further consideration. The "state-sponsored body" solution has been 
adopted for certain functions thought to be executive in nature like tourism and trade pro-
motion and manpower training. Yet many apparently executive decisions, like the tourist 
areas to be developed, the exports to be promoted and the types of training to be given can have 
far-reaching implications for national policy. There is a tendency to-day to hive off all new 
executive functions of government to state-sponsored bodies. For this reason, it is more urgent 
to consider the present allocation of functions between the civil service and these bodies and 
to arrive at some general principles, to be applied towards the rationalisation of the present 
system and the allocation of new functions. 

POLICY EVALUATION 

10.2.1 The sources of policy are diverse. The first source is political." Every political party 
has its broad national policy which, in most respects, is, of necessity, vague on detail. Public 
pressures through the mass communication media and through the party political machines 
feed in the needs of the public to the Government while specific interests, through their 
organised representative bodies, exercise their own individual pressures. External demands 
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of various kinds filter through these channels to the Government and individual Ministers 
bring their own ideas to their jobs. The civil service itself contributes in two ways. The opera-
tion of present policies shows up defects and the need for changes and additions and individual 
officers or special sections may initiate proposals for policy changes. A similar contribution is 
made to policy development by local authorities and state-sponsored bodies charged with the 
carrying out of specific functions. 

10.2.2 Policy proposals do not become policy until they are sponsored by the Government 
and the Oireachtas. Evaluation in Departments is not subject to formal procedures but certain 
practices are common. In theory, the decision that any policy question should be examined 
in a Department is taken by the Minister and, in practice, most major issues come to his 
attention at an early stage. 

10.2.3 The least complicated case is where a Minister or the Government decide for political 
reasons that a certain proposal should be implemented; in this case there may be no question 
of evaluation by the Department. The Minister may, however, request the Secretary to have 
a question examined. In this case, responsibility for evaluation will be delegated to the level 
in the Department considered appropriate for a first examination and the matter will be sub-
mitted to the Minister through the normal Departmental hierarchy ending with the Secretary. 
The task of the civil service is to probe the strengths and weaknesses in suggestions for policy 
changes. In this process the evaluation at Assistant Secretary level is usually crucial. 

10.2.4 A policy matter may also arise from the Department's operations or through representa-
tions made to the Department by some outside interests. In the former case, it is possible that 
examination of the question may have proceeded to an advanced stage before it reaches the 
Minister; in the latter case, the Department will normally see that the Minister is informed 
at an early stage. 

10.2.5 A policy question may also arise from a local authority or state-sponsored body 
reporting to the Minister. A body may wish to extend its role better to discharge its functions 
or it may have proposals involving major capital expenditure which are of major importance 
to government policy in its sector. Evaluation in this case takes place through the section of the 
Department concerned with the body in question and is submitted to the Minister through the • 
normal hierarchy. 

10.2.6 In general, questions of policy tend to be evaluated through the sections of the Depart-
ment having the functional responsibility in the area concerned. The evaluation usually takes 
place at the level which the Secretary and higher officers of the Department consider appropriate 
in each case. In questions involving a technical subject in which the Department employs 
technical expertise, the specialist staff tend to be used more as advisers to the generalists and 
seldom as direct advisers of Ministers. Nearly every policy question has a financial and a 
technical aspect. 

DECISION-MAKING 

10.3.1 Decisions in the field of government are, in theory, taken at three levels: 

(i) By the Oireachtas—through legislation; when new powers are conferred on the 
Executive, new charges are placed on public funds or new taxes are imposed. 

(ii) By the Government—when decisions affecting government policy generally are 
taken collectively. 
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(iii) By Ministers—on all matters arising in the administration of their Departments. 

The civil service has an advisory role at each level. In the Oireachtas, proposals for new legisla-
tion are prepared for the Minister, and, under his direction, by civil servants; the Minister's 
officials are available to him for advice during the passage of legislation through the Oireachtas. 
Ministers go to each Government meeting with the advice of their civil servants on the items 
on the agenda although civil servants do not take part in Government meetings. On matters of 
Departmental policy all decisions are, in law, the decisions of the Minister. As this is physically 
impossible in a large Department, it has become necessary, in fact, to allow civil servants to 
take decisions without reference to the Minister. Because of Ministerial responsibility, there is 
a tendency to have , a multiplicity of regulations leaving as little as possible to individual dis-
cretion. Regulations cannot cover everything and, at the higher levels, the scope for discretion 
increases. The pressure.of parliamentary accountability, however, does promote a certain 
reluctance to permit the exercise of discretion at the lowest practicable level. 

DELEGATION 

10.4.1 Under the present system, the Minister cannot formally delegate his authority without 
express legal provision. In practice, civil servants are permitted to act in the Minister's name but, 
if anything goes wrong, the Minister is responsible. Real delegation requires formal recognition 
that there are areas where authority can be delegated and this is the problem of where Ministers' 
responsibilities end. A barrier to effective delegation is the question of accountability. Effective 
delegation must be accompanied by real responsibility and an effective appeals system through 
which the public can seek redress when they dispute the actions or decisions of public servants. 

DECENTRALISATION 

10.5.1 While we were sitting, we learned of the decision to transfer the Departments of Educa-
tion and Lands to Athlone and Castlebar. A Government Department, as at present constituted, 
is the organisation through which the Minister discharges the functions assigned to him. Through 
his private office within the Department, he communicates with the public and operates the 
formal communication system with the Government; through the Secretary and chief officers 
of his Department he receives advice on policy proposals and reaches down into his Department 
on matters in which he is interested or-on which he has been questioned. The Government must 
operate in. one place near the seat of Parliament and the Minister's private Office must therefore 
remain in the political capital of the country. The constant communication with his Secretary 
and the chief officers of the Department requires their presence near the Minister's Office. 

10.5.2 The desirability of physical decentralisation must be judged on social and other grounds 
which do not concern us except that, if any service is to be decentralised physically, it should 
be one which does not for any good reason require to be located in Dublin. There is already a 
wide range of executive functions which have been cut off from Ministerial responsibility 
for the purpose of decentralising the authority of the public service. 

10.5.3 There are three recognised methods of decentralisation 

(i) the dispersal of centralised units of government as in the proposed transfers of the 
Departments of Lands and Education, 

(ii) deconcentration, which involves the delegation of executive functions to a number 
of Departmental centres throughout the country as in the recent suggestion by the 
Minister for Agriculture that there should be a mini-Department in each county, 
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(iii) devolution, which involves the transfer of Departmental functions to regional or 
local bodies. 

The first of these does not involve the decentralisation of authority to take decisions. The other 
two do. For effective decentralisation, the natural sequence is, in the first instance, the decentral-
isation of decision-making followed by the relocation of people. 

UNIFORMITY 

10.6.1 As far as the recipients of State services are concerned, it is essential under a democracy, 
that a certain consistency of treatment be observed from place to place and from person to 
person. This has led in the civil service to the great insistence on precedent and to the volume 
of file work. It is going a bit far to say that everything that happens in the civil service must be 
recorded on a file but every decision of any consequence with the paperwork leading to it must 
exist on a file. Paperwork is to a large extent a consequence of responsibility to the Dail. The 
observance of this consistency of treatment impedes the expeditious clearance of work. This 
result derives largely from the direct appeal to Parliament, even on matters of small importance. 

ANONYMITY 

10.7.1 When, in law, the Minister is the Department, his servants have no separate existence 
and every statement by the Department issues from the Minister or on his behalf. In this 
system, the civil servant is anonymous; he receives no public acclaim for his achievements but 
the Minister carries the blame for his failures. Civil servants are seen only as figures in the 
background. There are weighty justifications for this anonymity. In broad policy matters at 
least, the political head of the Department may claim all credit but he accepts all blame and 
its consequences down to the ruin of his career. A permanent civil servant is not exposed to 
these hazards. 

SECRECY 

• 10.8.1 The emphasis 011 secrecy is only in part motivated by security considerations;.in-part,. 
secrecy like anonymity- is a requirement of our political structure. Under the Official Secrets 
Act, civil servants are bound to secrecy about all their official business. Whatever the organisa-
tion of the public service, there are large quantities of information about individuals available 
to government which cannot be made available to the public. In addition, there are always 
sensitive matters, political and otherwise, which cannot be prematurely disclosed. The main 
need in this area is a comprehensive information policy to explain to the public what are their 
rights and obligations. Moreover, there are large quantities of information about public 
affairs, generally, that, in the interests of informal discussion, could be made available on a 
more extensive scale than at present. The impartial civil service must faithfully serve Ministers 
with different policies and it would be difficult for a higher civil servant, if identified publicly 
with a particular policy, readily to become identified with the opposite policy on a change 
of government. 

COMMUNICATIONS 

10.9.1 With the growing complexity of the institutions of government the problem of com-
munications is becoming more acute. The tendency to hive off executive functions of govern-
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merit to agencies not subject to the traditional parliamentary accountability represents an 
attempt to solve the problem of excessive constraints on executive action. Unfortunately, the 
resulting complexity of the machinery of government has not been accompanied by any 

I ' increased sophistication in communications in the public sector. As between Government 
Departments, the cabinet machinery and procedures provide a basic communications system 
and there are certain informal contacts between civil servants in different Departments which 
assist the spread of information on policies. There are, however, reasons to believe that these 
informal contacts are not as common as might be expected in a small country and the lack of 
a formal communications system results iii lack of co-ordination between Departments at an 
early enough stage in a new policy matter. Generally, the formal machinery looks after vertical 
communications in the organisation; laterally, communications are weak. 

;! 10.9.2 As between Government Departments and state-sponsored bodies, there is no standard 
j, communication system and relations vary from body to body and Department to Department, 

j ji In some cases, important communications take place at Minister to Chairman level, in others 
' I at Secretary to Chief Executive level. At lower levels, communications are more haphazard. 
\i In the early days of state-sponsored bodies, the fact that the higher staff of the new bodies were 
; {; often ex-civil servants allowed a system of informal communications to develop. As the state-
ii sponsored bodies become more developed there is a growing cleavage in origins, training and 
| outlook between their staffs and the civil service; this is sometimes accompanied by mutual 
I distrust and antagonism. In general, there is little informal communication between civil 
j- servants and people in state-sponsored bodies, 

i j] _ . . . 

I 10.9.3 Within Departments themselves, on the other hand, communications tend to be too 
| confined to the written minute on the file. This is undoubtedly a result of the demands of the 
I system, of Ministerial responsibility which requires that, when an action is queried in the Oireach-
| tas or by the public, the full record will be available on file. 

| 10.9.4 Communications between Departments and the public and the press have often been 
| criticised. Much of the difficulty in this area again lies in the concept of Ministerial responsibility. 
: The civil servant is, as a general rule, not allowed to communicate with the press except through 

the Government Information Bureau which handles relationships with the press on "behalf of 
Departments. Every Department has a nominated officer who handles communications with 
the Bureau but there is not sufficient appreciation of the possibilities offered by the Bureau. 
In some of the publicity and information material circulated by Departments, the standard is 
lower than that of good commercial work. 

STAFFING—WORKLOAD, RESPONSIBILITY AND PERFORMANCE 

10.10.1 It would not have been possible for us without devoting a disproportionate amount 
of our time and resources to the problem, to have made a meaningful examination of workloads 
at the higher levels of the civil service. We are concerned with some 2,000 civil servants at the 
higher levels spread across sixteen Departments with attendant offices and, while, at the lower 
levels of the civil service, the work is more routine and capable of measurement, at the higher 
levels, more sophisticated and time consuming techniques are needed to. measure workloads. 
We did not, therefore, go in depth into this question. Several broad conclusions can, however, 
be drawn from our examination of the working of the civil service machine. While no serious 
attempt has been made within the civil service to evaluate workloads, there is at the higher 
levels within Departments a built-up knowledge of the individual capacities and capabilities of 
higher officers. Work tends to be allocated to meet individual capacities; there is a tendency to 
allocate more to the more capable, the more-expert, the more willing. This attempt to equate 
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workload f:o capacity is, in. the last resort, necessary to get the work done; it has two serious 
defects—it often interferes with the proper functional allocation of work and with the resulting 
fixing of responsibility and it also ensures that substandard officers get by at the expense of 
their more competent colleagues. 

10.10.2 While the system can permit the less competent and less energetic officer to get by, 
all the evidence points to the fact that most civil servants at the higher levels carry a heavy 
load and in many cases work for considerably more than the official hours. On the other hand, 
these civil servants who individually carry heavy loads are in some cases duplicating each 
other's work..The main causes of this are: 

(i) The Dual Structure 

In any Department with a significant technical function, there is a separate 
technical structure often headed by an officer at Assistant Secretary level. (This applies 
to "professional" structures like the Office of Public Works Engineering Branch and 
"Departmental" structures like the Office of the Chief Inspector of Taxes). In these 
structures the higher the specialist officer goes in his structure, the more he is con-
cerned with administration and the less with his speciality. Parallel to these technical 
structures, there exist administrative structures whose members engage in a continuous 
dialogue on file and to a lesser extent orally on matters of administration and policy. 

• This is discussed further in paragraphs 10.11.1-9. 

(ii) The Doctrine of Ministerial Responsibility 

While Ministers are responsible for every action of their Departments, it has 
become accepted that they can delegate some executive functions of their Departments 
to state-sponsored bodies which do not account for their day-to-day activities. One 
of the commonest arguments in favour of setting up these bodies is the freedom from 
parliamentary interference with which they operate in their day-to-day activities. Yet, the 
executive functions of Departments are carried out subject to this constraint. As a 
result, the higher officers who must report personally to the Minister are forced to 
interest, themselves in detail which would never otherwise reach them. This involves 
a large expenditure of the time of higher staff in going over relatively minor pieces 
of executive work done by juniors. 

(iii) The Concept of Financial Accountability 

This is a matter of attitudes. The fact that a Secretary of a Department may 
be asked to explain to the Public Accounts Committee about a minor item of expendi-
ture means that higher officers are overburdened with unnecessary detail. Fraud, 
dishonesty and waste are best guarded against by efficient systems, constantly kept 
up to date, rather than by excessive checking and insistence on minor economies 
which often involves the expenditure of far greater amounts in terms of the time of 
the staff employed in dealing with trifling queries. 

(iv) The lack of preparation of the top civil servants for higher office 

Too often we found a failure among top civil servants to see outside their own 
Departmental structures. This was almost invariably a result of the lack of preparation " 
of the officcr, a failure to expose him early enough to other .Departments and to outside 
areas. This contributes to duplication of effort in that higher .officers often tend to 
see things from the comparatively narrow viewpoint of their own Departments rather 
than that of government, as a whole. 
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(v) The lack of clear-cut roles for the grades 

There is a general failure to define the roles of the grades so that there is a tendency 
for officers to take work up with them on promotion. 

• 10.10.3 We have described how the responsibility for every action of a Department of State 
is that of its Minister; every action of a civil servant may be questioned in Parliament and this 
knowledge is always present to the civil servant who, in written communications with the public, 
expresses himself as being directed by the Minister. In his oral dealings with the public, the 
civil servant must endeavour to express the official views of his Department and he cannot, 
without the permission of his Minister, write or speak in public on matters affecting his Depart-
ment. In many cases, a civil servant may feel that his main responsibility is to be right. When 
his mistakes are liable to be used against his Minister in the political field and to attract the 
widest publicity, the civil servant (and particularly he through whom pass matters with possible 
political implications) must spend an inordinate time in ensuring the accuracy of his work. 
The responsibility of the Secretary as Accounting Officer is also, like the Minister's respons-
ibility, personal and cannot be delegated. 

10.10.4 The long hierarchical ladders that exist in all civil service organisations are a further 
impediment to the efficient discharge of business. While there may be a case for the grading • 
of the work on the present basis, there is no good reason why the whole range of grades should 
exist in every section of the civil service. It should not automatically follow that every officer 
should report to an officer immediately above him in the grading hierarchy. We see no reason, 
for example, why the work could not be organised so that an Executive Officer would report 
to a Principal without the need for the intervening grades of Higher Executive Officer and Assis-
tant Principal if the nature of the work does not provide roles for the latter two grades. At the 
moment, when an officer reports to another more than one step above him in the hierarchy, 
he feels he has a case for the upgrading of his position. 

10.10.5 The majority of those who made representations to us from outside the civil service 
were satisfied with the calibre of the officials with whom they dealt; there were some allegations 
that civil servants as a whole are unsuitable for their work but, in general, the opinion was that 
the shortcomings of the service result from defects in the organisation. Our examination of the 
position has convinced us that, in the past, the civil service has obtained more than its share of 
the best brains in the country. Even today, with increased competition it is attracting a reason-
able share of talented recruits but it has not taken adequate steps to develop this talent. It is 
essential that the civil service of the future be so structured and organised as to allow the full 
development of its staff and the assignment to them of clear-cut roles and responsibilities. 

THE D U A L STRUCTURE 

10.11.1 In Chapter 7, we have dealt with the organisation of the civil service round a core of 
general service grades which were originally concerned with policy-making and general admini-
stration but have moved more and more into general executive work. There are two main 
areas of Departmental grading in the civil service; the Office of the Revenue Commissioners 
and the Department of Posts and Telegraphs. In the Office of the Revenue Commissioners, 
there are one minor and two major Departmental structures; Estate Duty, Customs and Excise 
a nd Taxes. In each of these structures headed by officers at Assistant Secretary level the 
administration of the duties and taxes is carried out subject to 

(i) general direction on overall policy matters by the general service core of the Office, 
and 
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(ii) general accounting, orga,national and personnel control by the general service 

* « » - f • « •» 

£ £ H e « t h ^ D e S e T h a f t w o ' m a t a P T h a ° d ™ e " 

ftas»» 
l IM f l psssS 

Department of Agriculture 

Department of Education 

Office of Public Works 

Department of Transport and Power 

Department of Health 

Department of Posts and Telegraphs 

—Agricultural Inspectorate, 
—Veterinary Service 

—Primary, Secondary and Vocational School 
Inspectorates 

—Engineering Branch 
—Architectural Branch 

—Airport Engineers 
—Meteorological Service 

—Medical Officers, Architects, Engineers, etc. 

—Engineering Branch 

ST-STS jHKS—5! ™."it 



|X3 

130 REPORT OF PUBLIC SERVICES ORGANISATION REVIEW GROUP 

10.11.5 One feature of the organisation which.creates a gulf between professional and admini-
strative staff is that, while administrative staff are normally employed at headquarters, profes-
sional staff tend to be engaged in the field. In the Office of Public Works, for example, out of 
209 professional staff (mainly engineers and architects), 56 are stationed at headquarters and 
/4 m the held while 79 are partly headquarters and. partly field staff. In the Department of 
Agriculture out of 200 professional staff in the agricultural inspectorate, 98 are in the field while 
a further 29 supervisory officers are located outside Dublin. Of the veterinary inspectorate of 

' ° " y 2 1 o f f i c e r s a r e at headquarters in Dublin. This separation from headquarters is in 
itself the cause of some of the feeling of "not belonging" found among professional officers. 

10.11.6 Organisationally, there is the problem of the dual structure, the fact that two parallel 
hierarchies exist side by side for the performance of a single function. Schematically the dual 
structure is as follows: 

Principal 

Secretary 

Assistant Chief 

Senior Professional Assistant Principal 

Executive Officer 

Assistant Secretary Chief Technical Officer 

Higher Executive Officer Professional Recruitment 
Grades 

nf f a ? l o f®s s l °n a l o r technical structure is advisory or inspectorial, the main complaint 
professional officer is that he is asked for advice which may be accepted or rejected by 

inLSnti T 5 s l d e -W h e n t h e s t r u c t ™-e js engaged on executive work, the organisation is 
nherently cumbersome. The professional structure is responsible for the formulation and carry-

ing out of projects; the generalist structure is responsible for overall policy, the approval of 
individual schemes from the financial aspect and for general administration of schemes. While 

e higher professional staff have a managerial role, approval of staffing quotas and of items of 
xpenditure, including travelling, is the responsibility of the generalist structure.. Strictly on 

organisation, proposals should flow up the professional structure and be submitted by the Chief 
lechmcal Officer to his opposite number, the head of the generalist structure. The latter should 

the proposal down the line to his staff who should examine it from the aspect of their 

wTtHhe rh? f t ! ! ™ a C k 2? t 0 t h e A s s i s t a n f Secretary who should reach agreement 
with the Chief Technical Officer. The process is slow and cumbersome and, in an effort to 
ciicumvent it contacts take place at lower levels in'the two structures. These very contacts give 

5° difficulties. Executive Officers query senior professional officers who resent the level at 
hich the query is raised; often generalist officers do not appreciate the technical problems and 

n^Si£™i r 0 ? a l . ° f f i c e r ®' m t ent on getting a job done, do not appreciate the budgetary and 
political constraints under which the generalist officers must work. 
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10.11.7 A notable attempt at a solution has been tried in the Office of Public Works where, 
on the schools side, the architect in.charge of schools work and the generalist head concerned 
have been told to settle their differences between them and their staffs have been physically 
(though not organisationally) integrated with a resultant reduction in the reference of files. 
There have been worthwhile improvements in output but a similar solution has been a failure 
in other parts of the Office of Public Works, apparently because those concerned did not make 
it work. Essentially this solution does not get over the organisational problem of the dual 
structure which makes it impossible to pin responsibility. 

10.11.8 The second problem is one of personnel. There is, first, the question of rewards and 
prospects, a problem that has a wider range than the public service. In. starting pay and in 
immediate prospects, the professional officer does better than his generalist contemporary 
unless the latter happens to have entered the service as an Administrative Officer. His ultimate 
prospects are, however, poorer and his chances of getting to the higher levels of management 
within the civil service are less. He suffers a disability in that time spent in the university or in 
temporary employment for the purpose of gaining experience does not normally reckon for 
superannuation so that he may be unable to attain full pension on retirement. Finally, in exper-
ience and training, the professional officer is not given adequate opportunity to develop any 
inherent administrative talent he may possess. Equally important, though less appreciated, 
general service staff are not given enough training in the appreciation of problems and methods 
of a technical nature. 

10.11.9 The organisational and personnel defects in the system contribute to the other main 
grievance of the professional and technical staff—lack of participation in policy-making. 
Organisationally, the technical man seldom crosses to the administrative side and probably, 
by the time that he reaches the higher levels of his structure where a flair for administration 
might be recognised, he has not had any experience or training in administration. In such a 
case, the fault has occurred at a much earlier stage; it is not a question of giving every profes-
sional man administrative training but of identifying managerial talent wherever it occurs and 
as early as possible. Because of this lack of administrative training and experience, the pro-
fessional man's feeling of being cut off from policy-making is often exaggerated. With limited 
knowledge of the machinery of government in which the generalist operates subject to political 
constraints, he often exaggerates the power of the generalist to make policy and often regards 
as oppression by the generalists decisions to interfere with technical projects made .by the 
political heads of the civil service. 

CONTROL AND A U D I T 

10.12.1 The audit of the expenditures of the State is directed towards accountability to Parlia-
ment. The audit of the expenditures of Departments is assigned to the Comptroller and Auditor 
General, a constitutional officer of the Oireachtas. For each Vote, an Appropriation Account 
is prepared and signed by the Accounting Officer showing the expenditure under each subhead 
and comparing expenditure with the amount voted. The account is audited by the Comptroller 
and Auditor General- who obtains all the information and explanations he requires and sub-
mits it to the Oireachtas together with his report. The Comptroller and Auditor General may 
draw attention to any matters arising on the Appropriation Account which warrant comment 
and the Accounting Officer later appears before a committee of the D&il, the Public Accounts 
Committee, to answer any questions arising from the Appropriation Account or from the 
Comptroller and Auditor General's Report. 

10.12.2 The traditional purpose of the Comptroller and Auditor General's audit has been 
to secure regularity. In the first place, expenditure must be within the ambit, of the Vote, in 
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the second, the charge must be to the correct subhead. It should have the sanction, express or 
general, of the Minister for Finance, it should be supported by properly certified vouchers 
and should be due and payable within the financial year to which it is related. All this procedure 
is to ensure, first, that Departments have not applied funds, no matter with what good inten-
tions, to objects for which Parliament has not given sanction and, secondly, that there has been 
no fraud in the expenditure of public moneys. In these objectives, there has been conspicuous 
success; there is, however, a significant difference in the approach to the audit of some units 
of the public service (e.g. certain state companies) by auditors in private practice and the approach 
of the Comptroller and Auditor General in similar cases. In recent Reports on the Appropriation 
Accounts the Comptroller and Auditor General has mentioned that he is extending the scope 
of his audit from an examination of regularity into the field of administrative efficiency. He 
has claimed that this new type of audit has brought to light cases of waste in administrative 
methods. 

10.12.3 Internal control of government expenditure is limited by the traditional system of 
Vote Accounting. The main task of the Accountant, the officer in charge of accounts work in 
Government Departments, is to see that expenditure is kept within the limits laid down by the 
Oireachtas and that all payments are properly made with due sanction. He has other technical 
functions, as, for example, arranging the Department's cash, flow in conjunction with the 
Accountant of the Department of Finance who manages the Exchequer Account, but his 
function is mainly technical with no critical contribution towards the levels or the efficacy of 
expenditures. 

10.12.4 Critical examination of expenditure takes place in the Department of Finance, mainly 
in the Supply Division. One result of the separation of the critical examination from the site 
of the expenditure is that the brunt of the examination falls on new items; as a scheme grows 
older it tends to pass year after year with no question asked as to the need for its continuance. 

10.12.5 With the extension of the state-sponsored body concept and the increasing scale of the 
operations of local authorities, the financial operations of many Departments have grown 
substantially. Often, a large part of a Department's budget is spent by associated bodies but 
the overall financial appraisal is carried out in the Department of Finance. In many cases, 
questions of a commercial accounting nature of the greatest complexity may arise. Departments 
dealing with large commercial state-sponsored bodies do not appear to be equipped with the 
necessary financial skills. 

10.12.6 A certain amount of internal control of expenditure goes on in Departments but it is 
mainly concerned with the audit of stores and out-offices. Stores audits are carried out by a 
number of Departments such as the Department of Defence, the Department of Posts and Tele-
graphs, and the Office of Public Works. The Department of Education carry out an internal 
audit on teachers' salary payments. The Office of the Revenue Commissioners carries out various 
checks on P.A.Y.E. deductions but, in considering the question of the detailed audit of govern-
ment finances, it might be noted that the Comptroller and Auditor General's staff have not 
the technical knowledge to audit the legal basis of much of the revenue. In income tax assess-
ment, the Comptroller and Auditor General has no technical competence and the correctness 
of the income tax revenue depends on the integrity of individual Inspectors of Taxes and on 
internal checks. 

10.12.7 Allied to the question of financial control and audit, is the general question of review. 
The main existing institution is the system of parliamentary control the basis of which is con-
tained in the constitutional provisions that the executive power of the State shall be exercised 
by or on behalf of the Government and that the Government shall be responsible to Dail 
Eireann. The D&il's control is exercised in two main ways; by legislation it lays down the broad 
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outlines of policy and through the financial process it lays down the manner in which the funds 
it grants are to be spent. On top of this, every member can enquire by way of Parliamentary 
Question about tne detailed administration of the functions of government. As to the practical 
effect of parliamentary accountability, the view has been expressed to us that the answering of 

lamenta.ry Questions on details is not the trouble with the system; the real trouble is the 
way in which accountability slows down the machine and forces work upwards. In fact the 
control may be ineffective since the system provides no reliable basis for measuring the effective-
ness of the vast expenditures which are subject to such tight control on detail. 

10.12.8 Generally, the arrangements for control and review in the civil service have not kept 
pace with developments outside. We would see that, as part of the planning process, projects 
in train would be subject to continuous review and revision but this does not seem to us to 
provide all that is required. Operational Departments build up organisations for project work 
whose existence depends on the continuation of such work. The planning process should keep 
projects under review and adapt them in the light of experience and changing requirements but 
some wider outside authority should be able to take a broader look at selected completed 
schemes, not to fix blame for non-achievement but to see whether the continuation of similar 
projects can be justified by the actual cost/utility ratio of past achievements. There seems to 
be a gap in our existing institutions in this area. 

APPEALS 

10.13.1 The remedies available to the people against the arbitrary or unreasonable activities 
of government are also built into the total structure. The main remedy is that provided by the 
Constitution—appeal to the Courts. Appeal to the Courts tends to be slow and expensive. There 
are however some institutionalised administrative appeals systems. The income tax appeals 
system is P e r h a p s the most i m p o r t a n t of these. Appeals against income tax a s s e s s m e n t s which 
are not settled by agreement between the appellant and the Inspector of Taxes are dealt with 
by the Special Commissioners of Income Tax, appointed by the Minister for Finance. In 
piactice, an appealis heard by one of the two Special Commissioners. The appellant may 

T? w-Circuit Court and, on points of law, both appellant and Inspector may appeal 
• the.High Court. Other appellate systems in the civil service sector include 

. . . Valuation appeals to the Commissioner of Valuation and from him to the Circuit 
Court 

Patents appeals to the Controller of Patents and to the Courts 
Land Commission appeals 

» Departmental tribunals, e.g. Social Welfare. 

10.13.2 In the local authority sector, formal appellate systems exist in only a few areas. The 
? E S I K ° W N ^ T H E S Y S T E M , O F A P P E A L i n Planning cases where the aggrieved citizen may appeal 
to the Minister against the refusal of planning permission by a local authority. Further pro-
cedures provide for appeal to the Minister in cases of compulsory purchase and of surcharge 
by a local government auditor. No appellate system has been built into the structure against 
the actions of the state-sponsored bodies. 

10.13.3 Outside the formal appeal system, the method most commonly availed of by the citizen, 
is the right of access to his parliamentary representative. Most grievances raised in this way are 
dealt with by approach to the Minister or the Department involved; the intractable case may 
lesult in a Parliamentary Question. Doubts have been expressed as to whether this remedy is 
really effective against the executive actions of Departments of State. 
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RELATIONSHIPS WITH STATE-SPONSORED BODIES AND LOCAL AUTHORITIES 

10.14.1 We have shown how the state-sponsored bodies and local authorities are grouped 
around particular Departments; we must say a word about the organisational links with 

. Departments. In the case of state-sponsored bodies there are in practice no formal organisa-
tional links. Objectives are usually stated broadly in the Memoranda and Articles of Association 
or governing statutes and the bodies operate within their terms. Except where board member-
ship is representational, Ministers appoint the Boards of Directors and Chairmen and have 
more or less regular contacts with the Chairmen and Boards. Co-ordination is secured through 
these informal contacts and, in the case of bodies which require current subsidies or capital, 
through the financial process. The absence of formal organisational links means that the 
success of the overall direction of Government policy in this area depends on the personal 
relationships between the staffs in the Department and state-sponsored body concerned. 

10.14.2 Local authorities, on the other hand, are subject to a strict system of co-ordination 
and control by the central Departments. In the first place, the local authorities are subject to 
a large and complex corpus of local government law and they cannot do anything not specific-
ally authorised by statute. This enables them to carry on their normal day-to-day operations 
but, where new expenditure is involved, sanction of the central Department is required and 
substantial sectors of the Departments dealing with local authorities are devoted to the regula-
tion and control of their activities. The Department of Local Government, as we point out in 
our detailed examination of that Department, is primarily organised for supervision and con-
trol of local authority activities. Separate sections deal with applications for loans and grants 
for such matters as housing, sanitary services and roads and there are special technical staffs 
to examine plans and work. The system provides for the most detailed supervision of all develop-
mental activities of local bodies and, to ensure that the supervision is operating, the Local 
Government Auditors review the expenditure of each authority in great detail. Health Authorit-
ies, Vocational Education Committees and County Committees of Agriculture are subject 
to similar direction and control by the Departments concerned.: 
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i, CHAPTER 11 

» . 

f STRENGTHS AND WEAKNESSES OF THE PUBLIC SERVICE 
ft Is 
?• GENERAL SURVEY 

if 
£ 11.1.1 Since we first met, the environment in which the public service operates has changed 

significantly; aims and attitudes have altered and the very subject of our examination has been 
| modifying itself even while we observed it. The public service changes and will change; in fact 
.jff vve have been impressed by the continuous process of adaptation which is taking place. The 
j§ remedies we prescribe to-day may, in some respects, be outmoded in ten years time. Behind all 
p we recommend, therefore, we stress that the most important feature is the establishment of 
5 machinery for review which, if properly operated, will guide and facilitate the necessary changes 
K: in the years to come. 

p 11.1.2 In the first two sections of our report, we have tried to set down, as objectively as we 
£ could, all relevant facts about the public service as we saw it, how it is structured and organised 
f and how it operates. We havehad, of necessity, to be selective—the information we have obtained 

. and the views expressed to us would fill several volumes—but we have given what we consider 
f! to be the essentials. In this chapter, we describe the main strengths and weaknesses of the service. 
| We follow with a chapter in which we set out our views on the overall requirements of the public 
t service in the light of its roles and tasks and we then give our structural and organisational 
i: recommendations together with our proposals on specific operational issues. At the end of this 
\ section we include an outline implementation programme. Our recommendations on the revised 
I , organisation for Departments are contained in Part 2 which is followed by a summary of our 
•T" recommendations. 
4 

\ H.1.3 if} in what follows, we appear to be critical, it is because the standards we set for the 
;• public service are high, as they must necessarily be. The future development of the country 

. depends to a large extent on this service which must be willing and able to assimilate all useful 
modern'techniques. The need '-'that all' departments of the public service and State enterprise 

' play their full part in implementing the programme" (of economic development)1 lays the res-
ponsibility for continuous adaptation to change firmly on the public service. Our purpose is to 
be helpful to the public service in its task of adapting itself. 

STRENGTHS 
i " • 

11.2.1 We begin with the civil service. It is only fitting that we pay tribute to those of its quali-
ties which have contributed to the progress made by the State since its establishment. For all 
the charges made against it, the civil service has worked with reasonable efficiency. It has served 
different Governments loyally and with regard to the national interest. In its long established 
traditions, it operates impartially. It has tried as best it could within the framework of its 
organisation and resources to promote the development of the nation; it has given its advice 
to Ministers fairly and honestly and, when given the final decisions of the Government, it has 
implemented them without reservation. The civil service has contributed much to what is 
progressive in our national life. 

National Industrial Economic Council Report No. 8, paragraph 12. Stationery Office Pr. 8367. 
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11.2.2 In personnel, it has attracted at least its share of the country's resources of talent. Its 
officers have served with honesty and loyalty, accepting criticism which they are precluded from 
answering. They have adapted themselves to changing conditions within the official constraints 
imposed and the Irish civil service measures up well to international standards. 

11.2.3 In the stated-sponsored body area, the public service has also contributed notably to 
national progress. In the commercial sector, the concept of the state-sponsored body has enabled 
the State to tap native resources of enterprise and managerial ability for concrete developments 
in the fields of finance, power, transport and productive industry. Among the non-.commercial 
bodies, the less constrained milieu has enabled promotional, research and other activities to be 
carried on more effectively and expeditiously than if subject to normal civil service procedures 
and constraints. 

11.2.4 The local authorities, too, have made their contribution. From a multiplicity of functional 
services broken down further on a territorial basis, the local authority service has been built into 
a single service with standard conditions, and, as far as its higher levels are concerned, a national 
basis of competitive recruitment. The great strength of local government lies in its combination 
of broad national scope with proximity to the recipients of its services. This combination is 
increasingly relevant in these days. 

WEAKNESSES 

GENERAL AND FUNDAMENTAL 

11.3.1 The new dynamic role expected from the State has everywhere produced demands for a 
renewal of the public service and, from what we learned from other countries, it appears that 
many of the problems which faced us are universal; others are peculiar to our system. 

11.3.2 At the higher levels, the work of the civil service consists of:. 

(i) policy formulation 

(ii) execution of policy 

(iii) overall control and direction of the organisation. 

Secretaries and Assistant Secretaries, who are primarily concerned with this work, are so in-
volved in the press of daily business that they have little time to participate in the. formulation of 
overall policy for the Departments'.functional areas. This involvement of senior officers in day-
to-day business follows directly from the doctrine of Ministerial responsibility embodied in the 
Ministers and Secretaries Acts. The acts of each civil servant are the acts of his Minister and can 
be questioned in public and in Parliament. The Minister is forced to concern himself with the 
details of executive action and the Secretary of his Department must, therefore, be equally 
involved to the detriment of his role as policy adviser and director and controller of the 
organisation. 

11.3.3 If, as we believe, the Secretary's main roles are concerned with policy advice and overall 
direction and control, organisationally he is not well served. In planning, finance, organisation 
and personnel he lacks staff support and these important functions are either absent from the 
formal organisations of Departments or discharged by personnel who. often have little or no 
training in these functions. 

11.3.4 For the higher officers in the public service, there is inadequate training in the techniques 
required for modern administration. This reflects a failure to come to terms with developments 



STRENGTHS AND WEAKNESSES OF THE PUBLIC SERVICE J 3 9 

in managerial skills and methods, a failure that hac a , • , . 

a t v a r i o u s c o u r s e s - " i s ' n e v e r , h e l i ' f , " ° ^ 

between the publi^servfce'and tte^ommunit^561106 ° f e f f e° t l V e C O m r n u n i c a t i o n a n d dialogue 

impede theefficient wording ! r f ^ p S ^ £ ° WCakneSSeS M S t r u c t u r e s a n d V * ™ which 

STRUCTURAL 

and 

structure, certain problems were left unresolved" some execurive f u n ^ r ' S ,mPIer 
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(a) The roles, responsibilities and functions of its parts have not been defined. 

(b) In the civil service, the executive functions of Departments are tightly tied up with 
the policy advisory functions over which they tend to take precedence fn the 
consequential detriment of overall direction of effort. P t 0 t h e 

(C) ? ^ . , S s o m e confusion as to the appropriate structure for the carrying out of the 
functions of the Executive. Responsibility for executive action is i i m Z cases 
within the civil service; in others, it is assigned to local authorities and in the 
lemaining and growing number of instances, to state-sponsored bodies' These 
forms of organisation operate to differing standards under differing rules - each of 
them has its own advantages and defects. ' 
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(d) Within the large and growing field of state-sponsored bodies, the "non-commer-
cial" and the "commercial" type organisations have similar relationships to 
Departments although they operate by reference to different criteria. 

(e) There has been no consistency in the territorial organisation of functions. 

ORGANISATION AND MANAGEMENT 

11.5.1 We have been forcibly struck by the fact that the organisation and management function 
has not operated at all levels in the public service. Within the civil service proper, organisation 
and methods operates only at the lower levels. Among the state-sponsored bodies, there have 
been some extensive reviews of organisations but these efforts have not been correlated. Some 
considerable sums have been spent on management consultancy operations for individual 
bodies and radical overhauls of organisations have followed but, apart from the benefit to the 
individual organisations concerned, there has been little gain in information for the public 
service as a whole. Little of the expertise and knowledge of organisational and structural 
principles and practice gained by the separate organisations has gone into any central pool where 
it would be of use to other organisations in the public service. In the local authority sector, the 
level of overall organisational expertise depends, to a considerable extent, on the levels available 
in the Departments of Local Government and Health who have, in turn, no greater resources 
than any other Department. The lack of an overall organisation and management service is the 
first^andmost^serious defect in the management of public service institutions. 

11.5.2 There is, within the civil service Departments themselves, a need to fix, define and assign 
levels of authority and responsibility. Artificial barriers of class impede the expeditious discharge 
of work. A complex grading system and the tendency to have parallel generalist and specialist 
structures are a hindrance to efficient organisation. Among state-sponsored bodies, organisation 
and structure must suit the task but some of these bodies have no great resources of organisa-
tional skills. In the local authority area, a great deal has been done by the central Departments 
to rationalise overall structures and to raise standards of management. However, the central 

• Departments engage in such strict control that the responsibility and initiative of local bodies 
and, thus,[their adaptability to change, has been diminished. 

11.5.3 It is difficult to take a broad view of the whole public service organisational area 
because the information systems are imperfect. The Civil Service Census, which is the main 
source of centralised knowledge about the civil service, was not. designed to answer the kind of 
questions to which we needed answers. It does not give adequate information on.the composition 
and distribution of civil service staffs and it, therefore, cannot indicate the organisational require-
ments of Departments. There is no central record of immediate or forecast requirements of 
manpower skills and other resources; in their absence, we do not see how the personnel function 
can operate effective training or recruitment policies. Apart from the Yearbook and Diary of 
the Institute of Public Administration, there is no current source of information on the state-
sponsored bodies; there is no overall detailed compilation of their organisational requirements. 
The local authorities', needs are known, to some extent, to the appropriate Departments but 
again this is not related to any central records system for the whole public service. It is a simple 
fact that nobody knows, to-day, where to go to find out what are the total organisational and 
manpower needs of the public service. 

11.5.4 The fault is in part due to the failure to keep pace with developments in management 
techniques particularly in the fields of information handling. There is also a need for education 
and training in the developing skills of modern management and particularly in new systems of 
administration. 

llfi&h;.*1. UniX'Jii ultf£ 



STRENGTHS AND WEAKNESSES OF THE PUBLIC SERVICE 141 

11.5.5 There is strong evidence that the present systems of centralised requisition and provision 
of stationery, furniture, equipment, materials and premises are not fully effective.' Standards of 
procurement vary over the public service. Economies in purchasing are often counter-balanced 
by diseconomies in the operation of the services for which the purchases are required. 

PERSONNEL 

11.6.1 Many of the defects in the personnel function in the public service as a whole result from 
the failure of the organisational side to define the requirements of the service. There is a cor-
responding failure on the personnel side to assemble a total picture of personnel resources which 
would enable the best use to be made of the talent available. Without co-ordinated information 
systems on both the organisation and personnel sides, it is not possible to have effective man-
power management for the public service. This is not to say that, in particular sections of the 
service, there is not knowledge of resources and talents; in small offices these are easily compre-
hended' and in some of the larger units there are fairly effective systems. Overall, however, the 
absence of information results in many frustrations and prevents the effective deployment of 
staff because of ignorance of resources; people of ability have been forced to spend their careers 
in isolated branches of the public service; sometimes an overlooked talent is discovered only 
when the service is forced to undertake a new task at short notice. 

11.6.2 Apart from the weaknesses in relating overall resources to identified requirements, there 
are some defects in the present recruitment procedures. Since recruitment is mainly below the 
level of our mandate, we have not considered the question in great detail but the problem is one 
of updating selection procedures to take account of changes in the labour market; for example, 
it is only beginning to be recognised that the civil service is no longer.the most sought after 
employment in the country. In addition, the lack of co-ordination in recruitment procedures 
between the various arms of the public service often results in uneconomic competition for staff 
between its branches. 

11.6.3 We envisage that the administrative reforms suggested should ease the recruitment 
problem. The development of the resources secured will remain a fundamental task of the 
personnel function. The public service lacks an efficient and uniform staff appraisal system. 
Training cannot be directed towards developing the skills required of those, who will not merely 
benefit but make a major contribution, until the kinds of skills and abilities needed have been 
clearly identified. As a result, adequate training is not being provided for those who are likely 
to fill the highest positions. 

11.6.4 Barriers between organisations and barriers of class and seniority within organisations 
tend to impede the flow of the best talent to where it is most needed and this flow is further 
hindered by failure to advertise the existence of vacancies. In the civil service, inter-depart-
mental barriers are often as hard to surmount as the barriers between other bodies in the public 
service. The lack of mobility is accentuated by the deficiencies in reciprocity in superannuation 
provisions for the whole public service. 

11.6.5 We regard the subject of remuneration as falling rather outside our terms of reference. 
Many of the problems faced by the public service are symptoms of greater problems facing our 
society. We have, however, observed the lack of a system of classification of individual jobs for 
the purpose of remuneration. 

PLANNING 

11.7.1 The defects in planning are mainly institutional. In most Departments, planning has 
not been an identifiable function with assigned responsibility; where it is, there is a tendency for 
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THE ROLE AND TASKS OF THE PUBLIC SERVICE 

If, in recent years, there has been criticism of the public service, it is largely because it is faced 
with the necessity of adapting itself to exceptional conditions of change. The role of government 
is the subject of continuing debate and there is a growing realisation that, as well as being 
responsive to the public needs, government to-day must, as never before, provide guidance in 
the light of the accelerated pace of technological development. It must also meet the challenge 
of the greater public awareness of the need for a better ordered society. We look briefly at the 
role of government in a modern society before we consider the role of the public service and the 
institutions which serve government. 

ROLE OF GOVERNMENT 

12.1.1 In addition to the basic functions of the defence of the nation against outside aggression 
and the maintenance of law and order, the role of government now embraces the provision of 
adequate health, education and welfare services. It also embraces the provision of environmental" 
services and assistance of cultural activities. Government must exercise some regulatory 
function in regard to individual enterprise and ensure that the rights of the individual are 
exercised with due regard to the general good. It encourages economic activity in the private 
sector and there are certain activities which it has undertaken itself. 

12.1.2 The Government has two main tasks. First, it has to run the country, under the 
Constitution and in accordance with the rules laid down by the Oireachtas and with the 
resources granted by and accounted for to the Oireachtas each year. Secondly, it deals in the 
Oireachtas with changes in legislation affecting the community. For its first task, the Govern-
ment acts mainly in a managerial capacity over the public service; for its second task, it uses the 
public service in a staff or advisory capacity. 

.12.1.3 Through its legislative-programme (including financial measures), the' Government 
exercises its main influence over the future development of the country; thereby, it influences' -
the economy and the structure of society. Acting collectively, the Ministers decide what is needed 
and how it should be achieved; their decisions depend on the quality of their information and on 
their assessment of the requirements. They will, of course, become aware of these requirements 
in several ways—through their political machine, through the press and through the representa-
tions of the interests concerned—but, primarily, they will need to know the emerging needs of 
the community through the public service which operates existing programmes. A prime 
requirement of the public service is, therefore, to provide a critical assessment and review of 
programmes, objectives and operations. 

12.1.4 It is a task of government to hold the balance between the interests of all the groups 
which constitute the community. In this process it is relatively easy to ascertain the wishes of 
those who are efficiently organised to convey their views but there is a continuing need to 
ascertain the requirements of those who are unorganised and less articulate. However good the 
Government's political system linking back to the political grass-roots "and however efficient 
the system of assessment and review, the real needs of the community may not always be 

1 4 3 
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communicated. Government should lead rather than be led but, because there may be areas 
requiring leadership that have not been adequately identified, there is need for the maximum 
of communication. This should enable the Government to have at hand clear-cut and com-
patible policies. 

12.1.5 One way in which the wishes of the people and their attitude to existing legislation can 
be ascertained is through an efficient appeals system. This alone may not be enough to indicate 
the precise nature of public requirements. In the area of general economic policy, the National 
Industrial Economic Council provides a useful feedback to the central planners. The use of 
similar, though less elaborate, bodies which would form a link between individual Departments 
and their clienteles could provide another input to policy formulation. In addition, Universities 
and research organisations have an increasing part to play in identifying community needs. 

12.1.6 The Government must have the best possible advice in appraising and ranking possible 
courses of action both at Ministerial and cabinet levels. This requires that some members of 
Ministers' staffs can give undivided attention to the examination of plans and policies, appraising 

. existing policies, identifying problems and proposing remedies for any deficiencies which may 
exist. 

12.1.7 In summary, it is of the essence of government to act developmentally and acceptably 
and the machine to serve it should, -therefore, provide for an input from the people. In each 
functional area, this machine should provide for the appraisal of policy proposals by competent 
staff who can devote their whole time and energies to such appraisal. A third desideratum is that 
the instruments of government should be efficient. This efficiency will depend on the way in 
which the public service is structured, organised and operated. 

ROLE OF THE PUBLIC SERVICE 

12.2.1 The first role of the public service is to serve the Government in a policy-advisory 
capacity, by sifting and recommending major policy alternatives, by collecting the public input, 
through appellate, consultative and research systems, and by assisting in the preparation of new 
legislation and in advice to Ministers. 

.. 12.2.2 . The second role of the public service is executive. Its task is to assist the Government 
. in the running of the country under, the rules laid down by the_Oirea_chtas and to implement its 

policies: The question of what the Government should do itself and'what it should delegate to 
others to do" under a comprehensive code of instructions is central-to our"enquiry and has been 
one of the most intractable problems in the organisation of the public service. Although decisions, 
by minor officials may, on occasion, have policy implications, the normal executive actions of 
public servants have, in practice, few repercussions and seldom raise contentious issues. Never-
theless, the degree of discretion in executive action delegated to public servants varies widely. 

12.2.3 The public service now consists of the central civil service with policy-advisory, man-
agerial and executive roles; the local authorities who are restricted in their managerial and 
executive roles; the non-commercial state-sponsored bodies with considerable discretion in 
these roles; and the "commercial" state-sponsored bodies with commercial freedoms. The 
evolutionary process which can be discerned is towards the loss of executive functions by local 
authorities and towards an increase in the executive functions of state-sponsored bodies. This 
is not, however; being done in a consciously planned manner. As a result of our investigation, 
we have been constrained to attempt a fundamental reappraisal and definition of roles and 
relationships. 
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STRUCTURE OF THE PUBLIC SERVICE 

12.3.1 In our examination of the basic structure of the public service, we have found broad 
agreement, among those giving evidence, only on the point that the structure must provide for 
an efficient central co-ordination of the total activities of government. There was wide agree-
ment that there must be a central area where the activities of all the separate parts of the service 
are appraised and the broad allocation of resources determined. Other than on this point, 
opinions vary. There is the view that all the activities of government should be brought back 
within the original concept of Departments, extensions of the persona of the Minister subject 
to full public accountability. The opposite view, at its extreme, is that all executive functions 
of government should be discharged by what are in effect state-sponsored bodies on the present 
model and that such executive functions should carry with them freedom to make policy within 
assigned limits. In both these concepts and in variations on them, there is agreement that 
responsibilities should be assigned functionally on a national basis and that any regionalisation 
of activities should be structured to suit the needs of the function involved. The results of this 
approach are already to be seen in the differing regional structures adopted by those functions 
of government that have regional organisations. 

12.3.2 The alternative to the functional structuring of the business of government is the 
regional-type approach where wide ranges of functions are devolved to authorities constituted 
on a territorial basis as in the local government system. The advantages of this are principally to 
be found in the degree of local involvement and the linking of cognate services that it provides. 
There is wide disagreement on the size of the regions. Traditional loyalties and interests built up 
over the years favour the existing county units. Economies of scale or geographical considera-
tions favour different and larger regions but again there is a tendency for different bodies to 
advocate the delineations of regional boundaries to suit their operating requirements. 

12.3.3 In our approach to the problem of structure, we have accepted that most of the struc-
tures in the public service are there and that they have been created to meet definite require-
ments. What we attempt in our solution to the problem of structure, therefore, is to propound 
for existing organisations a coherent system adopting the best features and discarding the least 
effective of those which exist at present while setting guidelines for those which are evolving. The 
Departmental system, the state-sponsored bodies and the local authority system all have their 
strengths and weaknesses; it is necessary to assign to each its roles arid functions within a pur-
poseful total public service. V ' 

12.3.4 The roles and tasks of the public service all derive from its role as the service of govern-
ment. The primary purposes of government aimed at the preservation of the State and the safe-
guarding of the rights of the individual are supplemented to-day by the responsibility for. 
securing economic growth and promoting general social and cultural development. Organisa-
tionally, we see the problem as one of definition of roles and of the establishment of structures 
and systems. As regards roles, we see the task of the Government as directing the operations of 
the State. The role of the public service is to sift, and advise on, policy and to carry out the every-
day business of government. , 

CO-ORDINATING SYSTEMS 

12.4.1 By co-ordinating systems we mean those common functions which run through all the 
separate parts of the public service to produce a unity of purpose out of the diversity of effort. 
Essentially, there are four principal systems involved: planning, finance, organisation and 
personnel. Through these functions, essential communications can be maintained throughout 
the public service and the overall co-ordination of the service secured. 
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12.4.2 It is through these systems that the effectiveness and efficiency of the public service can 
be achieved, measured and appraised. Efficiency could be regarded, mistakenly, solely as the 
securing of reductions in staff. There may have been expectations that we would recommend 
reductions in the public service. We have concentrated on securing an efficient management 
system. Such a system could produce economies in staffing by rationalisation which involves 
either staffing reorganisation of functions or the. substitution of mechanical aids for staff or 
a combination of both these methods. Both these ways of securing a more efficient service 
require a continuous application to the task by a whole-time unit and this we recommend, but 
we recognise that efficiency is, in fact, the full and most effective use of the resources which exist. 

12.4.3 In seeking to secure efficiency in the public service, regard must be had to other consid-
erations such as the basic rights of the individual arid the interests of the weaker sections of 
society. Furthermore, in the public service, there will always be procedures required by public 
and parliamentary accountability which would not be organisationally justified outside the 
government sector. 

PLANNING 

12.5.1 The planning function, as we have defined planning in paragraph 9.1.1, is concerned 
with the determination of the means of proceeding from a present situation to a predetermined 
goal at a specified future date. Through planning, policy is decided upon, reviewed and revised. 

12.5.2 Planning involves the investigation and evaluation of possible courses .of action in 
the pursuit of existing policies and in the development of new policies. ]t consists of analytical 
work in a staff capacity, separated from the main executive, regulatory and legislative duties 
but not excluded from contact with these functions. Its chief task is to quantify projects and to 
make numerical assessments. Planning staff should be sufficiently numerate to permit quantified 
specifications of operational goals and to allow reasoned choice between alternatives. Res-
ponsibility. for guiding the studies to be undertaken by a planning staff lies with the senior 
officers of the organisation it serves. In the public sector, co-ordination is necessary in planning 
for agriculture, industry, commerce, communications, education, social services of all types, the 
physical environment and defence. The projections in these fields demand appropriate technical 
and specialist skills and experience as well as competence in statistics and economics. These 
skills need to be leavened by understanding and experience of the administrative processes. 

, 12.5.3 The planning process is a continuous cycle. The preparation and implementation of a 
• plan is followed, by a survey of progress towards its goals so that any necessary amendments may 

; be brought into a future plan; the evaluation of earlier policies is necessary in order to learn from 
j previous experience. These activities fall within the responsibility of the planning staff. This 
i staff may scan a horizon of many years but they must constantly select from the long range. 
| projects those likely to be implemented in the nearer term and evaluate them in detail. 

12.5.4 The preparation of detailed policy alternatives will require close co-operation with those 
responsible for the execution of policy. Co-operation is also necessary with those who are in 
charge of finance in Departments and planning must be closely related to the budgetary function. 
The whole process is not new in the Departments of State. Since the First Programme for 
Economic Expansion, 1958-63,' much experience has been gained in methods of planning and 
implementation. This experience has been mainly located in the Department of Finance. 

12.5.5 The effective implementation of plans requires commitment and efficient administration 
and co-ordination among all units of the public service. The preparation of a development plan 
consists of the macro and the micro phase. These begin independently but must be co-ordinated 
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and merged as they develop. The macro element is closely associated with work on the annual 
Budget by the Department of Finance and comprises a survey of the probable trends, as shown 
by or deduced from the main economic indicators, such as gross domestic product, foreign trade, 
investment and savings, employment, consumption and public sector spending. The macro-
economic study provides a framework for testing the mutual consistency of the various micro 
plans. The duty of balancing needs against capabilities and of containing proposals for reform 
and expansion within the scope of the resources available should continue to be located in a 
central unit of the public service. This unit should not, normally, be involved in the preparation 
of individual development projects but a large number of these projects require review in the 
assembly of a full plan. Frequent clashes of interests call for a central unit to advise the Govern-
ment and to seek political decisions on priorities. 

12.5.6 In specific fields of activity, micro plans should be formulated in terms of individual 
programmes with set goals. To be realistic, each project should be formulated by people who are 
expert, or at least experienced, in its subject. The present practice for the preparation of national 
plans is for the Development Division in the Department of Finance to play a leading role. 
The degree of complexity in planning to-day, the need to co-ordinate new projects with a wide 
range of existing work and the need for a greater degree of expertise all make it necessary to 
distribute the function of project formulation over a wider base and to integrate it into the general 
work of the Departments of State who supervise the functional areas in which projects arise. 
It is imperative that the responsibility for planning should be distributed throughout the public 
service and that each Departmental plan should cover the needs of the public and private sector 
organisations within the Department's field of functional responsibility. 

12.5.7 The planning procedure should now be an assigned responsibility of every Department 
within its own sphere. The chief reasons why planning units are now required in Departments 
are as follows: 

(i) Planning has effectively become the staff work that supports advice to Ministers 
on policy development. 

(ii) The preparation of final plans is a staff function but realistic planning requires that 
the initial input to any plan should come from people who are closely concerned 
with executive duties in the functional area within which the plan is prepared. 

• • : • (iii) i There is aneed to introduce a higher level of technical competence into the planning 
for the various functional areas. . -J . - • . ; - • 

• (iv) The effective implementation of development plans requires the co-operation and 
willing acceptance of targets by the organisations which have the responsibility 
for implementation. 

(v) The volume of detailed work involved in planning has reached substantial propor-
tions. 

12.5.8 Organisation for planning is determined not only "by the techniques for preparing the 
plans but also by a study of how they are to be put into effect. 

12.5.9 The co-ordination of economic planning in a staff capacity for government is the task 
of the main economic Department which acts as the Government's economic staff. There are 
other aspects of planning, depending on the subject, where other Departments have a leading 
interest and, therefore, a co-ordinating function. The Taoiseach's Department has the respon-
sibility for general co-ordination of submissions to the Government and should take a positive 
role in recommending to the Cabinet the assignment of the lead responsibility in issues which 
concern, more than one Department. 
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12.5.10 We have been discussing planning mainly as it operates within the broad or macro-
economic framework. The ultimate allocation of resources between the various activities of 
government is made when the plans have been quantified in monetary terms and considered 
against total resources. This is not to say that the planning function in each Department will be 
primarily concerned with economic planning. In social services, health, education and defence, 
for example; planning may not, in the first place, be actuated by economic motives but, for the . 
purpose of translation into economic terms, the planning units in the Departments concerned 
must have competence in statistics and economics and work in close contact with the finance 
function. 

FINANCE 

12.6.1 The finance function is inextricably intertwined with the economic planning function. 
The Budget is not only the summary of the national accounts; it is, perhaps, the main weapon 
in the Government's economic arsenal. For this reason, we accept unreservedly the present 
organisational arrangements whereby the economic planning, function, on its creation, was 
attached to the Department of Finance. 

12.6.2 The traditional operation of the public finance function has.not been peculiar to the 
Irish administration. Most western countries have operated on similar lines. For many years, the 
system has been criticised because it does not produce information which would enable a 
meaningful choice to be made among alternative courses of action. The solutions which have 
recently been proposed are varied, and two main concepts have been formulated. The first 
called Management by Objective derives from the commercial field and is recommended for the 
British civil service by the recent Fulton Report.1 

12.6.3 The other concept originated in the United States and "has much wider and more 
ambitious aims. Now known as the Planning-Programming-Budgeting System (the PPBS), it is 
designed, according to the President's 1965 message to Congress, to make it possible to specify 
the national objectives, select those that have priority, seek out the different.ways by which they 
may be achieved, know how much the programmes adopted for their duration will cost and 
measure the extent to which they have been carried out and to which the expense has been 
justified. The concept calls for the changefrom a system of appropriations by items of expenditure 
to a system of appropriations by programmes with a sophisticated evaluation of alternatives by 
cost-effectiveness and cost-utility measurement techniques. It calls for the breakdown of 
programmes into smaller pieces, and the assignment of a network of budgefe=responsibilities 
through the whole organisation. Central to the concept is the process of definition of goals 
which involves the fundamental rethinking of the purpose of each activity of government. 
Ultimately the PPBS provides for a better system of budgetary choice. It is essentially a finance 
function since it involves the measurement of alternative programmes in terms of money. In its 

. early stages of development, the system is usually called "programme budgeting" and we shall 
refer to it accordingly. 

12.6.4 Many western countries are beginning to adopt the programme budgeting system and 
the Department of Finance is experimenting with it on a pilot basis. We are assuming that future 
developments in this country will be towards programme budgeting as forecast in the Third 
Programme for Economic and Social Development. We welcome this development. 

12.6.5 It is unlikely, however, that programme budgeting will become fully operative here for 
some years. The problems involved in its implementation are enormous; the skills it requires are 

'The Civil Service. Report of the Committee 1966-68. H.M.S.O., London, Cmnd 3638. 
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rare and its application will involve the development of a great degree of administrative sophis-
tication, The existing financial system will, therefore, continue for some years, being gradually 
supplemented by the newer techniques. At the moment there is a financial system in existence 
throughout the public service and our recommendations are designed to make it an effective 
means of co-ordination while it develops programme budgeting techniques. 

ORGANISATION AND PERSONNEL 

12.7.1 The Organisation Function in the civil service suffers from its subordination to 
finance and personnel but it can never break its connection with these functions. As we see it, 
the organisation function has two main aspects: 

(i) Structure of the Public Service 

(ii) Management Services 

Whatever the resources allocated to any activity by the budgetary process, it is the job of the 
organisation function to specify the optimum organisation within the resources available. 

12.7.2 The central responsibility for organisation must be situated like planning and finance 
in the staff area of government. It must not be subordinate to these functions as at present but 
institutionally allied to them. At Departmental level, organisation as a function of management 
should be the direct responsibility of the Secretary. 

12.7.3 The Personnel Function comprises all activities concerning the provision, develop-
ment and welfare of staffs from their recruitment, through training, performance-appraisal, 
career development, promotion, remuneration and general welfare to retirement and super-
annuation. The main task of the personnel function is to supply the best available people to staff 
the activities of the Government. It should be associated with the organisation function but not 
subordinate to it; it should work under the same overall control as organisation and must have 
the same institutional links with the finance function. Centrally, it must be associated with the 
organisation function; Departmentally, it will be another staff function of the Secretary. These 
arrangements will avoid the present undue subordination to the finance function. 

12.7.4 -The reform and .renewal of the public service, as we "envisage it, will be primarily the task 
of the organisation and personnel functions. The skills, sense of purpose and dedication of the 
staff of these functions to their task are vital. The wholehearted co-operation of all Departments 
is also essential, but the new central organisation must have the authority to lead and the power 
to bring about change. 

12.7.5 We considered whether this central organisation should report to the Taoiseach. The 
Taoiseach is primarily concerned with the overall co-ordination of the activities of the Govern-
ment and in this role he must not be burdened with executive functions. The occupants of this 
high office will vary and the style will vary with the man. On his staff each Taoiseach will employ 
the expertise that appears to him to be necessary but it is unlikely that he will wish, or will find 
it necessary, to become involved with organisation and personnel for the whole public service. 
Furthermore, the organisation and personnel functions will always have regard to financial 
considerations and, to that extent, it is correct that they should continue to report to the Minister 
for Finance although enjoying the status of a separate Department. 

12.7.6 Many of the weaknesses in the present system derive from the subordination of organis-
ation and personnel to the budgetary function within the Department of Finance in the organ-

~ *- *' -• - *—., fi j , * i r, r:'j ' 
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isation beneath the Minister. The Minister's principal function is budgetary and the Secretary's 
professional background should, therefore, be in the economic and financial spheres. Granted 
such background, and the demands on his time, it is unlikely that he will have extensive experi-
ence of organisation and personnel and he will, therefore, have to delegate these functions to a 
deputy. A deputy, however, can never operate with that freedom which is essential and the 
organisation and personnel functions would, in such circumstances, remain subordinate. There-
fore, in our view, these functions should have equal status with and be independent of the 
finance and economic structures. To achieve this, they should report through a separate Secretary 
to the Minister. 

12.7.7 Resistance to change is found in all organisations. We are aware that, in the late 1950s, 
proposals for a reorganisation of the civil service were formulated in the Department of Finance 
but, after consideration by all Departments, were, by reason of the statutory autonomy con-
ferred on Departments, whittled down to affect only the lower ranks of the general service 
leaving the higher levels unchanged. This could happen again but it must not. For this reason 
we believe that there should be an external council which should have responsibility for 
reviewing and reporting on progress towards reorganisation. 

MANAGEMENT AND STAFFING 

12.8.1 All these systems provide the means by which management is exercised throughout the 
organisation. To some extent, management is an innate talent but its techniques are of growing 
complexity and must be learned. Perfect and up-to-date systems will not secure an efficient and 
progressive public service unless it is capably managed and almost everyone with whom we are 
concerned has a responsibility in the organisation and personnel fields. The preparation of the 
future occupants Of senior posts is, therefore, perhaps the most important task of the personnel 
function. It is essential that talent be.identified as early as possible. 

12.8.2 To use our resources more efficiently, there is need for a greater integration of generalist 
and specialist staff in the public service of the future and for the abandonment of outmoded 
positions and attitudes. The public service is bigger and has greater responsibilities to the nation 
than any group recognised as a profession to-day. It has its own standards and, although it 
requires a variety of skills, they are all exercised in the administration of the business of govern-
ment. It is now time that the existence of the separate profession of administration is formally 
recognised. 

12.8.3 Within this profession, some will wish to make a specialist career but a specialist 
career in'the general context of government. By inclination and training the specialist is usually 
devoted to his speciality. On qualification he will normally choose to practise his speciality 
rather than seek generalist work, a fact which is illustrated by experience of recruitment to the 
Administrative Officer grade in the civil service which offers an avenue to the top civil service, 
posts to honours university graduates. Apart from a handful of engineers and scientists, those 
graduates who compete for and obtain these posts have qualified in Arts and Commerce. 
Furthermore, practice in the chosen profession often has the effect of making a man more 
devoted to his calling and less inclined or qualified for other activities. The increasing pace of 
technological development requires the specialist to devote a greater proportion of his time to 
keeping up with his subject if he is to avoid having his qualification become obsolete. This 
devotion to his subject ties a man more firmly to it and makes him less adaptable to other ways 
of life. Nevertheless, there are some persons in specialist positions who could, and would wish 
to, make a greater contribution as administrators. This trend will become more pronounced 
with the integration of generalist and specialist structures. 
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-p. 12.8.4 At the highest levels of the public service, the work is primarily concerned with policy 
£• formulation and general direction and control. In these areas there is a variety of skills, in most 
* of which the top public servant should be expert and with all of which he should be familiar. He 
H must know about the preparation of legislation and how it is processed and be able to apply it, 

be familiar with, and have worked in, the system of Ministerial responsibility to the legislature 
and with all the consequent procedures from answering Parliamentary Questions to attending 

I on Ministers. He should have a wide knowledge of national life to enable him to prepare material 
for Ministers and, above all, he must be aware of the workings of the political system. He must 

| have a sound knowledge of the system of government accounting, parliamentary control of 
f expenditure, public service personnel practices, and management of the public service. The 
I nineteenth century concept of the generalist as the "gifted amateur" disguised the fact that the 

top. public servant is a highly skilled professional. 

12.8.5 To-day, however, many more sophisticated skills are required, a fact which has two 
consequences for the higher reaches of the public service: 

(i) the generalists will need extended formal training, and 

(ii) those specialists with management capabilities should, in addition to formal train-
ing, be given the opportunity to develop for senior administrative posts. 

Ideally, the generalist is the person whose education, formal and informal, has been broad 
enough to enable him to develop a concept of the world around him, full and accurate enough 
to enable him to participate in the process of government. In this sense, the top public service will 
always be composed of professional administrators but access to the top should no longer be 
confined to those who entered the public service by particular competitions. 

REVIEW 

12.9.1 Inherent in the systems we have mentioned are the functions of review and appraisal 
which are carried out at three levels—through the Oireachtas, the Courts and the Administra-
tion itself. 

12.9.2. For the Oireachtas, review can take place in four main ways: 

(i) by debate on new-legislation and on the annual Estimates for the Public Service,' 

(ii) by the statutory requirements that certain reports must be laid before the Oir-

eachtas, 

(iii) by Parliamentary question and motion, and 

(iv) by the review through the Public Accounts Committee of the Appropriation 
Accounts audited by the Comptroller and Auditor General. 

12.9.3 Traditionally, this audit has concentrated on regularity but, in recent years, the 
Comptroller and Auditor General has mentioned that he has, 

"with the encouragement and support of the Committee of Public Accounts, extended . 
the scope of my audit from an examination of regularity into the field of administra-
tive efficiency. This is in line with modern State audit as developed and practised in 
other countries."1 

'Report of the Comptroller and Auditor General on the Appropriation Accounts 1966-67, Paragraph 1. 
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The audit of efficiency is a process requiring complicated new systems which do not yet 
exist in Departments. It seems to us that the effectiveness review and appraisal of schemes 
is also proper to the central and Departmental finance functions where arrangements must 
be made for its performance. When these arrangements are perfected, it should be possible for 
the D&il to inform itself better on the effectiveness of expenditure in relation to agreed goals. 

12.9.4 The facility for the review of administrative decisions by the Courts is part of our 
democratic system. At the same time, there is need for some measure of administrative appeais 
such as already exists in specific areas, e.g., income tax and social welfare, to enable the expedi-
tious and inexpensive remedy of grievances. 

12.9.5 Review should also be built into the co-ordinating systems we have discussed. The 
planning process will continually revise its targets in the light of performance and progress 
towards goals and the financial system will have an increasing emphasis on review and appraisal 
through the audit of effectiveness. Similarly, audits of the efficiency of organisation and person-
nel practices will form part of the new arrangements. Furthermore, although the existence of a 
proper appellate system is an essential in the wider context from the aspect of the acceptability 
of government and the rights of the citizen, it also provides an essential input to the process of 
policy appraisal and review. 

12.9.6 It is also essential that the public service should keep its structure and systems under 
constant review. The report by the external council suggested in paragraph 12.7.7 should provide 
the necessary impetus. 

INFORMATION SYSTEMS 

12.10.1 The working of the systems we recommend and of the ordinary business of Depart-
ments depends to a great extent on the efficiency with which information is collected, stored, 
retrieved and used. As large operating entities, Departments produce quantities of internal 
information essential to their management, about organisation, personnel and finance; in the 
course of their work, Departments collect masses of information about the needs and require-
ments of their clients. In an unmechanised age, this information was stored on files and retrieved 
through registry systems. The introduction of automatic and electronic data processing, at 
first as an aid to manual accounting, now offers possibilities of a sophisticated information 
system. The public service has not yet been able to take full advantage of these possibilities. 

•12.10.2 Much greater resources will have to be devoted to automatic data processing. Many 
' operations which are at present performed manually can be performed more economically and 
more efficiently by computers; other operations which were formerly too complex to perform 
at all can now be performed with the aid of computers. In particular, programme budgeting is 
dependent on a complex flow of information about the progress of expenditure. 

12.10.3 The term "Information Systems" is here understood to include the whole field pf data 
storage, data retrieval, data processing and conversational programming as well as the computer 
facilities and associated software. Operationally, it involves personnel for the analysis, design 
and organisation of information systems as well as the supporting programming staff. In the 
years that lie immediately ahead the efficiency and effectiveness of the whole public service must, 
to an ever increasing extent, depend on the degree to which modern systems of information are 
introduced and developed. The ultimate development would be to have a single Information 
and Computing Centre for the whole public service with advanced time-sharing facilities. The 
timp: required to reach this stage will be determined by the availability of the appropriate staff, 
by the rate of future technical development of computers and associated software and by the 
financial resources allocated. 
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12.10.4 The evidence available from our survey would indicate that the present situation with 
regard to modern information systems in the public service is so fragmented .and, with some 
notable exceptions, so far behind international business methods that it is difficult to go beyond 
recognising the urgent need for a central enquiry to undertake a comprehensive examination of 
the present and future requirements of the service as a whole. Modern techniques in the field of 
information systems are developing and changing rapidly. High level staff are now urgently 
required to carry out a survey to ensure that any new computer equipment will be compatible 
with an overall plan for the development of computers.in the public service and with the equip-
ment in a central Information and Computing Centre. The successful development of a really 
effective information system within the public service could make a material contribution to the 
whole life of the country. 

^ J..W 



CHAPTER 13 

THE PUBLIC SERVICE OF THE FUTURE (1) 

SEPARATION OF POLICY AND EXECUTION: STRUCTURES 

SEPARATION OF POLICY AND EXECUTION 

13.1.1 Since the end of the second world war, the pace of technological development and of 
consequent social change has been incomparably greater than in any other period in history; 
the indications are that the rate of change will accelerate. In this situation, the role of govern-
ment in a modern society becomes more and more concerned with development. Government 
will have to secure, by the optimum organisation of the country's resources, the economic, 
social and cultural development of the people. The task has two essentials—the choice of the 
best policies for progress consistent with the maintenance of essential freedoms, and the efficient 
management of the everyday business of government. We have mentioned that the greatest 
single defect that we have found in the present organisation of the Irish public service is that the 
top levels of the Departments of State are so involved in the press of daily business that they 
have little time to participate in the formulation of overall policy for their Departments-' 
functional areas or in the management of their Departments. We quote the former Secretary of 
the Department of Finance, Dr. Whitaker:1 

"I am not sure now if the biggest problem after all will not be one of organisation— 
how Secretaries and other senior officers can organise their time and work so as to get away 
from their desks and the harassing experiences of everyday sufficiently to read, consider 
and consult with others in order to be able to give sound and comprehensive advice on 
future development policy." 

Unless this defect is remedied, the other reforms we suggest will be, at best, palliatives. 

13.1.2 The problem is not new but it is now urgent. In the Constitution, it is provided that the 
executive power of the State shall be exercised by or on the authority of the Government and 
the Ministers and Secretaries Act originally produced the concept of the Minister as a corpora-
tion sole-responsible for every executive act of his Department. This concept would be unwork-
able if literally interpreted and the civil service works on the convention that the individual civil 
servant acts as directed by his Minister who, when these acts are questioned, accepts respon-
sibility. The working of such a system depends on keeping the number of cases in which the 
Minister is directly involved within manageable proportions; that the system still works, despite 
the increase in the volume of public business since 1924, can be attributed to the adoption of two 
devices which keep down the volume of cases for direct Ministerial attention. The first 
of these is that of the commission to which executive functions are assigned; the second 
is the state-sponsored body. Without these devices, it is doubtful if the system could have 
survived. There is an increasing tendency to assign new executive functions to state-sponsored 
bodies but, even with this, the increased volume of business assigned to Departments involves 
Ministers and their top staff in such a volume of executive work that planning and general 
management of the public service are impeded. 

^The Civil Service and Development: Administration IX, (1961), No. 2. 
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;! 13.1.3 Every new decision to set up a state-sponsored body is an avoidance of the main issue 
involved and we suggest that the time has now come to rationalise the whole structure of the 

X public service. The business of government can be broadly divided into two main elements— 

| (i) the determination and review of policy and the overall management of the public 
| service and 

}; (ii) the execution of settled policy and the detailed management of executive functions. 

| The first element is and must remain the direct responsibility of the Government answering to the 
\ legislature; the second could, as in the case of state-sponsored bodies and subject to effective but 
f non-constraining controls, be assigned to separate units of the public service. It is, perhaps, the 
\ doubts about the effectiveness of the control that have impeded a solution to the problem. 
| There is widespread acceptance that a body freed from the traditional and legal constraints 
'• imposed on the civil service can discharge an executive function more efficiently; if, in the public 
I sector, this efficiency is purchased at the cost of a diminished response to the requirements of 

the legislature and the needs of the people it may be too dearly bought. In our solution, we 
propose that a total look be taken over the whole public service area and that, for the discharge 
of executive functions, the best features of the civil service and state-sponsored body forms be 
combined. 

13.1.4 Since policy and overall direction and control are the vital functions in any organisation,. 
we recommend that these functions should be strengthened in Departments by: 

(a) the freeing of the top staff of Departments from day-to-day execution of policy 
with the consequent separation of day-to-day management of the executive 
functions from the top of the Departments. This will require: 

(b) the creation of effective reporting and communication systems between the top 
policy and management areas and the executive areas. These systems will operate 
through the functions of planning, finance, organisation, personnel and appeals. 

In the following pages, we describe in detail the new concept of a Department which, if our 
recommendations are accepted, will consist of 

(i) the Minister and his closest advisers concerned with policy and overall direction 
and control, and . . . 

(ii) the executive activities assigned to the Minister. •. 

STRUCTURES 

THE AIREACHT. 

13.2.1 We recommend that the business of the public service which directly concerns each 
Minister should be discharged by the central core (which we describe in paragraph 13.2.4) of 
the Department. Since the main characteristic of this business is that it is the personal respon-
sibility of the Minister or, in the Irish language An tAire, we shall use the Irish term "Aireacht" 
to describe this unit of the public service at official level; each Aireacht should, under the 
Minister, be headed by the Secretary. The business of the staff of each Aireacht will be 

(i) The formulation of overall strategy, the general policy of the Department and the 
preparation of legislation. This will be done through the co-ordination by the 
Secretary of alternative policy proposals which he will submit, with his recom-
mendations as to choice, for decision by the Minister. 
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(ii) The co-ordination and continuous appraisal and review of existing policies in 
regard to the executive responsibilities of the Department. 

(iii) With the transfer of executive activities from the Aireacht, it is essential that 
there should be a feed-back to the Aireacht of the cases where the execution of 
policy is causing difficulties. This is an input to the process of appraisal. 

(iv) General direction and control of the executive activities of the Department. By 
this we mean the need to be satisfied that the discharge of these activities is 
efficiently organised and managed. There should be no interference in day-to-day 
management as this would detract from the executive responsibility of unit heads. 

(v) International activities of the Department. 

13.2.2 To enable him to carry out this business, the Secretary should have four staff functions 
reporting to him. These are a Finance Unit, Planning Unit, an Organisation Unit and a Per-
sonnel Unit. Under him, in line, will be a number of functional Assistant Secretaries with 
assigned responsibilities for defined functional areas of the Department. Furthermore it is 
essential, because of the importance of finance, that the head of the Finance Unit should, in 
most Departments, have the rank of Assistant Secretary. 

13.2.3 Under the chairmanship of the Secretary, the Assistant Secretaries, including the head 
of the Finance Unit, should collectively form the Management Advisory Committee of the 
Department on whose advice the Secretary will rely in formulating his proposals to the Minister 
The financial allocations within the Departmental area should, subject to the approval of the 
Minister, be settled by this Committee. The head of the Finance Unit should bring before the 
Committee progress within budgets. We recommend in paragraph 15.1.1 that the Finance Unit 
in each Department should exercise the functions at present carried out by the Supply Division, 
of the Department of Finance. 

13.2.4 The concept of the Aireacht as developed this far is illustrated as follows: 

S E C R E T A R Y 

PERSONNEL ORGANISATION 

ASSISTANT 
SECRETARY 

(FUNCTIONAL) 

PLANNING 

ASSISTANT 
SECRETARY 

(FUNCTIONAL) 

ASSISTANT 
SECRETARY 

(FUNCTIONAL) 

FINANCE 

MINISTER 

% Management Advisory Committee 
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The number of Assistant Secretaries will depend on the number of broad functional areas with 
which the Department is concerned. They will have their personal staffs which should generally 
be small because all executive functions will be excluded. We go further into the staffing ques-
tions in Chapter 16. 

THE EXECUTIVE AREA 

13.3.1 There are at present four main categories of executive body in the public service 

Executive areas of Departments, including Boards of Commissioners and the field 
services of Departments. 
"Non-commercial" state-sponsored bodies. 
"Commercial" state-sponsored bodies. 
Local authorities. 

13.3.2 It is convenient to defer consideration of those areas in which the State has intervened 
to have a commercial function discharged, e.g. transport, electricity and turf production and 
insurance. In our view, these functions require a somewhat different treatment from the other 
executive functions of government and we shall consider them after we have dealt with the other 
activities of government. 

13.3.3 Apart from these commercial-type activities which are carried out by companies or by 
corporations with many of the characteristics of company form, the executive activities of the 
State are carried out by four different types of organisation (if we treat Commissioners within 

• the civil service as a separate category): 

Branches of Departments of State 
Commissioners within the civil service structure 
State-sponsored bodies (non-commercial) 
Local authorities. 

13.3.4 We do not propose to make fundamental proposals about organisation in the local 
authority area; we are, therefore, faced with the executive branches of Departments and the 
non-commercial state-sponsored'bodies. We have not discovered any universally applicable 
principles which dictate whether a particular function should be allocated to a non-eommercial 
state-sponsored body br to "a Department. From our examination of the operation of these 
activities, it seems to us that they can-best be carried out by a form of organisation which com-
bines the advantages of the existing forms. 

13.3.5 We, therefore, recommend that all executive activities (excluding those now carried 
out by local authorities or commercial state-sponsored bodies) assigned to Ministers should be 
divided on a functional basis and operated by units of Departments each headed by a Director. 
Each executive unit should be responsible for execution of policy, for internal management, 
achievement of its goals and submissions in regard to policy. The Assistant Secretary in the 
Aireacht to whom it reports will (in consultation with the Director) be responsible for putting 
forward proposals for 

(i) formulating new goals and policies (in conjunction with the Planning Unit), 

(ii) preparing the budget, reviewing expenditure and controlling progress towards 
goals (in conjunction with the Finance Unit), 

(iii) reviewing policy as a result of appeals and of any advisory input from outside the 
Department, 
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(iv) co-ordinating organisation and personnel (in conjunction with the Organisation 
and Personnel Units) and 

(v) legislation. 

13.3.6 Where executive activities at present exercised by Departments of State are involved, the 
creation of this new type executive unit can be effected by changing the existing Departmental 
organisation structures. Where Commissioners exist, the new structure, will involve little more 
than formalising existing relationships with Departments: 

13.3.7 The non-commercial state-sponsored bodies, which already exist under boards, pose a 
different problem. In general, there appear to have been three main grounds for having some 
executive activities of government discharged under separate boards: 

(i) Introduction to the public sector of a range of specialised experience. 

(ii) The exercise of a degree of discretion in choosing between alternative operating 
policies, the board forming a link between the Minister and the Management. 

(iii) Representation of concerned interests. 

We do not envisage that these boards should be abolished on the introduction of the new 
structures when the non-commercial state-sponsored bodies will become executive units of 
Departments; indeed there may be activities now carried out by branches of Departments which 

. would benefit fiom the introduction of a board, while the need for boards may be minimal in 
some activities which now have them. 

13.3.8 There is, in this solution, an immediate organisational contradiction. For convenience, 
we separate the new executive miits into two categories: 

(i) Executive Offices—units which will discharge Departmental executive functions, 
for example the Veterinary Service. . . 

(ii) Executive Agencies—units which will discharge executive functions under the 
general supervision of part-time boards. In practice, these will be almost wholly 
the present non-commercial state-sponsored bodies. 

An Executive Office will be under the control of a Director who reports to the appropriate 
functional Assistant Secretary; the Executive Agency will have a similar liaison with the'Air-
eacht but it will also have a board whose chairman will have access to the-Minister. In these 
circumstances, a relatively unimportant function assigned to an Executive Agency could occupy 
a stronger position than a more important function assigned to an Executive Office. The logic 
of the situation dictates the solution. If the head of an Executive Agency has direct access to 
the Minister, then it follows that the head of an Executive Office should have similar access. 
It must be emphasised that, having shed their executive roles, Secretaries and Assistant Secretar-
ies are the personal staffs of Ministers. On organisational grounds, therefore, there need be no 
conflict in roles. 

13.3.9 In the new concept, the organisations at present reporting to Boards of Commissioners 
will become Executive Offices with a full-time chairman and board instead of a Director. 

13.3.10 In the local government and health services, the concept of separation between, policy 
and execution already exists though not on a strict functional basis. Instead, a group of executive 
functions is allocated on a county basis to each of 31 authorities. As far as local government • 
services aie concerned, we recommend, as set out in our detailed recommendations on the 
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Department of Local Government, that there should be a split between the central and the 
executive functions on the lines already recommended. We recommend that those executive 
functions now performed in the Department should be transferred to the local authorities. Local 
authorities should be regarded as Executive Agencies, with elected boards, reporting to the 
Minister for Local Government. Health authorities should be similarly treated in relation to the 
Department of Health. 

13.3.11 We must, at this stage, stress the fundamental nature of the change involved in our 
recommendations for the division of each Department into the Aireacht and the executive units. 
Within the Aireacht, the concept of the Minister as a corporation sole, introduced by the 
Ministers and-Secretaries Act, 1924, will be retained. The actions of the officers of the Aireacht 
will remain the actions of the Minister. The Department as a whole, as hitherto visualised, will 
be completely changed in that in the executive units the actions of officials will not be the actions 
of the Minister and it will be necessary for Ministers to confer by statute on newly-created 
executive units all relevant and necessary executive powers and responsibility on the same lines 
as those on which statutory bodies have been set up in the past. .Within executive units, a formal 
delegation of power of decision will also be necessary to officers of appropriate rank. Our 
proposals, therefore, involve, over wide areas of the public service, the ending of the concept 
of the Minister as a corporation sole. At the same time, the Minister, as in the case of state-
sponsored bodies in the past, will be responsible for laying down policy for all executive units 
and replying in the D&il to any queries relating to the discharge of those policies. 

13.3.12 To illustrate what we have recommended so far, the outline of the new structure is: 
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THE EXECUTIVE AREA—REGIONALISATION 

13.4.1 The growth in size and importance of the concept of regional planning and development, 
forces consideration of regional organisation at this stage. Regionalisation is not yet a coherent 
working concept in Irish government but it is being developed in an unco-ordinated manner by 
several separate authorities. It is a development for which there is a demand from so many 
interests that it is likely to be a feature of the future public service. 

13.4.2 Regionalisation has two aspects. From the viewpoint of the central government, many 
Departments have field services which are organised on a regional basis; each Department 
chooses its own region. While in some cases the regional boundaries are drawn to meet the needs 
of the service, in others they give the impression of having been drawn quite arbitrarily. In the 
interests of economy in organisation and of the convenience of the user of the services, some 
co-ordination of regional boundaries would appear to be necessary. From the viewpoint of the 
local authorities, regionalisation is the transfer of some or all of the functions of the existing 
county units into larger territorial entities to secure greater rationalisation and economies of 
scale. This is already pianned for the health services. In the local government area, physical 
planning is envisaged on a regional basis but we understand that regionalisation is not proposed 
for the local government services. The organisation of the local services was not within our 
terms of reference and we were not, therefore, required to undertake "the examina tion of this 
large subject; we had, however, to have regard to the relationship between central and local 
authorities. We consider that, if there are any new proposals for regional bodies, they should not 
form an extra layer of government duplicating the activities of existing authorities. 

13.4.3 In the central government area there is a proliferation of overlapping regions for field 
services of Departments. This appears to be inefficient and wasteful in operation but it may not 
be feasible to standardise all regions. We would not presume to define the regions, which is a 
task for a competent authority with economic, geographical and demographic skills among 
others. It is the considered view of the majority of the Group that, in the absence of a full 
examination of this whole problem and without having full evidence from competent witnesses, 
they were not in a position to make any recommendations other than that a complete study of 
the subject be made by the central organisation unit for the public service. We were further of 
the opinion that the matter at isssue lay outside our terms of reference. 

13.4.4 Our concept of the regional organisation for the field services of a Department of State 
with field services is illustrated in our detailed proposals on the Department of Agriculture. 
Essentially, we see agricultural services in the field as forming a single programme. 

13.4.5 Where a Department has a regionally organised field service embracing a number of 
functions, the organisation becomes: 
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13.4.6 The main feature in this concept is the co-ordination of differing field activities at 
regional level by the Regional Director so that the decision on a matter which involves two or 
more functional areas can be taken at regional level without reference to the central authority. 
As shown above, it is envisaged that the Assistant Secretary responsible for the lead activity will 
be the co-ordinator in the Aireacht. In a very large Department, it may be necessary to have 
activities in the Aireacht co-ordinated at Deputy Secretary level. On purely functional matters, 
the Functional Activities will report to their Functional Assistant Secretaries. 
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13.4.7 There will, in the regions, be a further split into Districts and wherever possible we feel 
that the specialist field staff should be at District level and that there should be a "general 
practitioner" field staff at sub-district level. This is illustrated in the following model: 

DISTRICT 
OFFICER 

REGIONAL 
ACTIVITY C 

"GENERAL 
PRACTITIONERS1 

This offers a chance to integrate "professional" and "technical" officers at the field level and to 
provide the consumer of the service with a single point of contact with the Department. The 
"general practitioner" officer will be able to deal with the majority of cases on his own; when he 
needs specialist advice he can refer to the District level. 

13.4.8 The co-ordination of Departmental planning and executive activities at regional level is 
dependent on the co-ordination of regions. We recommend that when this problem is solved, the 
field activities of all Departments and of local authorities should be co-ordinated at regional level-. 
This raises organisational possibilities of great importance, too much in the future for our study, 
but which call for very early examination by the central organisational unit for the public service 
and, because it impinges so much on local government, in conjunction with the proposed 
Department of Regional Development. 

-THE COMMERCIAL STATE-SPONSORED BODIES 

13.5.1 The commercial state-sponsored bodies have now to be fitted into the new structure. 
In this area, the separation of the non-commercial bodies, the organisations that are mainly 
other arms of government for the execution of governmental functions, from the commercial 
bodies enables us to see the problem more clearly. 

13.5.2 The creation of the commercial state-sponsored bodies was motivated by the desire to 
give them commercial freedoms and to have them operate in a commercial environment. Indeed, 
a feature of some of the earlier commercial bodies was their constitution as public companies 



THE PUBLIC SERVICE OF THE FUTURE—SEPARATION OF POLICY AND EXECUTION 1 6 3 

with the expectation that, when they made good, their equity capital would be taken up by the 
' private sector. This attitude has changed and, since they are not now likely to move to the private 

sector, the commercial bodies must be effectively integrated in the public sector. 

13.5.3 While we refer to these bodies as commercial, it must be remembered that they are all 
instruments of public policy and cannot operate with full commercial freedom, but if commer-
cial standards are applicable at all in the field of government, they are applicable in this area. 
The role of these bodies as instruments of public policy requires that they too should be answer-
able in the first instance to Ministers but their commercial role indicates a different form of 
relationship from that best suited to the non-commercial bodies. 

13.5.4 Many of these bodies do not produce a return on the capital invested by the State. Their 
efficiency would to some extent be tested if they were required to aim at payment of the interest 
charged to taxation on the capital moneys advanced to them and then either to provide the 
greatest profit possible, or to reduce charges to the consumers. It is by such financial targets 
rather than by detailed control that the commercial activities of the State should be managed. 
The skills required by the staff dealing with these bodies in the responsible Aireachts should, 
therefore, be mainly financial and economic. 

13.5.5 A commercial state-sponsored body providing a "social" service or national require-
ment presents a special problem. The cost of the provision of these services should, if the body 
cannot recover it from its other operations, be charged to the State at cost, the figures to be 
verified from time to time by independent auditors. The isolation of such losses will be essential 
as the concept of programme budgeting progresses. General reference by state-sponsored com-
panies to losses on unprofitable activities which they are obliged to operate are not enough. 
If an activity is making a loss, this loss should be identified and the question of continuance of 
the activity should be a matter for decision by the Government on a cost-utility basis. We are 
not advocating that all loss-making activities of commercial state-sponsored bodies should be 
subsidised, but that their cost should be known and the utility of the service involved appraised. 

13.5.6 We, therefore, recommend that the commercial state-sponsored bodies should operate 
as far as possible to commercial standards with clearly defined goals and the definition of these 
goals must be a continuing task of government. The review of goals is an urgent task and should 

• be undertaken immediately. The goals having been defined for a particular body, their attain-
- ment is a matter for the board j the appraisal of the degree of success achieved in their attain-

ment is a matter for the responsible "Minister. The subject is immensely complicated, not least-
by the assignment of non-economic goals to commercial bodies either "in the national interest" 
or "for social reasons", two vague terms which indicate that the bodies are carrying out a func-
tion of government. If the activities of a commercial body were carried out by private enterprise, 
the single goal of maximisation of profit would tend to ensure that only economically viable 
activities were carried out and that the "social" goals were eliminated. The state-sponsored body 
cannot do this and the danger is that the acceptance of social goals may encourage the un-
necessary continuance of economically unjustifiable projects. 

13.5.7 We recommend, therefore, a much greater breakdown of the activities of commercial 
state-sponsored bodies by sub-goals. Where activities are economic and producing an acceptable 
return on investment, there should be a minimum of interference by the Aireacht, where achiev-
ing the goal involves a loss, the Aireacht should be made fully aware of the position and the 
possibility of achieving the goal by alternative means should be constantly explored. It will take 
a long time before this system can be fully operational. In the beginning we recommend that 
Aireachts should concentrate on seeking the breakdown of activities of commercial bodies which 
are making overall losses. Those bodies which operate with satisfactory profits are a much lower 
priority for this operation. 
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13.5.8 There is a choice of structural arrangements to achieve these ends. Whatever the merits 
for Britain of the recommendation of the Select Committee on Nationalised Industries that there 
should be a new Department to deal with all commercial state-sponsored bodies, we do not 
accept that it would be appropriate here. There are roughly 55,000 employees in our commercial 
bodies; the Department of Transport and Power deals with bodies employing almost 45,000 of 

- these. The estimated direct capital requirements of all state-sponsored bodies for 1969/70 is 
£84.6 million; of this £24.2 million is for industrial and agricultural credit and industrial grants 
and of the remaining £60.4 million, £51.4 million is for the commercial state-sponsored bodies in 
the Transport and Power group. Any new Department to deal with our commercial state-
sponsored bodies would largely duplicate the activities of the Department of Transport and 
Power. Apart from this, the concept cuts across the whole reorganisation of Departments on a 
functional basis set out in Part 2. 

13.5.9 An alternative arrangement is a holding company for the whole range of commercial 
companies or a number of holding companies each for a related group of activities. We reject 
the idea of a single company on grounds set out in the preceding paragraph. The concept of a 
number of holding companies partly overcomes these objections but it would be satisfactory 
only if the bodies were completely commercial. We recognise that few of these bodies can ever 
be completely commercial; almost all have some governmental roles and we see no merit'in 
introducing a further layer of authority between the policy-making and executive areas in such 
cases. 

13.5.10 We recommend, therefore, that commercial state-sponsored bodies should be linked 
to the Aireachts to which they are functionally related. For example, Ceimici Teoranta should 
move to the Industry and Commerce area and Comhlucht Siuicre Eireann Teo. and Erin Foods 
should move to the Department of Agriculture. The sponsoring Departments should not 
interfere in viable commercial operations but should actively engage in the definition and 
review of goals, the appraisal of results and the control of capital expenditure. Each functional 
Assistant Secretary should have responsibility for this and should, therefore, maintain con-
tinuous liaison with the Chief Executive of the body concerned. Where commercial standards 
are involved this will require a strengthening of commercial skills in the Aireachts; we shall 
deal with this in our recommendations on systems and operations. 

13.5.11 Our aim, therefore, is to have the "commercial" state-sponsored bodies appraised, as 
far as possible, by commercial criteria. This raises the question of whether the same system 
should not be applied to the Postal and Telephone services which are at present carried out with 
reasonable efficiency within a Department of State. Some of the defects of the present service are • 
partly related to the obligation to provide a daily postal service to remote areas and to the 
shortage of capital for worthwhile development. However, these services enjoy a greater mono-
poly than the other commercial activities of the State. There is no practical alternative to using 
the post and the telephone. As a very worthwhile experiment, we recommend that the operation 
of postal and telecommunications services should not for the moment be transferred to the com-
mercial state-sponsored body area but should be organised within the new civil service on an 
Executive Office basis. The progress and success of this new concept should be compared 
with, say, the operation of the Electricity Supply Board in attaining its defined goals, and from 
this study, a definitive indication of the relative merits of the Executive Unit and commercial 
state-sponsored body concepts for the performance of commercial activities undertaken by the 
State should emerge. 

THE DEPARTMENTS OF STATE 

13.6.1 We can now say in more detail what we mean by a Department. The Departments of 
State should comprise those units of government service headed by Ministers, amongst which 
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the administration and business of the public service is distributed by law. The components of a 
Department should be: 

(i) The Aireacht, the top level policy-formulation, direction and control area of the 
Department, and 

(ii) The Executive Units where settled policy is carried out. We envisage Executive 
Units as comprising Executive Offices to discharge those functions now allocated to execu-
tive branches of the civil service, and Executive Agencies to discharge those functions now 
mainly allocated to non-commercial state-sponsored bodies. 

13.6.2 All the staffs of Departments will become members of the new civil service. 

13.6.3. The local bodies should have the same reporting relationships to the appropriate 
Departments as have the Executive Agencies, and their staffs, as members of a single local 
government service, considered also as members of the public service. 

13.6.4 The commercial state-sponsored bodies should.not become integral parts of the Depart-
ments but their Chief Executives should have a close association with the appropriate Assistant 
Secretaries in the Aireachts. The staffs of these bodies should be regarded as members of the 
public service. 

13.6.5 It is essential to our concept that there should be a precise definition of the roles of the 
different Aireachts and Executive Units; there must be no duplication of roles or functions 
between the two areas. 

13.6.6 The separation of policy from execution will help to solve two problems which are 
present in the existing organisation. The first of these is decentralisation which we mentioned 
in Chapter 10. The regionalisation of field services will cause a devolution of business throughout 
the country and, while each Aireacht must remain in Dublin, many executive units can be 
situated in other centres. The transfer of the entire executive area of a Department would give 
rise to personal problems for the staff which could be mitigated if, instead, one executive unit 
from each of several Departments were transferred to the selected country towns. Exchanges 
of staff within the Departments, between the transferred units and the dther areas of the Depart-
ments, could be arranged to suit the wishes of at least some of .the staff concerned. --

13.6.7 Secondly, the problem of the anonymity of civil servants is, at the moment, related to 
the lack of definition of roles which our proposals should help to remedy. When policy and its 
execution are inextricably mixed with overall Ministerial responsibility for both, the civil servant 
does not in theory exist and cannot, therefore, be seen to exist. If policy-formulation and overall 
direction and control are undertaken by the Aireacht as the Minister's staff, then the officers of 
the Aireacht must continue to operate in the same anonymity as to-day. We see no reason, how-
ever, why those discharging executive roles should remain.anonymous. The practice in state-
sponsored bodies and local authorities tends towards the identification of public servants and it 
would emphasise responsibility if public servants in executive areas were known to the public. 
We deal further with the question of communication to the public in paragraph 15.6.6. 

13.6.8 The structure we have outlined will operate through the systems we next recommend. 
The introduction of the new structure cannot of itself solve the problems; indeed, if introduced 
before the systems are operative, it. might make things worse and for this reason we supply our 
concept of an implementation programme by which the restructuring could become operational 
in a controlled manner. 
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A P U B L I C S E R V I C E D E P A R T M E N T 

STRUCTURE 

14.1.1 We recommend, as discussed in paragraphs 12.7.1-7, that the central organisation and 
personnel functions for the public service should be removed from the Department of Finance 
and assigned to a new Department. The reorganisation of the public service should be the 
responsibility of this Department which we call the Public Service Department. 

14.1.2 We recommend that the Public Service Department should report to the Minister for 
Finance. We have discussed the reasons for this in paragraph 12.7.5. Organisation and personnel 
cannot easily be divorced from the budgetary function; each function is concerned with the 
deployment of manpower, the principal resource of all organisations, but it is essential that 
organisation and personnel have their own voice to the Minister. When the three functions are 
combined in a single Department, the budgetary function inevitably takes precedence; the urgent 
financial business must get first attention. 

14.1.3 The Public Service Department will havfe three main functions—Organisation, Personnel 
and Procurement. A central body must take an overall view of the structures and organisational 
requirements of the public service as a whole. Similarly, the personnel requirements of the service 
must be co-ordinated and procurement must also be related to total requirements. While we 
envisage much greater responsibility for these matters in Departments, the. activities of the 
individual Departments must be related to a common policy. 

14.1.4 While, beneath the Minister for Finance, the separation from the budgetary function is, 
in our view, desirable, an institutional link must be forged. We do this by making the Assistant 
Secretary (Budget) in the new Department of Finance a member of the Management Advisory 
Committee of the Public Service Department. We recommend that, under the Secretary of the 
new Public Service Department, there should be four Assistant Secretaries, one each for Organisa-"' 
tion, Personnel, and Procurement. The fourth Assistant Secretary responsible for Remunera-
tion, will also be responsible.- for Superannuation. These four Assistant Secretaries and the 
Assistant Secretary (Budget) in the Department of Finance should be members of the Manage-
ment Advisory Committee responsible to the Secretary for formulating policy, initiating action 
and co-ordinating activities. The Secretary should act as Chairman of this Committee. 

14.1.5 This Department should have the normal organisation and personnel units. These 
should be small but should exist separately from the line functions of the Department to avoid 
entangling the main organisation and personnel Divisions in domestic matters. There should 
also be a finance unit and a planning unit aind arrangements should be made to have the head of 
the planning unit made a member of the Executive Committee of the Institute of Public Adminis-
tration by the appropriate procedure as recommended in paragraph 15.2.10. 

14.1.6 The reorganisation of the public service and its subsequent maintenance at the highest 
possible level of efficiency is a matter of such great public interest that it must be subject to a 
dynamic for adaptation from outside and it must be seen to be continuously adapting itself. We, 
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therefore, recommend the establishment of a Public Service Advisory Council of eight persons— 
four from the private sector, three from the public sector and the Secretary of the Public Service 
Department,—to survey the progress of the reorganisation of the public service. Appointments 
should be for a term of two years but, initially, to preserve continuity, one person from each 
sector should be appointed for four years, one from each sector for three years and one from the 
public and two from the private sector for two years. The Advisory Council should review the 
work of the Department and its progress in the reorganisation of the public service in a report 
presented to the Minister for Finance and the Public Service each year. This report, after consider-
ation by the Government, should be laid before the Oireachtas. While procedure will be a matter 
for the Council itself, we envisage that it will meet frequently. It should be able to suggest new 
methods and techniques but should not have executive powers. Its members should be nomin-
ated by the Government and, to secure an incentive for change from outside the public service, 
the Chairman should also be nominated by the Government from the private sector represen-
tatives. 

14.1.7 Beneath the Assistant Secretaries for Organisation and Personnel we recommend that 
there should be a number of Directors. We use the term Director to emphasise their respon-
sibility; their grading will eventually depend on job classification. Under the Assistant Secretary 
for Organisation, there should be Directors of Structure and Management Services and, under 
the Assistant Secretary for Personnel, there should be Directors of Recruitment and Manpower 
Development. 

14.1.8 The structure of the Public Service Department will be as follows: 
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PUBLIC SERVICE DEPARTMENT DEPARTMENT OF FINANCE 
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SYSTEMS AND OPERATIONS 

THE ORGANISATION FUNCTION—BUDGETARY CONTROL 

14.2.1 In the traditional civil service structure, the "Establishment" function in the Depart-
ment of Finance (now the responsibility of the Personnel Division) is responsible for control of 
staffing. We recognise that the Establishment function consists of 

(i) the function of controlling the amount of expenditure on staff, 

(ii) the organisation function of determining the organisation and its requirements in 
systems, equipment and material and 

(iii) the personnel function of providing and developing the necessary resources of 
manpower. 
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The three functions operate together, with the budgetary function playing the lead role. The 
keeping of expenditure on staff within bounds is the main objective of establishments policy; 
this is done in two main ways—by limiting the number of staff employed and by controlling 
the rates of pay. Since the advent of conciliation and arbitration for the civil service, the power 
to limit expenditure by controlling pay levels is affected by the operation of arbitration and, 

| consequently, control of expenditure has more and more concentrated on the limitation of staff 
| numbers. Because the effective control of staff numbers' depends on the amount of services to be 
j; provided, the power of the Personnel Division to control numbers is limited once the decision 
'j has been taken to provide a new service. We have recommended that the central organisation 
| and personnel functions should move to the new Public Service Department. The budgetary 

function should remain with the Department of Finance. 

t 

14:2.2 Primarily, the control of expenditure is a budgetary question; whether a new service is 
warranted or whether an existing service is to be continued should depend, in the first instance, 
on the value to be got from it; if the utility of one service is greater than that of another costing 
the same amount, the order of priority is evident. Staff costs should be part of the total budget 
and if an activity is warranted it should be staffed to give value for money. The Budget Division 
in the Department of Finance will, therefore, sanction the amount to be spent on staff for each 
of a Department's programmes. The responsibility for securing that a function is effectively and 
efficiently staffed will be placed on the Secretary of the operating Department who will have the 
two staff units for organisation and personnel to advise him. 

14.2.3 The increased responsibility of Departmental Secretaries for staffing will require that 
annual staff budgets should be accompanied by projections over several years. The staff budget 
having been settled, the Departmental organisation unit should set the organisational structure. 
]t will have two jobs (i) structuring the new function and (ii) management services which will 
have the task of determining the optimum combination of staff and ADP facilities. In this task 
the organisation unit will co-operate with the organisation side of the Public Service Depart-
ment. The provision of the necessary staff will be the responsibility of the Departmental per-
sonnel unit. 

THE N E W ORGANISATION FUNCTION 

14.2.4. Under the Assistant- Secretary (Organisation) in the Public Service Department there 
will be two Directors.: Structure .(Implementation and Review), and Management Services. 

14.2.5 The DIRECTOR OF STRUCTURE will be primarily responsible for the structure of the whole 
- public service and will have the central pool of expertise on organisation. We recommend that 

he should build up, within his function, resources of organisation and management talent equal 
to those of the best management consultants. He should be capable of appraising the total 
structural and organisational requirements of the public service; he must be familar with public 
service practices abroad and with private sector organisational practices. A very high class 
officer will be required. No expense should be spared on developing his staff in the skills of 
organisation and management by training at home and abroad, by the exchange of visits and 
information with foreign public services and by giving them every opportunity to learn from 
operations in the public service. We have mentioned the large sums that have been spent by indi-
vidual units of the public service on the engagement of management consultants, resulting in 
benefits for the organisations concerned but leaving little behind in the public service as a wholfe. 
We have found from our own experience of management consultants that much can be learned 
from the really good consultant. For the future, we recommend that in every management con-
sultancy job of any consequence undertaken by outside consultants for any unit of the public 
service, an officer from the staff of the Director of Structure should participate and bring back 
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to the centre of the public service the expertise acquired. In this way, the public service will get 
the expertise that is not now being fed into the common pool and the use of management 
consultants can gradually be reduced to cover only specialised operations for which it would be 
uneconomic to retain specialists in the public service. 

1 4 . 2 . 6 The Director of Structure will be responsible for holding a centralised record of the 
organisational requirements of the public service. In determining structures, he will become 
aware of the skills and talents needed in the various areas of the public service. This knowledge 
should be recorded and should be supplemented by reports, on demand, from each area of the 
service and a central record should be maintained in the central structure section. This record 
should eventually involve ADP and should be co-ordinated with the central records of man-
power-development and training on the personnel side. 

1 4 . 2 . 7 The Director of Structure will be in charge of the reorganisation of the public service 
and the implementation of those reforms decided on following this Report. He must also ensure 
the continuous updating of structures and organisation in the future and should encourage 
research into these problems. 

1 4 . 2 . 8 The Director of Structure will also be responsible for the reorganisation of public 
service grading. In this he will work in close touch with the Remuneration Division on the 
personnel side. The question of job evaluation , about which we have heard divergent views, is 
immediately raised. In the main, it has been argued that jobs can be analysed by various methods 
and evaluated according to an agreed system. Some of the staff who raised the question with 
us maintained that it should be possible to have jobs evaluated across the public service; 
others that it is possible to evaluate jobs only by reference to their value in particular organisa-
tions. The defects of job evaluation are well known; in the first place, no matter what the system 
employed, a subjective weighting must be attached to the various factors involved: difficulty, 
skill, educational requirements, responsibility, etc., which are not mutually convertible; secondly, 
the assignment of a money value to the jobs as rated must begin with the somewhat empirical 
assignment of a money value to a basic job and the still more empirical assignment of differen-
tials. Nevertheless, there is continuous progress in the techniques for classifying jobs by reference 
to their importance in the organisation in which they occur. The task is difficult and requires 
skill and knowledge of developments in the subject at home and abroad but it must be under-
taken if we are to arrive at a more rational grading structure than exists in the public service. 
We recommend that the task of job classification for the purpose of reducing the variety of 
grades in the top. reaches of the public service should be assigned to the Director of Structure. 
We discuss how this might be done in paragraphs 1 4 . 7 . 4 - 6 . 

1 4 . 2 . 9 The DIRECTOR OF MANAGEMENT SERVICES will be responsible for deciding the manage-
ment services required in each organisational unit. Once again, an officer of exceptional capa-
bility will be required. He must keep fully abreast of all new and rapidly advancing techniques 
in management; in particular, he will need to keep in close contact with the Assistant Secretary 
(Budget) in the Department of Finance to ensure that the public service is supplied with all the 
management skills needed for programme budgeting, with the Director of Structure, to ensure 
that all known consultancy skills are employed, and with the personnel side to secure that 
adequate training is provided in these new skills. The central organisation and methods 
unit of the public service should report to him and we would recommend that it should pay 
particular attention to the modern techniques in the field of work measurement and clerical 
productivity where worthwhile improvements should be possible in the public service. 

1 4 . 2 . 1 0 A major function of the Director of Management Services will be information systems 
and Automatic Data Processing. The ADP section should contain the central Information 
Systems and Computing Unit for the public service and should be the central reservoir of these 
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skills. Because of its importance in the future of the public service, it is essential that this function 
be strongly staffed. In this field where technical expertise is at a premium, it may be necessary 
to employ experts on short-term commissions and we envisage that the top Information Systems 
and ADP man may have to be employed at a very high rate of pay. 

THE PERSONNEL FUNCTION 

14 .3 .1 The Assistant Secretary for Personnel will have two Directors—Recruitment and Man-
power Development. Remuneration is also a personnel function but, because of the importance 
of this subject in the public service, we are recommending that there should be a separate 
Assistant Secretary for Remuneration who should work in close contact with the Assistant 
Secretary for Personnel. 

1 4 . 3 . 2 THE DIRECTOR OF RECRUITMENT should be responsible for . 

(i) All recruitment at present carried out by the Civil Service and Local Appointments 
Commissions. 

(ii) Promotion 

The office of the Civil Service and Local Appointments Commissions should become an Execu-
tive Office with the normal reporting arrangements to the Public Service Department. The 
Director of Recruitment will be responsible for general policy formulation and overall direction 
of recruitment and promotion; the executive business of recruitment and promotion will be for 
the Commissioners. Recruitment to the lower grades will require much thought from the Direc-
tor of Recruitment. The question of common recruitment and improved selection techniques 
are all matters needing attention. For the grades with which we are concerned, from Assistant 
Principal level upwards, all vacancies which are not to be filled by open competition should be 
advertised over the whole public service including commercial state-sponsored bodies which 
have reciprocal arrangements. We would envisage that the staff of the Commission would 
assimilate and use the techniques employed by competent selection consultants with participa-
tion by the personnel officer from the unit of government concerned in each case. In this way 
the Executive Agencies can be gradually brought iri to the central selection process. We do not 
recommend that the commercial state-sponsored bodies should be involved, except as indicated. 

1 4 . 3 . 3 THE DIRECTOR OF MANPOWER DEVELOPMENT will be primarily responsible for the devel-
opment of manpower resources of Departments. He will need to have a record of all serving staff 
with their skills and abilities and this central record will be associated with the record of require-
ments kept by the Director of Structure. From the known requirements of Departments, he 
should co-ordinate training facilities for those who need and can benefit from them. 

1 4 . 3 . 4 Closely allied with this, will be the need for promoting career development over the 
public service. An early task of this function will be the development and establishment of a 
service-wide system of regular personnel appraisal. / 

1 4 . 3 . 5 While Departments will be mainly responsible for the development of staff at the lower 
levels, we believe that the lack of management training at the higher levels is such a fundamental 
defect in our system that its remedy must be the responsibility of the central personnel function. 
Everyone who attains the rank of Assistant Secretary should have had the benefit of one or more 
full-time and extended courses to develop his potential and we would recommend that at any 
stage of an officer's career when it appears from the structure of his Department or from his 
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(11) The non-commercial state-sponsored bodies, the new Executive Agencies. 

(iii) The staffs of local and regional authorities. 

(iv) The commercial state-sponsored bodies. 

(v) The Army, Garda and Teachers. 
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PROCUREMENT 

14.5.1 We have noted the fragmented state of the procurement function over the civil service. • 
In general, control over civil service procurement is operated rigidly with inadequate regard to 
the needs of the users; in some state-sponsored bodies, the standard of domestic supplies is 
higher but (the procurement activities of individual bodies are not subject to any universal 
.standards. We recommend that there should be an Assistant Secretary in charge of public 
service procurement in the Public Service Department. The occupant of this post should be 
highly skilled in modern procurement techniques. His function should be to standardise all 
public service procurement practices at the level of the best modern practice combining economy 
with attention to the needs of the user. An urgent matter for consideration is the rationalisation 
of Departmental accommodation. 

14.5.2 If we leave aside the procurement requirements of the Defence Forces which we deal 
with separately when we consider the Department of Defence, we find that central procurement 
for the civil service is split between the Office of Public Works (premises and furniture), the Post 
Office Stores (vehicles, uniforms and miscellaneous stores) and the Stationery Office (stationery, 
printing and office machinery). We recommend that these and any similar small procurement 
functions should be included with the Combined Purchasing Section of the Department of 
Local Government in a new central procurement office, an Executive Office reporting to the 
Procurement Division of the Public Service Department. This office should operate a central 
control over the utilisation of expensive equipment e.g. engineering stores and computers which 
are used by several Departments. It should carry out all central purchasing where this course 
gives benefits of scale, but individual units of the public service which can do their own procure-
ment more efficiently should be encouraged to do so. In a great number of cases the office may 
adopt the role of adviser and consultant rather than of supplier. The specialised requirements of 
Departments will be the business of Executive Units who should have their own procurement 
functions. 

OPERATIONS 

GENERAL OPERATIONS 

14.6:1 The Public Service Department will be divided between the two functions, Organisation 
and Personnel, which will be repeated in Departments. Procurement and Remuneration are 
separate Divisions in the Public Service Department but in Departments they should be included 
in the Organisation and Personnel Units respectively. For procurement, specialised require-
ments of Departments will, as indicated in paragraph 14.5.2, be the responsibility of their execu-

' tive units. It is desirable that, at the early stages of their careers, as many people as possible 
should gain experience in these areas but, at the higher levels, specialisation is necessary and 
should provide a career for people with the necessary aptitudes. There should be mobility 
between the Public Service Department and Departmental Units, and staff who will specialise 
in either function should have an opportunity to acquire experience on both the Organisation 
and Personnel sides. As a result of this mobility, the Public Service Department will be familiar 
with all officers in the higher organisation and personnel posts in Departments. As only first 
class people should be employed on the work we recommend that the Public Service Department 
and the head of the Department concerned should participate jointly in the selection of officers 
to fill the top posts in each Departmental organisation and personnel unit. 

14.6.2 The role of the Organisation and Personnel functions in Departments can now be 
specified more exactly. Primarily, the control on staff costs should be budgetary and exercised 
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by the Department of Financc through constant budgetary pressure. The Secretary should be the 
overall manager of his Department having the overall responsibility for seeing that all areas of 
the Department are properly organised and functioning. To enable him to discharge this 
responsibility, the planning, organisation and personnel functions report directly to him in a 

- staff capacity. Beneath the Secretary, each functional Assistant Secretary should be responsible 
for co-ordinating the activities of the executive units reporting to him, and the Assistant Sec-
retary should hold each executive unit head, under his board where applicable, personally 
responsible for the organisation, staffing and management of his function as well as for achieving 
its defined goals. When the budget for each unit has been fixed, it will be the'responsibility of the 
executive head to see that the organisation within the unit is the best possible with the financial 
resources available. In this task, he will draw on the resources of the Departmental Organisation 
Unit through the functional Assistant Secretary. Once the organisation has been settled, per-
sonnel needs will be filled by a similar process in consultation with the Departmental Personnel 
Unit. 1 

14.6.3 The Departmental Organisation and Personnel Units should, in turn, draw on the 
expertise in the central area of the Public Service Department. In addition, they will be respon-
sible for notifying to the Public Service Department the organisational needs and the resources 
of personnel and skills available in all areas of the Department, both in the Aireacht and in the 
Executive Units. Under this system, budgetary control is shifted to the financial side and the 
organisation and personnel functions become the sources of help and advice to management 
in achieving efficiency in operations. 

14.6.4 In this concept, the main pressure towards economy is financial; the organisation and 
personnel functions become primarily advisory and consultative and directed towards efficiency. 
This change in relationships should promote the greatest confidence of Departments in the 
Public Service Department and the reform and reorganisation of the public service should be 
secured by co-operation. The institutional arrangements we propose will assist this process. 
The Public Service Department will, through its Minister, report to Government in a staff 
capacity just as the organisation and personnel units in Departments will be staff units for the 
Secretary; the Public Service Advisory Council will examine and report on the progress achieved 
each year. The Public Service Department will have, as its main aim, the bringing of organisa-
tion and personnel practices in the public service up to the best standards in all executive units 
and, through the communications channels established, it will be aware of where units are lag-
ging behind. 

14.6.5 In spite of this, there may well be the case, particula|§rin the early stages of the new. 
system,inhere a particular Department may .not wish to accepShe organisational or personnel 
proposal's of the Public Service Department on the grounds that management feels it would not 
be able adequately to discharge its functions with such arrangements. Within the operating 
Department's area, the matter must be resolved by the Secretary of the Department who is the 
top manager with the main organisation and personnel staffs of the Department at his disposal. 
Provided the alternative arrangements proposed by the Department do not breach the funda-
mental requirements of organisation and personnel, we recommend that the particular unit 
concerned should, on the responsibility of its executive head and on the overall responsibility 
of the Secretary, be allowed to proceed with its proposals. To ensure the greatest degree of 
responsible management, the greatest possible discretion should be given to Secretaries in 
this area. If, however, the Minister for Finance and the Public Service feels that a question of 
principle is involved he may bring the matter before the Government. 

14.6.6 In the great majority of cases, differences of view should be settled by consultation and 
the unity of the public service will be achieved through the communication systems. To ensure 
that the reorganisation is proceeding smoothly and, at a later stage, to ensure that the public 
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service continues to keep itself up to the requirements of changing circumstances, we recommend 
an administrative audit of selected units each year. This audit should be conducted by a joint 
team, from the Organisation and Personnel Divisions of the Public Service Department and 
should cover such matters as general structure and organisation, O & M, including clerical 
productivity, efficiency and ADP as well as personnel practices. The number of units to be sel-
ected will depend on the resources available and should comprise: 

(i) A number of units selected by lot by the Advisory Council. 

(ii) Those where it appears from the review of effectiveness carried out on the budgetary 
side that, for organisational reasons, goals are not being achieved or are being 
achieved at disproportionate costs. 

The aim of this audit will be to secure that the organisation of units is the best for the functions 
performed, that personnel practices are up to the best standards and that discrepancies in such 
practices between units are avoided. 

14.6.7 The administrative audit should not normally apply-to the commercial state-sponsored 
bodies except where: 

(i) The Board of a body request the assistance of the Public Service Department for 
purposes of rationalisation. 

(ii) The responsible Minister requests the assistance of the Department because of 
evidence of grave organisational defects which are impeding efficient performance 
by a body. 

PARTICULAR OPERATIONS 

14.7.1 The main aim of our recommendations so far has been to improve the quality of the 
policy formulation process and to free the execution of policy from all unnecessary constraints, 
under competent and adequately accountable management. The institutionalisation of the 
planning function and its association with the finance and review functions, which we discuss in 
detail in the next chapter, will enable a wider range of adequately quantified alternative policy' 
lines to be considered by the chief advisers to Ministers. Freed of the overburdening weight of > 
detailed involvement in day-to-day executive areas, these top advisers will be able to concen-
trate more on the development of policy and, thereby, improve the quality of their advice to 
Ministers. The second role of the top staff of Departments—the general management of the 
public service—is no less important, for it is on the quality of this management that the effect-
iveness of the application of policy depends. Furthermore, a main task of management is the 
identification and development of the future managers and if.there is a failure to maintain and 
improve the levels of managerial talent, no institutional arrangements can make up for it. We 
deal now with some particular issues of management and operation in the public service. In the 
next chapter we make what we consider are the essential recommendations about planning, 
policy formulation and finance; something more remains to be said about organisation and 
personnel matters. 

14.7.2 We are confined by our mandate to the higher levels of the civil service and in what 
follows we are referring to grades within the scope of our mandate. Furthermore, the final 
requirements of the public service may be further changed as the organisation side of the new 
Public Service Department gets down to its task but we, nevertheless, make the following 
recommendations in the light of our examination of the position. 
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J 4.7.3 In our detailed examination of Departments, we deal with the problem of the existence 
of dual structures (referred to in paragraphs 10.11.1-9) in some units of the civil service and our 
solution in each case is for the creation of a unified structure for the performance of each function 
now organised on a dual-structure basis. We recommend accordingly; in practice, this should be 
achieved by the particular recommendations which we make on grading and remuneration, 
recruitment and promotion, appraisal, career development and training and. retirement and 
superannuation. 

14.7.4 We recommend that the existing system of classes and grades at the levels covered by 
our mandate should be abolished and amalgamated into a single structure. 

14.7.5 There are at present four basic levels in the general service spanning the higher civil 
service—Assistant Principal, Principal, Assistant Secretary and Secretary. (The Department of 
Finance has a separate higher structure and there are some intermediate posts like Deputy 
Secretary in other Departments.) Almost all other pay scales for higher civil service grades, 
including Departmental and professional grades, are based on the scales for these grades. 
We recommend that there should be, say, ten salary ranges covering all staff, Administrative, 
Departmental and professional from and including the levels of Assistant Principal to Secretary 
(the actual number will require a detailed study) and that all existing grades in the higher service 
should be brought into the new structure with common titles. For example, there might be four 
basic grades in the new service; Secretary, Assistant Secretary, Principal and Assistant Principal. 

i The Secretary and Assistant Secretary would each have two different ranges depending on 
I' responsibility. Principals and Assistant Principals would have three ranges each. The Assistant 

Principal ranges, for example, would cover posts at present at sub-Assistant Principal level, 
posts at normal Assistant Principal level and posts at super-Assistant Principal level. Officers 
would retain their Departmental titles but would fundamentally belong to the general structure. 
For example, the Directors in the Public Service Department might be in the top Principal 
grade. For as long as sex-and marriage-differentiation continues, each of the ranges referred to 
would-have to have its differentiated equivalent. 

14.7.6 Initially, the regrading should be done by the simple process of fitting existing grades into 
the new structure. In many cases no change in scales would be necessary. In exceptional cases, 
officers should be allowed to keep their existing scales on a personal basis. A system of job 
classification should be developed to review the operation of the new grading structure and make 
any necessary adjustments. This should be the responsibility of the Director of Organisation 
working in conjunction with the organisation.units in Departments. 

14.7.7 We recommend that the grading structures should be flexible to suit the needs of the 
individual functions and there should be no attempt to prescribe a rigid structure to cover all 
Departments. The Public Service Department, with its growing experience, will have an overall 
concept of appropriate structures. 

14.7.8 We do not attempt to suggest what should be the proper levels of remuneration for 
particular posts; the new Review Body on Higher Remuneration in the Public Sector, will be 
concerned with the pay of staff within our mandate. The public service should not pay rates 
ahead of those in comparable employments; it cannot normally compete with the determined 
outside bidder but must appeal to the ideals of national service in offering its staff reasonable 
remuneration. Nevertheless, persons with scarce skills will sometimes be required in specialised 
areas and, in such cases, short-term contracts at exceptional rates must be offered to attract the 
individuals required. The number of such cases must be kept to a minimum. If the number 
became excessive, it would indicate that the general level of remuneration in the service was too 
low. 

We realise that the level of remuneration in the public service is important in the context 14.7.9 



THE PUBLIC SERVICE OF THE FUTURE—A PUBLIC SERVICE DEPARTMENT 177 

of trend-setting for the economy and, to this extent, the Public Service Department will be 
concerned with incomes policy generally. We recommend, however, that the Public Service 
Department should not play the leading role in incomes policy. This is more appropriate to the 
Departments of Labour and Finance. 

14.7.10 We have noted the practice of sex-and marriage-differentiation in the civil service under 
which, in general, women and single men receive lower rates than married men in the general 
service and some Departmental grades, and women receive lower rates than men in professional 
and technical and other Departmental grades. Sex-differentiation, at least, would have to end 
should we enter the Common Market. We recommend that the appropriate body, whether it be 
the Public Service Department or the Review Body on Higher Remuneration in the Public 
Sector, should make a full examination of the problems involved. We would hope that a solu-
tion, possibly on a phased basis, might be found. We believe that this could make a useful 
contribution to the problems of recruitment and retention of staff, particularly in the case of 
professional and other highly qualified officers. 

14.7.11 In the civil service, special rewards of special increments are not given for exceptional 
performance. At the present stage of civil service thinking, it is not realistic to think that the 
system of incremental scales could be replaced by a system of merit rating and of differing annual 
increases. The average efficient and diligent officer should be granted his increment but no 
increment should be granted where the standard of performance has not been certified to be 
fully satisfactory. At the moment, it appears to us that increments are too readily granted. 

14.7.12 In recruitment, we envisage greater flexibility with greater delegation to units to recruit 
their own staffs at the lower levels subject to the approval of the Director of Recruitment and of 
the Civil Service Commissioners. Recruitment to the levels covered by our mandate will, 
normally, be by promotion, and we recommend that all posts in future should be open to all 
officers possessing the necessary aptitudes, skills and training and that all barriers of class and 
Departmental location in competition for promotion should be abolished step by step. While an 
individual should be recruited for a particular job, the competition by which he enters should no 
longer determine his future prospects. 

14.7.13 We recommend that the public service should not cut itself off from outside talent at 
any level. We would not envisage such a volume of outside recruitment to promotion posts as 
would seriously impair prospects of serving staff. 

14.7.14 The educational revolution to which, we have referred suggests that the traditional 
source of a large part of the higher civil service, the Executive Officer grade, is suffering from 
recruitment difficulties. We recommend that the existing attempts to recruit graduates to the 
Executive Officer grade should be persisted with and extended, with the offer of improved entry 
conditions if necessary.' 

14.7.15 The Administrative Officer grade poses a serious problem. It is essential that the 
public service should continue to obtain a proportion of the best graduates of the universities as 
future top management material. There is not yet enough experience of the changing educational 
pattern and we, therefore, recommend that the Public Service Department keep the position as 
to the intake of Executive and Administrative Officers under review to preserve a proper balance 
between the two sources of recruitment. 

14.7.16 We have recommended in paragraph 14.7.12 that promotion should be open to all 
qualified officers. In paragraph 14.7.11, we reject the idea of special monetary rewards for merit. 
The one great incentive that the public service can offer to the more able and more hardworking 
is the prospect of promotion. It ought to be used in a positive and creative way to enable people 
to develop themselves. Promotion therefore should be based on merit which brings us back to the 
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14.7.22 The superannuation provisions for the civil service were once outstanding but are now 
matched, or surpassed, by the schemes for some other employments. By any standards, however, 
civil service superannuation provisions are reasonable and we do not propose that they should 
be amended except in some small respects in the interests of efficiency. Prima facie, the following 
matters need examination: 

(i) In the interests of mobility, there is a case for a linkage of pension rights between all 
areas of the public service. As the non-commercial state-sponsored bodies are 
integrated into the new civil service, we would expect a common superannuation 
scheme to apply; there might be difficulties in securing this in other areas but some 
linkage arrangements must be made. 

(ii) As the age for completion of full-time education increases, the civil service will be 
recruiting more people who will, on present conditions, be unable to earn full 
superannuation benefits on retirement. Superannuation provisions should not 
create a deterrent to late entry to the public service. 

(iii) With a few not very important exceptions, an officer leaving the civil service for 
reasons other than ill-health, or marriage in the case of a woman, before reaching 
the age of 60 years loses superannuation entitlements. The result is that few can 
afford to leave the service after their middle years and many who might contribute 
to the national good in other occupations are tied by the fear of losing their 
pensions. The effect on morale is serious but the remedy need not be expensive. 
The solution we would suggest is that, after some determined minimum period of 
service, officers should be entitled to leave if they so wish carrying with them, 
according to choice, the right to a pension, based on salary at the date of resigna-
tion and service to that date, but deferred until the normal retirement date, or to 
an immediate pension or gratuity based on the actuarial equivalent of that 
pension. The latter would, in the case of a person leaving at an early age, be very 
small because of the greater expectation of life. The deferred pension should, we 
suggest, be adjusted in line with increases in civil service pensions. 

(iv) The question of superannuation is linked to that of retirement. Retirement ages for 
public servants were fixed many years ago and a review might be undertaken by 
the Public Service Department. While superannuation will be a responsibility of 
the Director of Remuneration, retirement should be a responsibility of the 
Director of Manpower Development. Among the issues needing attention are the 
age of retirement and'the position of women on marriage. The requirement that a 
woman must retire on marriage has already been abandoned for teachers because 
of the waste of trained staff involved. We suggest that it is time that this question 
was considered over the whole public service in the light of the changes that have 
occurred in other countries. 

14.7.23 We have now dealt, through the Public Service Department, with the systems of 
organisation and personnel which will make for the unity of the public service of the future. We 
deal in the next chapter with the other unifying systems which are required. 
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CHAPTER J5 

THE PUBLIC SERVICE OF THE FUTURE (3) 

THE OTHER SYSTEMS AND THEIR OPERATION 

P L A N N I N G A N D F I N A N C E 

THE DEPARTMENT OF FINANCE 

15.1.1 The mam general staff to the Government is in the Department of Finance. The role of 
this Department is so important that it must be freed from all activities that interfere with the 

? f ^ l c t l o n s - Organisationally, it will be an Aireacht to which .its associated 
Offices will lepoit as Executive Offices. There are at present four Divisions in the Department-
Finance, Development, Supply and Personnel. We have recommended that the Personnel 
Division which includes the Organisation and Personnel functions should be detached from the ' 
Department although these functions will still report, as part of a separate Department and 

rough a separate Secretary, to the Minister for Finance. This leaves the'Supply, Finance and 

S n r f j r t fi1V1SIOn?u f ? r ° p 0 s a l s h a v e t w o m a i n futures. First there should be much 
more clear-cut financial break down of programmes. Secondly, Departments should have much 
more responsibility for the overall financial management of their Offices and Agencies. Greater 

iscietion in expenditure within approved budgets should be delegated to Departments in 
preparation for the introduction of programme budgeting and, as this process develops, the 
Supply Division will contract and become a co-ordinating centre within the Budget Division and 
the majority of its officers should move out into the finance functions in the spending Depart-
ments. We envisage the finance function as a system running through the public service. At the 
junior levels it will provide experience for future managers; at the senior levels it should provide 
careers with mobility between the Budget Division of the Department of Finance and the finance 
sections of Departments. We recommend that the Department of Finance and the Public 
aeivice Department should participate with Departments in the selection of the Heads of 
Finance Units. The.concurrence of the Minister for Finance should be required for appoint- • 
111 C11 lo. 

15.1.2 The new Department of Finance will have three main functions; the first is the economic 
one under the Assistant Secretary (Development) which will be responsible for the overall 
TVn, f*na ? n f ^ 0 " 0 1 ! 1 ^ Panning. The lead function-for foreign trade should move to the 
Department of External Affairs and the County Development function should move to the 
a S T c c o f c e ™ d w i t h l o c a l government. The second main function is finance under the 
Assistant Secretary (Budget). This side of the Department will be responsible, in addition to its 

udgetary task, for the co-ordination of all financial plans and for the general management of the 
Jbxcnequei. The third Assistant Secretary will be responsible for Monetary Management. As this 
unction has no direct effect on the total organisation of the public service we do not deal with it 

1 1 A S s a n ^ r e t ^ % r u d g e , ° r t ^ """ W i t h " " ^ ^ D e p a r , m e n t w i l 1 b e < h ™ S h 
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P L A N N I N G 

15 2.1 All planning must eventually be co-ordinated in financial terms. The need for close 
co-ordination with the annual cycle of financial planning and with the further financial horizons 
that will open up under programme budgeting, together with the requirement of co-ordination 
in economic planning between all Departments, indicates that the central planning unit should 
be located in the Department of Finance. We, therefore, recommend that central planning 
should be located in the Department of Finance under an Assistant Secietaiy. 

15.2.2 The existing Development Division provides an excellent basis for central planning but 
it should relinquish its present activities in micro-economic planning which should be relocated 
among the other Departments of State. A proposed organisation structure for the new-style 
Development Division is included in our proposed reorganisation of the Department of Finance. 
It includes senior officers with responsibility for: 

(a) Economic Analysis 

(b) Forecasting 

(c) External Trade Planning 

(d) Co-ordination of Departmental Plans 

15.2.3 The utility of the macro-economic analysis depends to a large extent on the confidence 
that can be placed in the statistical data that go into it and in the range of data available. While 
all Departments require statistical services and should look to the Central Statistics Office to 
provide many of them, the needs of the central planning unit and of the budgetary function are 
of greater importance than those of any other organisation. To achieve such close co-operation 
between the central planning unit and the Central Statistics Office, we recommend that the latter 
should be transferred from the Department of die Taoiseach to the Depaitment of Finance. 

15.2.4 The Development Division will also have the roles of stimulating and co-ordinating the 
micro-economic plans. Interests clash and priorities must be set, so that the central planning unit 
should be competent to identify the main driving forces in the economy and to ensure that they 
are protected and sponsored. The Division should also be assigned the task of indicating 
possibilities for development • not covered by individual Departments and for considering 
government participation in or sponsorship of schemes with long-term economic advantage or 
socially justifiable objectives which do not appear sufficiently attractive to private enterprise. 

' The Division must be primarily competent to undertake the macro-economic analyses required 
to test the consistency of the detailed plans and to review the main indicators of economic 
activity and to draw conclusions from them. This job is one for economists and econometricians 
of whom only a small number will be required. 

' 15.2.5 There is no need for the Development Division to include people with technical training 
in industrial subjects. This should be provided by members of the industries concerned, by 
university staffs and research institutes or by independent experts. The main role of the Division 
in regard to Departmental plans is one of co-ordination and making recommendations on 
priorities, not re-examination of the plans in detail. Since similar skills are required in individual 
Departments, there should be an interchange of staff between the central and Departmental units 
to raise the levels of skill and knowledge in both areas. 

15.2.6 Following on our recommendations for the central unit, we recommend that each 
Department should have a full-time planning unit reporting to the Secretary in a staff capacity. 
The role of this unit should be the co-ordination of plans prepared, in conjunction with the 
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functional Assistant Secretaries, by the executive units in the Department and the initiation of 
overall plans and the appraisal of existing policies of the Department. The staff of each unit need 
not be large—an average of four or five specialists and generaiists; although the larger Depart-
ments will require more than this, care should be taken to see that the units are not built up by 
the annexation of executive functions. Experience and training in the main subject areas for 
which the Department is functionally responsible are important but ability to think logically and 
imaginatively about future opportunities and to grasp the implications of technical proposit ions 
are more important than competence in technical subjects. 

15.2.7 Planning staff should move both ways between their Departments and the Development 
Division. They should also move between their Aireacht and its Executive Units to keep in touch 
with operating practice. Part-time service in planning units should be encouraged and experts 
should be brought in from outside pn short-term commissions to assess highly technical projects. 
Finally, we would stress that the planning process is so important as to justify the assignment to 
it of some of the best brains available. It is not a job for junior and inexperienced staff but it does 
provide an excellent training for the more talented junior officers. 

15.2.8 Departmental planning units should have close contact with executive agencies and with 
commercial state-sponsored bodies and, where necessary, should set up joint project teams with 
them to deal with important projects so that, in the public sector where planning is imperative, 
there will be full participation at the earliest stages. For the private sector, where planning 
is indicative, some other institutional means are needed. At the central level, the National 
Industrial Economic Council provides an input to overall national planning. A similar public 
input is required at the level of the individual Departments. We recommend that this should be 
secured by setting up ad hoc groups with private and public sector representation to examine all 
major proposals for policy development. Participation should be seen to operate and, if this 
system does not work, we recommend that councils similar to the NIEC with a micro-economic 
role be set up for, say, five main areas of government e.g. 

(i) Industry . 

(ii) Agriculture 

(iii) Social and Environmental 

(iv) Law and Order 

(v) Cultural 

These councils would provide an input to the five areas of government and, through the estab-
lishment of working groups combining staff of the affected planning section and the appropriate 
outside interests, could give an outside contribution to the planning process. The staff should be 
supplied from the leading Department in each group. The other Departments associated with 
the group would vary with the matter under consideration; External Affairs, for example, would 
have interests in several groups. Proposals involving more than one Department should be co-
ordinated by inter-Departmental Committees with-the leading Department playing a co-ordinat-
ing role.. 

1 i.. 
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15.2.9 The planning process will be increasingly tied in with the finance function and the 
relationships will be as follows:— 

reams 
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DEPARTMENT OF FINANCE 

Staff Relationship -

DEPARTMENT X 

EXECUTIVE 
UNIT 

ASSISTANT 
SECRETARY 

(DEVELOPMENT) 
N.I.E.C. 

ASSISTANT 
SECRETARY 

(BUDGET) 

SECRETARY 

ASSISTANT 
SECRETARY 

(FUNCTIONAL) 

SECRETARY 

AD HOC 
COMMITTEE OR 

REPRESENTATIVE 
GROUP COUNCIL 

PLANNING 
UNIT 

FINANCE 
UNIT 

The flow of information will be two-way and continuous. Plans will develop between the 
Aireacht and the individual executive units with inter-Departmental working committees where 
necessary. When a group of Departments is involved, plans will first be co-ordinated by the 
group through the co-ordinating inter-Departmental committee on which a member of the 
Development Division in the Department of Finance should serve. The outside contribution to 
the process should be made through the ad hoc committee. Final co-ordination will be made in 
the Department of Finance or, where necessary, at cabinet level. Where disagreement occurs at 
Departmental group level on a matter without overall cabinet implications, it can be settled by 
the group Ministers and the Minister for Finance. In this way, the whole planning-budgeting 
process will be the subject of continuous communication at all stages of its development.' 

15.2.10 Research and advisory bodies are not in the same category as the normal executive 
units of government but form parts of the research and planning functions of the Department 
with which they are associated. Accordingly, they should normally report not to the functional 
Assistant Secretary but to the Secretary of the Department concerned. However, when an 
Assistant Secretary is concerned with research, the research body should report to him. These 
bodies should have a strong link with the planning function and we recommend that the head of 
the planning unit in each Department should be on the board or .boards of associated advisory 
or research bodies, either by appointment by the responsible Minister or by co-option by the 
research body where this is the appropriate course. 

FINANCE, CONTROL A N D REVIEW 

15.3.1 We have given an outline of the present system of government accounting and discussed 
its defects. As in many other countries, the weaknesses of the traditional methods have promoted 
a search for alternatives and we welcome the steps taken to introduce programme budgeting and 
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recommend that the accounting function in Departments of State ̂ should be allocated aL the 
necessary resources for its development. The institutionalisation of the planning function, the 
links with the finance function and the reporting arrangements recommended as illustrated m 
paragraph 15.2.9 should assist in getting the system established. The functional breakdown ol 
Departmental activities should enable a more meaningful definition of goals to be made and the 
revitalised organisation and personnel functions should help the civil service to acquire the 
necessary skills and to establish the information and ADP systems which will be increasingly 
required for accounting work. Until this system is fully operational, obvious defects in the 
present system must be remedied. 

15.3.2 One of the great burdens on the Secretary of a Department and a feature which drives 
work upwards in the organisation is the practice whereby the Secretary, as Accounting Officer > 
for the Votes administered by his Department is answerable to the Public Accounts Committee 
for all items of expenditure. It is not possible for the Secretary, any more than the Ministei, to 
know all that is going on in his Department and his responsibility as Accounting Officer involves 
him in attention to financial minutiae. Attempts to have responsibility delegated will not succeed 
as long as this situation persists and we recommend that the duty of acting as Accounting 
Officer should be assigned to the Assistant Secretaries for all items of expenditure arising within 
their functional areas. We would envisage that these officers would in future attend the Public 
Accounts Committee with the Secretary who should be answerable for deteimining any ques-
tions as to the area of their responsibilities. Under this arrangement, the Secretary would 
answer for the operations of the Aireacht while the Assistant Secretaries would answer for 
matters arising in their functional areas. 

15.3.3 The traditional role of the Accountant in a Department has been to make payments, 
checking that they are properly authorised, and to manage the Exchequer grant in consultation 
with the Department of Finance. The preparation of the Appropriation Account is a mechanical 
exercise setting out expenditure against grant. Under the new system there will be an increase 
in the responsibility of the head of the Finance Unit resulting in part from our conception of the 
role of the new unit and in part from the' delegation of the existing Supply Division work from 
the Department of Finance. We suggest that, as the change-over takes place, the Principals 
released from the Supply Division work in the Department of Finance should be considered 
for these posts in the larger Departments. 

15.3.4 While programme budgeting is being developed, the accounting practices should be 
developed in pace. Many of the skills needed in the new system are comparatively new and 
existing accounting staff should be trained in them, if they are able and prepared to adapt to the 
new ways; otherwise they should gradually be transferred to other work and new staff brought in. 
Proficiency in the techniques of cost-utility analysis and in making financial projections with 
knowledge of the techniques for discounting future expenditures will be the main new skills 
required and their incorporation into the accounting functions should begin immediately. 
Above all, the accounting function will in future require a breadth of outlook and an ability 
to see alternatives that will make it one of the most demanding areas in the Department. We 
recommend that the accounting function should develop as follows: 

(i) For the existing civil service area, i.e., the new Executive Offices, the traditional 
system of appropriations will be required at least in the medium-term future and 
possibly may have to exist indefinitely side by side with programme budgeting. 
Meantime, the form of the Estimates should gradually be recast to broaden sub-
heads to cover the annual cost of programmes instead of covering types of expen-
diture for all programmes. 

(ii) For the new Executive Agencies, we do not recommend any extension of the 
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traditional civil service accounting system. Instead we recommend that the 
• Finance Unit should, with the Planning Unit, operating through the functional 
Assistant Secretary, participate with each Executive Agency in determining pro-
grammes and budgets based on the consideration of alternatives for each Agency. 

(iii) The system of programme budgeting should be extended to the Executive Offices 
which will, however, maintain the traditional system for Parliament. 

(iv) For commercial state-sponsored bodies, the Finance function should contain the 
necessary expertise to be able to appraise commercial results. The functional 
Assistant Secretary will participate with the Finance function in this appraisal. The 
quality of the financial and economic expertise should be high. It is not necessary 
to duplicate skills and it would probably be sufficient if one person were employed 
on this work in the Department of Finance and one in the Department responsible 
for the larger commercial state-sponsored bodies. The services of the officer in the 
Department of Finance could be availed of by other Departments. 

(v) Where a commercial state-sponsored body is required to undertake "social" or 
"national interest" activities, these activities should be subject to participation 
by the appropriate Assistant Secretary on the lines indicated in (ii) above. 

15.3.5 Outside the traditional accounting process, the systems should move towards the con-
cept of programmes rather than items of expenditure with an apportionment of all overheads, 
notably national debt charges, to the separate programmes. 

15.3.6 As discussed in our recommendations on computers, an increasing proportion of 
mechanical accounting work can be centralised and performed by ADP. Systems of ADP should 
be designed to provide checks on expenditure and to provide all necessary information to 
Departments and executive units to allow for the control and appraisal of programmes. We 
envisage this mechanical process as being carried out at a number of centres; computer develop-
ments are so rapid that it is not fanciful to foresee a single centre making payments on demand 
for the whole public service and, equally on demand, supplying the necessary bookkeeping and 
cost accounting data to the individual units of government. As die system develops, the work of 
the finance function, apart from the preparation of the necessary authorisations, will become 
more and more concerned with the tasks of programmes and appraisals. 

15.3.7 Arising from the.new concept, a second system of review and audit will develop and it 
is necessary to define roles and functions. An increasing task of the Departmental finance 
function will be the appraisal of expenditure on a cost-utility basis; in fact, this work will be 
pushed down as far as possible to executive units under the general direction of the head of the 
Finance Unit. The primary auditors of effectiveness should, under the new system, be located in 
the Departmental functional areas involved; the appraisal of effectiveness will be an integral part 
of the system. Because of the need for a unified direction of the public service, a central unit will 
be required for audit of effectiveness and for the maintenance of common standards in the exec-
utive areas. This must be closely connected with the Budget function in the Department of 
Finance and it must have a primary reporting arrangement to that Department; it will be 
concerned only with the effectiveness of programmes (it will audit a selection of activities each 
year) and with the maintenance of methods and standards of effectiveness audit in the Depart-
ments. At the same time the Dail, through the Comptroller and Auditor General, is interested 
in the effectiveness of expenditure. The Effectiveness Audit Unit should, therefore, have a board -
of three persons, the Assistant Secretary of the Taoiseach's Department, the Assistant Secretary 
(Budget) and the Comptroller and Auditor General. The Unit's reports should be made to the 
Department of Finance and to the Oireachtas through the Comptroller and Auditor General. 
Its structural position is— 
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EXECUTIVE UNIT 

FINANCE UNIT 

EFFECTIVENESS AUDIT UNIT 
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SECRETARY 

BOARD 
ASSISTANT SECRETARY, DEPARTMENT 

OF THE TAOISEACII 
ASSISTANT SECRETARY, BUDGET 

COMPTROLLER AND AUDITOR GENERAL 

15.3.8 While we were, not directly concerned with the Comptroller and Auditor General, he 
was good enough to agree to our examination of his Office as part of the general survey of 
government operations. We recommend no changes in the traditional audit function but the 
position as to local government audit is anomalous in the new system. Local authorities should,-

• for purposes of finance, become Executive Units and their effectiveness audit will bs part of the 
responsibilities of the Finance function in the Department concerned with local government. 
In such circumstances, there will be no need for the type of audit now carried out by the Local 
Government Auditors but local expenditure should be audited by the Comptroller and Auditor 
General to the same standards as he applies to the existing non-commercial state-sponsored 
bodies. We, therefore, recommend that the local government audit function should be trans-
ferred to the Office of the Comptroller and Auditor General. 

INFORMATION SYSTEMS 

15.4.1 We have dealt in paragraphs 12.10.1-4 with the vital role of information systems in a 
modern public service. We recommend that a central information and computing centre 
should report to the Director of Management Services; it is for this unit to make the most of 
the opportunities offered and to develop a co-ordinated programme. The first task of this unit 
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should be to institute a survey of information compiled or to be compiled by Departments, 
including computer applications, to set priorities and to determine to what extent ADP 
installations would be appropriate. The importance of the top post in this unit cannot be over-
stressed. To begin with, the holder would need to be supported by some three to five experts to 
manage the survey; afterwards the unit should be staffed by officers with experience in ADP, 
systems-analysis and operations research and statistics. 

15.4.2 The information requirements of Departments are different. However, some of the 
information collected by each Department is essential to the central units in the Department 
of Finance and the Public Service Department; some may be required by other Departments 
with co-ordinating roles. If the co-ordinating systems are to operate effectively, the information 
they require must be available on demand. The first and essential requirement of an effective 
information system is, therefore, that there should be compatibility of the computers used in 
all Departments. 

15.4.3 In addition to particular applications involving large volumes of transactions such as 
welfare benefits, savings bank accounting, telephone billing and housing activities, there is an 

. interesting long-term potential for a central collection and disbursing agency for many units of 
government at a reduction in both cost and effort to the individual client users and to the 
Government as a whole. This approach would allow the various Departments, such as Health 
and Welfare, to achieve significant economies in their executive units with a great improvement 
in information systems for the analysis and control of expenditure. 

15.4.4 We have mentioned that the possibility of a single installation for the whole public 
service is now very real and, from the advice based on American experience given to us by the 
computer expert on the staff of our consultants, we feel that it is an alternative to present 
approaches. A main problem is the availability of adequate telephonic links. We recommend 
that the Department of Posts and Telegraphs should be associated with any studies on the 
problems of data transmission for computers in connection with future developments of the 
telephone system. 

15.4.5 Since we examined the computer applications in the civil service, we have learned 
that a survey was commissioned by you with the following terms of reference: 

"To review the development of automatic data processing and computers in. the civil 
• service and to recommend such measures as are desirable and practicable towards ensuring 

that automation in this field (including the field of scientific type applications) is utilised to 
the optimum extent and is developed in the most efficient and co-ordinated manner." 

We have seen the interim report of this survey and we do not wish to comment on it except 
to say that it agrees generally with the conclusions we had reached. We do feel, however, that 
some of the institutional arrangements proposed cut across the functional distribution of 
responsibility we propose from our wider consideration of the public service. In particular, we 
feel that the functions of O & M and training (apart from on-the-job training) should not be 
dominated by the ADP function. O & M should be under the Director of Management Services 
to whom the ADP section will also report; training in ADP techniques should be part of the 
wider training functions, although, of course, much practical on-the-job training will be given 
in the information and computing centre. 

APPEALS 

15.5.1 We have concerned ourselves with the total organisation of the public service and, as we 
point out in paragraph 12.9.5, the existence of a proper appellate system is an essential to the 
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ra^Tof S a l v " d reVie"' A V h e s a m e t i m e U l e r e i s a n e e d t o P r o » i d e s o m e formal 
/ , t h e c l t l z e n aggneved by public service decisions. From this aspect the 

question of appeals raises complicated issues. ' 

• !,Ia~ W e , w e r e a w a ' e t h f M u t e of Public Administration had set up a working party 
under the chairmanship of the Chief Justice, the Hon. Cearbhall 6 Dalaigh to c o S tte 

Tht ? P ° r t w W c h h a v e P - p a ? e d t T t t a t d t 
e names of the members of this working party are given in paragraph 1.2.3. 

?n5f'rnL^e a g f e i j \P r i n c i P l e with the working party's proposals; in our view, the key to the 
AdmSstot ive a p P e I I a t e f " o c e d u r e is the appointment of the Commissioner for 
therefore ^ecomnipn^ £ p - e p , a f e a n d 1 t h e n e c e s s a r y procedures and machinery. We, -

J u 9 f f i C e ° f A d r a i n i s t r a t ive Justice. We had some 
co-ordTnatinp J ™ . s h o u I d b e l o c a t e d - Since the appellate system is another 
tn th* n i and communication system operating throughout the public service we came 

C o ^ i s s W w i l ^ 1 b l m th® S t a f f a r e a o f government. As the primary role of the 
Commissioner will be to ensure that there will be adequate and efficient machinery for the 
a n F ^ f t nffl appeals the Office should be attached to the Public Service Department as 
an Executive Office reporting to the Organisation Division. department as 

O T H E R C O - O R D I N A T I N G S Y S T E M S 
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f! 
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GENERAL POLICY CO-ORDINATION 

S y S t 6 m S W e h a v e s o f a r described operate through two 
c o - o r S e D ^ t n e n S V G o v e r n m e n t T h e Department of Finance will 
Denartm^ntal n Omental planning and finance; the Public Service Department will co-ordinate 

De^artmrat al^nHHpfj011 l f n f p e r S ™ n e L T h e r e r e m a i n s t h s Problem of overall co-ordination 
^ . l p o h c i e s w , h l c h s h o u I d operate through the Taoiseach's Department the other 

Department which serves the Government in a staff capacity. 

and ' t t e S l w C ° n t a i " S b o t h 0 1 6 p r i v a t e secretariat for the Taoiscach 
a matter for ^ ™ 0 r y ? p e r t I S e t o b e p r o v i d e d i n R e a c h ' s secretariat is 
a matter for each Taoiseach. Different Taoiseachs will have differing requirements. • 

I n i
+

t ® G a b i n p t
 A

0 f f i c e role> &e- main task of the Department is the co-ordination bf 

w h i c h S n e e onThe a rf ^ ^ f ^ iS a 5 e n d e n c y f o r t h e P l a n s of individual Departments 
t ? activities, of others to have reached an advanced stage before these other 

epartments are consulted. Furthermore, there are issues not the responsibility of any Minister 

ttat d a ^ t a r i e S * * d e T O h e Taoiseach. We^Mommend 
O n l z L J t ° f l ' 1 f , - T a o i s e a c h ' s Department should attend to these matters. 
D e o L t a e n t t h T J r • F ? ^ m i S t e r t o i n i t i a t e s t u d i e s which will concern more than one 
Department, that decision should be communicated to the Taoiseach's Department which should 

staffTo chair^'r 0 W n l t a V r 5 e q U e S t t h e l e a d Department concerned to nominate one of its 
thp c'tn h a. committee to be responsible for pursuing the matter and bringing it to 
the stage where it is ready for Ministerial decision. 

iublfc n 3 ^ ; a " t a U g e m e n r W ¥ C h Wf P.r°P°sed i n paragraph 15.2.8 might well be used to ensure 
public participation m policy formulation. We have noted the extent to which, in other countries 
the public are mvolved with offlcials in enquiries that lead to the formulation of new proposab 
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for policy. We realise that there are cases where the Government cannot have advance public 
consultation but there are many non-controversial issues where consultation at this stage might 
improve the quality of subsequent decisions and legislation. 

15.6.5 The question of public participation raises the issue of official secrecy. In the executive 
area, the increasing involvement of the State in the affairs of the individual means that an 
increasing volume of personal details now exists on the files of Government Departments. It 
would be unacceptable if these details were open to public scrutiny and we would not recommend 
any attempt to make them so. Many matters affecting national security must also remain secret. 
In the policy area there are many matters, such as budgetary proposals, which cannot be dis-
closed in advance but we suggest that examination will disclose many cases where there could 
well be benefit from public discussion at the pre-policy stage. 

15.6.6 If the problem of public participation in policy is dealt with as far as possible, there 
will still be a need for the effective communication of settled policies and public entitlements. 
Ministers can and do use speeches on public occasions for this- purpose and they could be 
assisted in this task if more use were made of the higher staff of the Aireachts for this type of 
communication. In the assignment of executive activities to separate units of government, 
arrangements should be made to ensure that their activities are.made known, e.g. by the issue of 
a prompt and informative annual report which should be presented to the Oireachtas. It is 
essential that Departments communicate with the public; as a first step they must become 
efficient in the techniques of communication. 

15.6.7 The Government Information Bureau will remain the chief central information dis-
seminating agency. The assignment to it on short-term transfer, of staff from the various areas 
of the public service would assist the spread throughout the service of an appreciation of the 
main system for conveying information to the public. 

LEGAL ADVICE AND LEGISLATION 

15.7.1 The Attorney General and his attached offices provide the central pool of legal advice 
and draftsmanship; there are also specialist legal advisers in a few Departments and other 
Departments -have some sections staffed by lawyers. We have no suggestions for fundamental 
changes but we feel that the employment of lawyers in isolated pockets restricts unduly the 
possibility of adequate career planning. We recommend that all the legal officers in the public 
service should form part of a single legal corps with full career mobility. Those officers in the 
Estate Duty Office of the Office of the Revenue Commissioners who are required to take out 
legal qualifications might form part of this corps. 

15.7.2 Legislation is a matter for all Departments. Its preparation, will be a matter for the 
functional Assistant Secretary concerned after consultation with the executive units involved. 
It is important that all those who will occupy high level posts should have some experience of 
the legislative process. Responsibility for drafting will continue to be a function of the Parlia-
mentary Draftsman in the Attorney General's Office. 

15.7.3 The Courts are outside our mandate and the organisation of the staffs of the Courts 
will, to a degree, be dictated by the requirements of the Judiciary. Prima facie, it does appear 
that there could be a rationalisation of staffing for the Courts as a whole. If this matter is outside 
the scope of the Committee at present examining court procedures, we recommend that it be 
undertaken by a separate body with representation from the Judiciary, the legal interests and 

• the Public Service Department. 
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PARLIAMENTARY REVIEW 

15.8.1 We have now specified the structures and systems which, we consider, should produce 
an efficient and progressive public service. We must, before we conclude, set out the effect that 
the changes we recommend would have on the system of Parliamentary control and review. 

15.8.2 At present, Parliamentary control over the activities of the Government is effected in 
. four main ways. 

(i) Approval of legislation, 

(ii) Annual grant of the necessary finance, 

(iii) Parliamentary question and motion, 

(iv) Audit and report on expenditure by the Comptroller and Auditor General. 

The results of our proposals in these areas are set out in the following paragraphs. 

15.8.3 Our recommendations do not concern the legislative process in the area of the Oir-
eachtas. We have, however, made several recommendations which should improve the quality 
of legislative proposals submitted for the consideration of the Oireachtas. In particular, the 
establishment of identifiable planning functions and the arrangements for inter-Departmental 
consultation with a public input, where practicable, should result in a real improvement in 
legislation. 

15.8.4 The introduction of programme budgeting will give the Oireachtas an oportunity to 
consider proposed expenditure grouped by programmes and thereby enable it to consider the 
purpose of the expenditures it authorises. At the same time the present system of appropriation 
by types of expenditure' will continue and the Oireachtas will have an opportunity to decide 
the combination of both methods which will give it the best information on Government 
activities. 

15.8.5 Our proposals do not affect the position as regards Parliamentary Questions and 
motions. Many Parliamentary Questions are concerned with the redress of grievances and the 
report of the Commissioner for Administrative Justice will provide additional information for 
the Oireachtas in this area. 

15.8.6 The traditional audit will continue but the Comptroller and Auditor General will, in 
addition, report on local expenditures. The submission of the reports of the Effectiveness Audit 
Unit through the Comptroller and Auditor General will provide further information to the 
Oireachtas on the effectiveness of the expenditures authorised. 

15.8.7 Each Department should be required to submit promptly to the Oireachtas, an annual 
report of its activities. In addition, the Advisory Council will report on the progress towards 
reorganisation of the public service made each year by the Public Service Department. With 
these reports and with the reports on the effectiveness of expenditures thrown up by the pro-
gramme budgeting system, the Oireachtas will have a much greater volume of meaningful 
information on the activities of the Executive. While it is for the Oireachtas itself to determine 
its own procedures, the existence of this volume of information opens up the possibility of having 
Parliamentary Committees to review the activities of the Government. 

15.8.8 The activities of each state-sponsored body will then be related to its part in a group 
of programmes directed towards specified goals. It would follow that Ministers would be 
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accountable to Parliament for the activities of their related state-sponsored bodies as part of 
total functional programmes. 

OPERATION OF THE NEW PUBLIC SERVICE 

15.9.1 The operation of the new public service is illustrated in the attached Chart 15.1 which 
shows the relationships of the Department of Finance and the Public Service Department to 
a typical Department. The staff units in the Department of Finance and the Public Service 
Department are omitted in the interests of simplicity. 

15.9.2 The links between the Commissioner for Administrative Justice and Departments are 
not shown pending the working out of arrangements for the provision of appellate machinery 
in Departments. Neither is the effectiveness audit body in the Department of Finance shown. 
When programme budgeting is developed, we would envisage this body as reporting to the 
Assistant Secretary (Budget) and having links with the finance function in each Department. 
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CHAPTER 16 

THE REORGANISATION OF THE PUBLIC SERVICE 

INTRODUCTORY 

16.1.1 In Part 2, we set out our definitive recommendations for the detailed reorganisation of 
the public service in accordance with the recommendations we make in this Part and with a 
proper functional organisation of the work. In considering the recommendations we should 
make for the organisation, structure and the development of a new machine which, under the 
Government, will transact the national business, we have been faced in broadest terms with 
two alternative approaches. 

(a) We might recommend revised machinery which could be secured virtually 
immediately with the existing resources of trained personnel and requisite skills 
within the public service, 

or 

(,b) We might recommend what we believe to be the genuine answer to the needs of 
the public service, accepting that the process of fulfilment will take a number of 
years and will involve not only reorganisation but also a massive programme of 
training extending into the field of education. 

16.1.2 We discarded the first of these alternatives. Measures taken on these lines would be 
no more than palliatives providing no long-term solution. In following the second alternative, 
we must, nevertheless, acknowledge that much of our forecasting cannot be in rigid terms. As 
but one example, the public and private sectors compete for scarce resources and we cannot 
say when resources will be available to implement our programme in full. Our recommended 
distribution of functions among the Departments of State is designed to meet present require-

.ments. -By the time the implementation programme nears completion, requirements may have 
•changed. Where we now specify the need for a few scientists, there could by then be a need for 
a new Department of Science and Technology. Membership of the E.E.C. will probably entail 
other changes. Above all other reasons for recommending acceptance now of what is admittedly 
a long term plan, is the desirability of making the initial steps in a known and accepted direction: 

REORGANISATION OF DEPARTMENTS .. 

16.2.1 In summary, our recommendations provide for the replacement of the present sixteen 
Departments by the following 14 Departments: 

Department of the Taoiseach 
Department of Finance 
Public Service Department _ ~ 
Department of Justice 
Department of Defence 
Department of External Affairs 
Department of Regional Development 
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