
,l 1..1 

• 

: " _. . -
~~ 

I 
, -

, 

--
: .::. 
~ 

, 
, 

, 

~ 
SociaiPoliey:of 
The Bell 

Performance 
Monitoring 

Einployment 
" E' ety " qw 

Vocational , 
EduCation 

Clienteiism 

HEALTH BOARD 

3 ~,19~ 

!:(jtJV;::U 

SE RETARIAT 

.. --

~..;:;, 

t "Journal of the Institute of Public 
Administ'ation oJ'reland 

". 11989' Volume 37 Numberl 
Price six pounds FIjty pence, 



ADMINISTRATION 

ADMlNISJ'RATION is published four limes a year. It is the journal of the 
Institute of Public Administration, Ireland. The views expressed in it are the 
views of the contributors, and not necessar.ily those of the Institute. Thejoumal is 
listed in Sage Public Administration Abstracts, ABC POL SCI and Interna1ionai PolitictU 
Saenet Abstracts. 

Editor: Frank Litton 
Institute of Public Admin.istration 
57-61 Lansdowne Road 
Dublin 4, Ireland 

Subscriptions 
ADMINISTRATION is supplied free to members of the Institute. Non· 
members: individuals IR[25, institutions IR£!2:6. Subscriptiqns and enquiries 
concerning subscriptions should be addre~d to Eilet:n Kdly. For 
advertisements, oootaet Jim Moraghan. 

Manuscripts 
1. Anicles should nonnally be restricted to 4,000 to 5,000 woreb. Exceptional 
articles of a greater length or articles in two instalments will be considered. 
2. Notes on new developments or the results of research will be welcomed. They 
should generally not exceed 1,000 words. Letters and comments on articles will 
also be welcomed. 
3. If an article has been submitted for publication and is being considered for 
publication elsewhere, full details should be given. 
4. Please' type on A4 or quarto paper, with double spacing and ample margins. 
Please submit three copies. 

5. Footnotes should be kept to a minimum. The most convenient treatment is to 
number consecutively and list them at the end of the anicle, although it is 
acCepted that in some cases it will be simpler for the reader if they are given at the 
foot of the relevant page. 
6. References should be restricted to those necessary to sustain statements in the 
text or likely to be of value to general readers. They should give the author's 
name with initials or first name, title, publisher or journal, dale of publication 
and volume and page reference in the case of ajoumal artick:, as in the following 
examples: 
Ronan Fanning The Irish Depart"",,' of Fioonce 1922-58 Dublin: IPA, 1978 

pp.30-35 
M. O'Donoghue 'Monetary policy' in]. A. Bristow & A. A Tail (eels. ) Economic 

Policy in IreLAnd Dublin: IPA, 1968, pp. 86- 101 
Denis Greene 'Legal aspects of non-accidental injury to ehildren' Admini.rtration 

27/ 4 (1979) 160-474 



Contents 

Bill Kirwin The Social Policy of 
The Bell 

Richard Boyle Can Performance Monitoring in the 
Civil Service be as good as that in 
the Commercial Sector? 

R. D. Osborne and Employment Equity in Northern 
R. J. Cormack Ireland and Canada 

Barney O'Reilly Issues in the Development of 
Vocational Education 

Lee Komito Voters, Politicians and Clientelism: 
A Dublin Survey 

Book Reviews 

Administration 37; 2, 1989 

Typeset by Computertype Ltd, Dublin and 
printed by Leinster Leader Ltd, N aas, Co. Kildare 

99 

119 

133 

152 

171 

197 

, 
.' , 



" 
f 'INSTITUTE OF PUBLIC 

AQ.MINISTRATION 

A deg~ ,for you ... , -
BACHELOR OF ARTS 
in Public ACtministration 
Organisation and Management, Policy Making, Law, European 
Community Studies, Management of Information Technology, 
Financial Management ... these are some of the subjects on this 
part-time course, which is taken over a five-year period. 

A certificate for you ... 

NATIONAL CERTIFICATE IN 
PUBLIC SEGOR MANAGEMENT 
Introduction to Management and Organisations, Management of 
Financial Resources, Information Technology and Management, 
European Community Studies .. _ these are some of the subjects on -
this part-time course, which is taken over a two-year period. 

These two courses, validated by the National Council for 
Educational Awards, are available by distance education or through 
evening lectures either at the Institute or the following Regional 
Technical Colleges: 

Athlone Dundalk Sligo 
C-arlow Galway T ralee 
Cork Letterkenny Waterford 

To be eligible for the courses candidates must have at least one 
year's work experience_ 

Information/enrolment sessions will be held in the Institute 
(Lansdowne Road) on Monday, Tuesday, Wednesday and 
Thursday, the 4,5, 6 and 7 September 1989, from 7 pm to 9 pm. 

Enquiries: 
Registrar 
Education Division 
Institute of Public Administration 
57-61 Lansdowne Road, Dublin 4 
Tel (011686233 Fax (01) 689135 

-j 

\ 
I 
• 

J 



The Social Policy of The Bell 

BILL KIRWIN 

Professor Kirwin lectures in the Faculty of Social Welfare, 
The University of Calgary (Edmonton Division), Alberta, 
Canada. 

Shortly after the beginning of the Second World War, the 
distinguished writer Sean O'Faolain established the monthly 
journal called The Bell. It was to be the premier secular journal 
of neutral Ireland during the 'Emergency', as the Irish 
government euphemistically entitled that global conflict. The 
Bell, O'Faolain told his readers in the first issue, would reflect 
the character of contemporary Ireland and 'a bit of Life itself'. , 
There was a need, he said, to reveal the maturation of a newly 
emerging country. The ancient symbols 'of Brian Boru and 
Cathleen Ni Houlihan were part of an era when the Irish 
'growled in defeat and dreamed of the future'2; the future 
had arrived and new symbols had to be created. 

This article looks at the social policy objectives of The Bell 
as enunciated by O'Faolain during his editorship (1940-46) 
and attempts to analyse how some of his objectives succeeded 
ana others failed. It draws on the editorials and articles that 
appeared during his editorship in an effort to determine the 
impact of his attempts to change the social climate of 
'Emergency'Ireland. 

O'Faolain chose the name 'The Bell' because it represented 
brevity and simplicity. It would 'ring a note this way and 
a note that way',3 resisting abstractions and would 'have 
nothing to do with generalizations that [were] not capable 
of proof by concrete experience'.4 'We are living experimen
tally',S he told his readers. He cautioned them not to be afraid 
of ad mitting 'the defeats, the victories; the squ~ors, and the 
enchantments'6 of contemporary Ireland. Ireland must see 
'herself truthfully, and fearlessly, [so] sjle will be in po~session 
ofa solid basis on which to build a superstructure ofthdught'.' 
The magazine would develop 'with each monthly issue because 
it would be based on observations of everyday Ireland and 
because, as O'Faolain often insisted, 'The Bell is yours' and 
therefore dependent on empiricism rather than abstractioriism 

99. 
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/ which was merely 'the luxury of people who enjoy befuddling 
themselves methodically'.' 

" , l'he first issue sold out on its first day of publication, 
.prOmpting O'Faolain to state proudly that as far as he knew 
only The Nation had ever done that before.9 By the time 
the third issue was printed in December 1940, he proclaimed 
that 'FIle Bell was beginning to shape itself into three main 
categories: the documentary, poetry and the short story, and 
descriptive "riticism. 1O Articles ranging from orphans, to slums, 
prisons and 'eyen pubs" and libraries were to fill the pages 
of The Bell for the six years that O'Faolain remained as its 
editor. He was preoccupied with the establishment of The 
Bell as a vehicle in which the Irish could discuss the emergence 
of contemporary social issues 'clearly and faithfully'." Thus, 
in addition to becoming a literary vehicle for Irish writers 
and poets such as Frank O'Connor and Patrick Kavanagh, 
The Bell attempted to become a journal of social issues and 
policies for Ireland in the 1940s. The outcome was to fall 
short of O'Faolain's hopes and was part of the reason for 
giving up the editorship in 1946. His precursor efforts with 
The Bell helped lay the groundwork for the development of 
social policy and analysis in Ireland following the Second 
World War. 

De Valera's policies of economic protectionism and Gaelic 
revival, backed up by a stern censorship policy, the Catholic 
Church and the business community, created a social climate 
during the 'Emergency' that was regarded by many as 
stultifying. The Bell and The Irish Times were the principal 
opponents of the government's social policies." The Irish 
Times could often be dismissed as the carpings of an archaic 
Ascendancy newspaper,14 but The Bell suffered no such 
disadvantage. O'Faolain and his fellow board members like 
Frank O'Connor and Peadar O'Donnell were of Catholic, 
Republican and Gaelic background." 

O'Faolain acknowledged that the Irish Literary Movement 
and the 1916 Easter uprising killed 'the old wolf-dog and 
round-tower Ireland '. i6 He called therefore for a country that 
would accept society as it now existed and urged authors 
to write 'about our own people, our own generation and our 
own institutions'i) and be suspicious of those 
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pious flannel-mouths and middle class stuffed shirts lauding 
up a synthetic peasant, matching him off against the wicked 
cities, comparing his innocence with the evil-minded 
intellectuals . .. erecting smoke screens around themselves 
- the Gaelic Language (which they have no real intention 
at all of speaking), Nationalism (which seems to get equated 
with low wages and high tariffs) and Piety (which works 
out so profitably for the idealistic) ... .1 8 

He concluded on the third anniversary of The Bell, that it 
was the duty of both reader and contributor constantly to 
'thrash out freely and constructively all the problems that 
face us ... with an absolute honesty, to speak and think, 
without a trace of bunk'. 10 The call to battle had been sounded. 
The Bell would try to pierce the comfortable silence of 
romantic ethnocentric Ireland in order to proclaim a modern 
Ireland that would take its place in a new secular world order. 2. 

O'Faolain admitted that in the beginning years of the new 
Irish state de Valera's policies might have been reasonable; 
however, the 'Gaelicisation' of Ireland had become 

a soppy mixture of good-heartedness and weak-mindedness, 
presenting us with (would-be) lyrical pictures of an Ireland 
that should count herself rich if rich in no more than the 
virginal simplicities of the Poor-But-Honest twenty-five acre 
farm.2l 

Laying most of the blame on de Valera,22 O'Faolain regarded 
the Gaelic revival as merely a cult attempting to provide a 
smokescreen in order to delude the people about the gravity 
of social problems. 

De Valera would state in the Dail and in his famous 1943 
'comely maidens' radio talk that a frugal comfo~t would be 
possible for the Irish people if they were 'co!1tent with frugality 
in all cases and [they] accepted values which would b~ lower 
standards than could be got elsewhere'," and that the.col!ntry 
was living beyond its means. O'Faolain would retaliate ,by 
charging that 'Hunger and Poverty are too often shoved away, 
into a private corner called Charity, and the public court, 
called Justice, where social evils should be tried and 
condemned, is thereby shut against the hungry and the.poor'.24 _ -" 
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The Bell along with The Irish Times was to set up a kangaroo 
court, in an attempt to right the obvious injustices. Both 
p.ublications analysed the cost of living and attempted to 
a,.waken the general public to the plight of the poor and the 
near poor which .represented close to 50 per cent of the 
population. Both publications looked at the conditions of the 
Dublirl\ slums. The Bell printed articles such as 'I live in a 
slum' (November 1940) and 'Slum pennies' (January 1941); 
the latter re,vealed how a family of seven survived on 23 
shillings a week. Another, entitled 'Two Dublin Slums' by 
Sheila May, contrasted the official statements of de Valera 
with independent studies elsewhere in the country. De Valera 
claimed that there was 'nobody in this country not getting 
proper food' and that 'every section of the community has 
had the careful regard of the Government.' May placed 
alongside the de Valera quotations the findings of the medical 
officer of Dublin that nearly 'half of the slum children visited 
by medical inspectors were malnourished and that over 70,000 
unemployed were living 'on miserable pittances'.25 

Such articles gave O'Paolain a particular pleasure in 
printing. He said, 'they lift the curtain of the window, and 
one looks out into the clear daylight'.26 'There is no fog of 
preconceived notions, ideas, wishful thinking or prejUdices 
about this little snapshot. It is focussed; the finder holds the 
limited view; the shutter clicks; the picture is boxed. '27 Perhaps 
that was the ultimate purpose of The Bell: to provide 
sociological snapshots of the Emergency so that those who 
came after would have a better picture of 'Silent Ireland', 
as he called it,28 rather than the escapist provincialism of Gaelic 
revivalism. To charges that such sociological snapshots were 
simplistic or mundane he would respond that they were 
necessary because all writing in Ireland had to be built from 
the bottom Up.29 Because nowhere in Ireland could there be 
heard a 'frank public discussion of any three of the following 
sUbjects: Birth Control, Preemasonry, The Knights of 
Columbanus, Unmarried Mothers, Illegitimacy, Divorce, 
Homosexuality , Rhythm, Lunacy, Libel, Euthanasia, 
Prostitution, Venereal Disease or even Usury'.30 

Many of the taboo sociological snapshots were written 
anonymously, while some were commissioned, for example 
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'M.P.R. H. on the Problems of Illegitimate Children' or '] 
Did Penal Servitude'. Most were created by 'somebody [who] 
had to go out with a notebook and listen and encourage, 
and make a record. The poor would forever remain silent 
if people did not wrench speech out of them'.}1 Articles such 
as 'Slum Pennies' resemble the style of an expert short-story 
writer such as O'Faolain, and were probably his work or the 
collaborative efforts with the dozens of beginning writers that 
he so often helped. 32 

One of the most interesting, if somewhat depressing, series 
of anonymous articles dealing with the socio-economic 
conditions of wartime Ireland appearing in The Bell was a 
series entitled 'Other People's Incomes' that began at the mid
point of the war, July 1943. The series detailed the everyday 
expenses and habits of families representing diverse income 
groups. From how to live on £200 a year as a single parent 
in a country cottage,}} to the more elegant lifestyle of a young 
solicitor family of five earning £850 per annum, the series 
recorded the spending habits and the aspirations of different 
economic classes. The articles took a sociological perspective 
but the methodology was that of a short story: concise and 
restrained yet tending to lead the reader to a philosophical . 
and somewhat submerged ideological message. We learn for 
instance that the fictional young solicitor in the series records 
in his bank book cheques to Hayes, Conyngham and Robinson 
'Chemists' for £10 14s Od and a few months later for another 
£614s 7d because: 

In any house where there are children these items run up 
very easily - many prescriptions M&B, Cough Cures, 
Cosmetical MacLean'S, Cod Liver Oil, Vitamin tablets, [ron 
Tonics, T.C.P. and goodness k~ows what i:lse. If we look 
into our own medicine chest or in the lumber-press, what 
hosts of half-used bottles meet our unremembering eyes.)' 

Another article about the £400 'average' family co~cluded 
that such a lifestyle required £462 per year! From the .,pO 
school fees to the £ 18 ESB costs ('cooking, light, water-heatirtg, 
hire purchase of geyser') to the £28 paid for meat ('that includes 
fish which is only eaten by the man of the house') to 'the 
four tons of turf costing £14 lOs - all are meticulously 
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recorded with profuse notes beside each expenditure. We learn 
tl).l\t.the £400 family pays only £7 per year to the greengrocer 

\. because ' the garden supplies potatoes for six months of the 
'year; and turnips, carrots, onions and cabbage for twelve 
m01.lths'.ll We learn further that 'Wednesday is meatless' and 
'on Satu.rday there is nearly always fried liver and onions',36 
that they are required to' pay five shillings for an overdraft, 
and they have considered removing the children from private 
school and sending them to a national school but 'to be frank, 
they wouldn't ' like to 00 it - not after starting them in a 
private school. It would be pretty awkward for Mrs. X having 
to face the people down the road, then Mr. X wouldn't feel 
too good about it in the office either'." The Irish Times, in 
a lead editorial commenting on the series, surmised that 'it 
seems that the price of being a gentleman is very high today'.l8 

The series concluded that 'no man should prudently marry 
in the cities' unless he has a salary of between £400 and £425 
per annum. Yet this so<alle<J middle<lass existence would 
be a life 'without any frills whatever; a life of cheese paring 
and constant humiliations '. 39 The Bell hoped that the articles 
would come to the attention of the legislators 'so that they 
may realise in what a struggling condition the majority of 
this class of people must now live';40 and hoped that they 
would realise it was 'vain to appeal for any sort of political 
sac.rifices to a populace so hard-pressed by the mere struggle 
to exist'. 

The Bell's numerous articles reporting the conditions of 
the poor were less diplomatic. The article, 'How to Live on 
£100 a year' suggested that a better title might be 'How to 
Live on Nothing' since a large portion of the population, 
perhaps as many as one-third, barely subsisted on that amount. 
The reader learns that such people depend on the vagaries 
of the 'Vincent's man' (a Saint Vincent de Paul Society 
volunteer) and on turf-lorry drivers garaged nearby who 'allow 
the children to collect the odd bits of turf from the lorries'·' 
The family has 'no fruit, no vegetables, no cheese, no eggs 
... and no complaints' because 'there's people worse off than 
us and so long as himself and the children are alright it would 
be flying in the face of God to complain'.42 

Peadar O'Donnell complained in 'People and Pawnshops' 
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that 'the newspapers give a headline to the rise in the National 
loan but they don't say a word about Pat Murphy's Sunday 
suit being down five bob'.O) A pawn strike sends 'shiver[s) 
through a lot of little people '. 44 An anonymous writer claimed 
that over one-quarter of the illegitimate births in Ireland 
resulted in the death of the baby within the first year.'s The 
author called for more 'secular social work by lay women 
and men. In this respect [Ireland) remain[s] in the Dark Ages'.46 

Everywhere O'Faolain saw poverty, malnutrition, disease 
and indifference. He saw government indifference to the social 
needs of the country as the chief by-product of Ireland's 
neutrality policy. In the short story 'Neutral Night'," an 
unemployed worker relates to the reader, 'We have been hard 
up for twelve months and now that the pawnbrokers are on 
strike God knows how we live. But we do, and we laugh, 
and hate the Government, and all the people who have money 
. .. We have no cigarettes left, and we have no food for 
breakfast. We dread getting up just to make tea and nothing 
more. '48 49 

At the time of the release of the 'Other People's Incomes' 
series, a good deal of attention was being centred on the 
Beveridge Report in Britain which called for a broad range 
of universalist social programllles rather than the patchwork 

, system which had proven to be ineffective. The impact of 
the report, which sold over 635,000 copies overall, went far 
beyond the confines of Britain. For many people through 
the Western world, the report provided a psychological 
stimulus on the necessity of government intervention to ensure 
that full employment, improved health and education 
standards were available to all citizens.so The Irish government 
was to feel the need to appear to be interest~d in adopting 
social reform, if for no other reason ·than to ' confirm their 
policies of neutrality and self-sufficiency. . :, 

Toward the end of 1943, Sean Lemass, then Minister for 
Industry and Commerce, proposed a Children's Alfowance 
Bill that would provide parents with 2/6 for each child ,beYQnd 
the third child without a means test. Citing the view o( the 
Beveridge report that much poverty was 'due to failure- to 
relate income to the size of the family', Lemass admitted tQat 
the Irish workers' earnings 'were frequently inadequate to 
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provide for the requirements of a large family',51 Implementing 
, the'Bill would cost £2,25 million, Lemass claimed, and would 
\ n~cessitate 'that both now and during the period following 

the conclusion of the war, the creation of this service would 
m·ear. that any addition to social security services must await 
bett~F times'.52 Despite the cost of the Bill (which represented 
nearly 2:; per cent of the money spent on social services by 
the Irish 'government), it only provided, in the words of W. 
T. Cosgrav~ 'a patch on the existing Order':53 a patch that 
the Irish gover.p.ment used to help appease those crying for 
the universalist programs' that Beveridge had proposed in 
Great Britain and with the obligatory genuflection toward 
the Church and their rather peculiar views of state intervention 
regarding social services. 54 By ensuring that only large families 
would be assisted, the government was making certain that 
Catholic social teaching was reinforced. Lemass stressed the 
cost of the scheme, stating that because of 'The Emergency' 
no more social spending could.be considered. This social policy 
of minimalism contrasted radically with the welfare policy 
of neutral Sweden, a policy that was thought necessary to 
create a sense ofJolkhem (folk community) so that the Swedish 
citizen would not hesitate to defend the homeland. 55 The 
belligerency of Winston Churchill and the hostility of the 
Catholic Church regarding the intervention of the state into 
its perceived area of social teaching enabled the de Valera 
government to avoid having to come to a full grip with the 
emerging welfare state. 

O'Faolain reminded his readers that the Catholic Church 
in Britain was resisting actively the implementation of the 
Beveridge report. E. J. Coyne, the Jesuit scholar and author 
of the vocational organisation report, and Dr Lucey, the 
Professor of Theology at Maynooth,56 as well as the Catholic 
weeklies, The Standard and The Tablet, had 'thrown cold 
water on the Report for weeks'Y O'Faolain warned that the 
opposition to government intervention would increase and, 
although he freely admitted that '[I] could easily see myself 
being lured to line up - in an alleged defence of things like 
"individual rights" and "national culture" ',' 8 he said he would 
rather see an elected democratic government run social services 
than leave it to the social teachings of the Church. 
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The Bell published numerous articles on the by-products 
of Irish poverty: tuberculosis and emigration. O'Faolain said 
that 'T.B. strikes down fourteen people every single day'S9 
in Dublin alone. Yet a doctor writing in The Bell about 'the 
delicacy', the Irish euphemism for tuberculosis, was to say 
it is still 'legal to sell a lethal dose of tubercular bacilli in 
a glass of milk'.'" Contrary to all other nations in Europe, 
the incidence of tuberculosis was increasing in Ireland61 and 
much of that increase was due directly to the abysmal social 
conditions of the country. Articles such as 'Two Years in a 
Sanatorium' were inserted by the editor in an attempt to 
support public health reforms like Dr Professor T. W .• T. 
Dillon's efforts to combat public indifference and superstition. 
The Irish people had to be convinced that the disease was 
curable and preventable. Dillon and The Bell believed it was 
possible only if the government intervened in a massive way. 

The Bell worried about the migration of 250,000 Irishmen 
to Britain, blaming 'every thing and everybody ... partition, 
Cosgrave, de Valera, The I.R.A., Norton, Larkin'.62 The exiles 
could all be called home if government would only do 
something constructive about unemployment; the only plan 
the government had was a relief system that was merely 'a 
stepped up version of the workhouse gruel of another day'. 
Peadar O'Donnell concluded, 'The shadow of the famine is 
still across the national mind'.63 

Sean O'Faolain signed off as editor of The Bell in the April 
1946 issue, claiming he was tiring 'of abusing our bourgeois, 
Little Irelanders, chauvinists, puritans, stuff-shirts, pietists, 
Tartuffes, Anglophiles and Celtophiles',64 but also confessing 
that he had 'suddenly grown detached and impersonal about 
them'. He also began to have misgivings about the intention 
of The Bell to stamp its own character of life-, on the new 
Ireland. In his last paragraph as editor, he urges future 
contributors to write 'more articles on literature, and on 
aesthetics and technique'.65 Thus from this point on 'the Bell 
became a literary magazine, dying a quiet death in 1953. \, 

O'Faolain's disillusionment is noticeable in November 1944 
when he complains that The Bell had encourag~ a great 
many articles on the economic and social conditjons of modern 
Ireland from 'Jails, Illegitimacy, Crime, Workhouses [to] ... 
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OtheLPeoples Incomes, Pawnshops, T.B., Slums, Turf Cutting 
~I\d so forth', yet 'they did not produce a whisper of 
comment'.66 He attributed the inertia to a nationwide 
'~sycQologicai frustration'. A year earlier he showed evidence 
of fultural claustrophobia when he proclaimed that Ireland 
was~ as, a result of de Valera's Emergency policy, suffering 
from ·\i.ntellectual shrinkage'.67 O'Faolain's editorials 
increasingly turned away from his concerns about Irish 
provincialis~ (and specifically the Gaelic revival) to more 
worldly concerns. He thought that people who were searching 
continually for the avant garde were just as provincial as those 
stuck in the past; it was time for a new internationalism to 

.take form. O'Faolain had said in 1942 that 'the genius of 
a country should be investigated with a kind of experimental 
inquiry'.68 When such experimental inquiries were rarely 
forthcoming, O'Faolain pleaded with his readers 'not merely 
to read, and agree, or disagree in private, but to take these 
pages and thrash out freely and constructively all the problems 
that face us '. 69 Increasingly his editorials became more strident, 
calling for a diminished role of the Irish language and the 
Gaelic Cult, as he called it, in order that the Irish people 
would be 'free to think out our problems with unconfused 
minds as a modern people in a modern world'. 70 As never 
before, he claimed, it was impossible for a country or a 
profession to 'exist in undisturbed isolation'.71 'We have' only 
one alternative', he said, and that was to 'grope' with the 
problems of the world.72 There has been 'a shift in emphasis 
which we in Ireland have not yet fully understood [because] 
. . . Not having ourselves experienced the horrors of war we 
have not realized what the horrors of war have done to the 
minds of those who ... have experienced them at close 
quarters; and so could not realize how it could happen, and 
has happened, that the diplomat is being thrown out of 
business by the business-man, the old-time politician by the 
social planner'.?3 

The rise of the welfare state and the emergence of 
corporatism were seen by O'Faolain as forces of economic 
virility which would shape European civilization and renew 
a sense of hope in the world. He chided Fianna Fail and 
Fine Gael" for having no policies, only artificial 'principles' 
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which 'mean damn all'.'s He criticised de Valera's ideas for 
self-sufficiency and a frugal society because of their 
implications for social policy.76 

The impact of the Beveridge Report upon the Irish 
government as 'the Emergency' drew to a close necessitated 
that de Valera appear to be interested in social reform. The 
British MP, Arthur Greenwood, said of the Beveridge Report, 

we have shown to the world the quality of our people and 
I think we are right to be proud of the quality of the 
citizenship they have shown during this war. Our people 
are entitled to a better deal than they ever had in the past'.77 

That social entitlement would extend to the people ofN orthern 
Ire/and and would hinder de Valera's hopes of Irish unification 
and could spread dissatisfaction within the 26 counties, if the 
gap of social services between Ireland and Britain widen~d 
substantially. 

Ireland emerged from the Second World War safe but 
insecure. Aside from the children's allowance scheme, little 
in the way of significant social legislation had been passed 
by the wartime Irish government. The Church, the de Valera 
government and the medical establishment combined to form 
a society, which, in the words of Peter Kaim-Caudle, would 
'hardly encourage the building of a Welfare Society'.'8 
Nevertheless, as F. S. 1. Lyons has indicated, the welfare 
state being established in Britain 'cast a long shadow across 
the Irish Sea '79 and critical calls for social reform were heard 
from people such as the Bishop of Clonfert, Dr Dignan, who 
proposed a comprehensive social security scheme, and Arnold 
Marsh, who wrote Full employment in Ireland. Perhaps these 
voices emerging from the silence of neutral Ireland at the 
conclusion of the war enabled O'Faolain to return to his 
literary pursuits as much as did the weariness thilt he spoke 
of in his 'Signing off editorial. 

, 

"
How can the social policy efforts of The Bell be summarised? 
The journal was an island of intellect which dared to challenge 
the combined sea of rhetoric of the Irish government and 
the Catholic Church regarding the social morass of Jhe new 
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state. Unlike the other major critic of Irish society, The Iri~h 
\ Times, the intellectual base of The Bell was drawn from Irish 

\ .Catholicism, Republicanism and the Gaelic revival; this 
. ~ombination enabled it to be perceived as something more 
th~n an organ of the Ascendancy. The Bell attempted to be 
a magazine of applied social science.8o 

Less, than a year before O'Faolain ended his editorship of 
The Bell,an article by Vivian Mercier, 'Verdict on The Belf,8l 
concluded that The Bell had failed as a magazine of 'creative 
fiction' but succeeded -as a 'a survey of Irish life'. This fulfilled 
one of the original purposes of the magazine as laid out in 
the first issue published in 1940. 

The Bell had to be many magazines rolled into one. Its 
chief role, according to Mercier, 'despite all the chat about 
creative fiction82 was to supply facts about Irish life'. Whatever 
shortcomings it may have had, The Bell gave the reader a 
glimpse of the 'dreary Eden' that Maurice Harmon called 
'Emergency' Ireland. Harmon concludes that The Bell was ' 
not a success because O'Faolain felt that he and other Irish 
writers of his generation must be forced to be empirical in 
order that the succeeding generation of writers could 'by our 
very failure' become better writers.83 

In the November 1944 issue of The Bell, O'Faolain lamented 
that almost no reader had responded to the many articles 
on social problems. He asked his readers if this lack of response 
is due to 'an untapped vigour and unexhausted idealism of 
the nation, [that is] ... as yet inarticulate or unstudied when 
it comes to method and detail? Or does it mean that there 
is a weight of inertia, some large psychological frustration 
all over the nation and that until it is removed the energy 
of the people cannot be released'.M He concluded that it was 
the latter, but felt some satisfaction with the introduction of 
Irish social problems into public discussion; he felt a deep 
anger, however, 'at the cold hand which is refusing to release 
the nation's power'.8S The time had not yet come; the proposals 
for the Mother and Child scheme were still nearly seven years 
away; but perhaps the energy that was needed -to disturb the 
status quo was being generated by the social concerns 
presented by The Bell. 

That no other serious magazine was to arise from 'The 
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Emergency' (or 'Plato's cave' as Robert Fisk called it) was 
not the fault of O'Faolain or The Bell. Perhaps others would 
attempt to fill the gap that would be left by the departure 
of The Bell and would cover the issues ranging from the 
urgency of social policy to the pleasures of literature, aesthetics 
and techniques that O'Faolain spoke of in his concluding 
editorial.s• Ireland had retreated into itself. O'Faolain, perhaps 
in tactical retreat himself or believing it was time to concentrate 
on his own writings rather than play social policy editor to 
the nation, withdrew as editor in April 1946. 

Following the critical review of The Bell by Vivian Mercier, 
O'Faolain ran a questionnaire in the May 1945 issue asking 
the readership for their opinion of The Bell and for suggestions 
for improvement. Seventy-three per cent of the responses 
concerned themselves with his editorials87 and then with the 
articles on the theatre and poetry. The book section received 
the least recognition.88 

Mercier had previously charged that one of the few 
drawbacks of O'Faolain editorials was his excessively 
pessimistic outlook. The Bell survey did not substantiate this: 
for example one respondent referred to his style as 'sensible 
idealism '. 80 The fact that there were few negative comments 
about the O'Faolain editorials gives some indication of the 
respect that the readers had for the editor of The Bell, especially 
when one considers the controversial subjects he often chose 
to write about. From newgombeenism to Ireland's role in 
the United Nations, his editorials engaged in controversy, yet 
the May 1945 survey was to receive responses like 'I fully 
disagree with your de Valera Editorials but cannot but grin 
with admiration at the way they were presented'.90 Or 'the 
Editor writes from a passion for truth and fair play, warm 
humanity and sensible idealism. Problems ~' world and 
national - are dealt with objectively, facts collected and 
presented for our enlightenment'.o, 

One of O'Faolain's first editorials stated 'we shall all learn 
as we go on what we can and cannot do with .rhe Bell~92 
By the end of the war the days of 'living experimentally' that 
he spoke of in his first editorial were over for The Bell. Official 
censorship had been relaxed, the May 1945 readership surV"ey 
undertaken by The Bell indicated clearly that the readership 
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did .not want a literary magazine"3 and the quest for short-
, story writers had turned up few proteges.9' Two Bell readers 

summed up the dilemma facing O'Faolain. One wrote that 
,O'Faolain , 

' 1S concerned primarily with things as they are against what 
we 'dreamed they would be. There are no immediate 
alternatives to be excessively or even tamely optimistic 
about. Commentaries on day to day legislation are [now] 
the functions of the leader writers of our morning 
newspaper: Tread gentlY with your short stories, we need 
more certainly, but then nothing is flatter than an inferior 
story"s 

The second correspondent continues with the same caution. 

A monthly magazine of creative fiction would bore me 
because the necessary standard would be impossible of 
attainment. A magazine with creative fiction would excite 
me. Unfortunately there are only two or three writers in 
Ireland who can supply this excitemen!.96 

Perhaps O'Faolain had these thoughts in mind when he 
stepped down as editor in 1946. He admitted in his last editorial 
that the original intention of 'establishing A Magazine of 
Creative Fiction' was merely 'wishful thinking'97 and the 
principal role of a writer was to write of 'what he - a real 
and not a false "he" - knows - really knows and not pretends 
or is deceived into "knowing", then the rest is with God ',,8 
Quoting Yeats, he worried that 'we lose our freedom more 
and more as we get away from ourselves'." It was as if it 
were time for him to return to full-time writing in order not 
to lose that freedom and to ensure that the writing was derived 
'out of a sense of his naked nucleus of self ... [from] all 
the bits of life as it is lived' that he wrote about in 1939.)()() 
He would not retire to an ivory tower; his writings on the 
Mother and Child scheme of Dr Noel Browne in 1951 (The 
Dail proposes; Maynooth disposes') and the revised edition 
of The Irish (1969) indicated that the social problems of a 
modern Ireland masquerading as a quaint Catholic Gaelic 
enclave would not go unnoticed.!O! The Bell was an attempt 
to establish a bridge between the isolationist policies of de 
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Valera's Ireland and the modern Irish state. O'Faolain was 
unable to establish that bridge; yet he was to conclude modestly 
'all we have brought, in this little magazine, to modern Ireland 
... [is] the heart's search for the heart'.,o2 This search for 
social justice in modern Ireland helped to pave the way for 
the improvement of social policies a generation later. 
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Annotated List of Articles published in The BeO 

1940 , 
" ~is is your magazine'* 1/ I, October 1940, pp. 5-9 (O'Faolain 

, in his first editorial sets the tone for The Bell, 'we eschew 
'abstractions, and will have nothing to do with gener
alizations that are not capable of proof by concrete 
experience'). 

'For the future" 1/2, November 1940, p, 5 (again the call 
for articles about present issues from within personal 
experience), ' 

'Answer to a criticism" 1/3, December 1940, pp, 5-6, 
(O'Faolain reiterates his stand that The Bell is open to 
all ideas and that its objective is to see the new Irish 
state clearly.) 

1941 

, "The delicacy"' by Robert' Collis, 1/5, February 1941 , pp, 
33-9 (an excellent inside look at treatment of TB by an 
Irish doctor, especially considering the fact that doctors 
were discouraged by their professional colleagues at that 
time from wasting their writing for the layman). 

'1916- 1941: Tradition and Creation'· 2/1, April 1941, pp. 5-
12 (a polemic denouncing Irish nationalists who are 
'holding on to the glorious past'). 

'Illegitimate'by M, p, R. H., 2/3, June 1941, pp. 78-87. 
'Attitudes" 2/6, September 1941, pp. 5- 12 (,What distin

guishes The Bell from like periodicals in other countries 
... is a day-by-day record of each achievement and its 
chief critical function is to discover and appraise along 
those lines. ') 

'Meet R. M. Smyllie' by 'The Bellman' (probably O'Faolain) 
3/ 3, December 1941, pp, 180-8 (an excellent article about 
The Irish Times and its editor), 

1942 

'To What Possible Future?' 4/ I, April 1942, pp. 1-9 (another 
far-ranging polemic on subjects ranging from uninter
esting Irish postage stamps to the shocking Dublin slums). 
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"Neutral Night' by Unemployed 4/ I, April 1942, pp. 37-9. 
'The Mart of Ideas" 4/ 3, June 1942, pp. 153-7 (calls for 

a frank discussion of Irish taboos especially censorship). 
'People and Pawnshops' Peadar O'Donnell, 5/3, December 

1942, pp. 206-8 (one of the first articles to appear under 
the byline of The Bell's second editor). 

'Why don't we see it?* 5/ 3, December 1942, pp. 161--4 (an 
editorial that calls for sociological 'snapshots' of Ireland. 
O'Faolain is particularly pleased by an article entitled 
'A Day in the Life of a Dublin Mechanic,). 

1943 

'Silent Night' 6/ 6, pp. 457-66 (O'Faolain claims that Ireland 
is suffering from 'intellectual shrinkage'. Cites many 
examples including the RTE news broadcast that placed 
the stunning news of Mussolini's resignation third on 
the agenda behind the Croagh Patrick pilgrimage and 
the Muintir na Tire Conference in Cork.). 

'On State Control', 6/ I, April 1943, pp. 1-6 (an excellent 
editorial about the dilemma of state control versus 
individual liberty). 

'Other People's Incomes - 1 ',6/ 4, July 1943, pp. 290-8. 
'Other People's Incomes - 2: How to Live on £400 a Year' 

6/ 6, September 1943. 
'Other People's Incomes - How to Live on £100 a Year' 

7/1, October 1943, pp. 55-61 (a devastating critique of 
Dublin poverty). 

'Other People's Incomes - 4,' 7/2, November 1943, pp. 149-
53 (concluding article of the series in which O'Faolain 
hopes that the series has caught the eye of the legislators). 

, 
1944 '. 

'Two Dublin Slums' by Sheila May, 7/4, January 1944, pp. 
351-6. .\. 

'One World,' 7/ 4, January 1944, pp. 281-91 (a rambling ~ll 
for Ireland to take its place in the world). 

'On Editing a Magazine'* 9/ 2, November 1944, pp. 93-101 
(an editorial full of pathos: satisfaction expressed with 
regard to the numerous articles published about Irish 
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social problems and dismay with regard to the 'cold hand 
which is refusing to release the nation's power' to correct 
them). 

<The Gaelic Cult" 9/ 3, December 1944, pp. 185-96 (a 
" fascinating analysis of mass delusion). 

1945 

'One World" 9/4, January 1945, pp. 277-86 (a look at the 
conditi'o,ns of Europe and a call for Internationalism). 

'Call the Exiles Home' by Peadar O'Donnell, 9/5, February 
1945, pp. 382- 5 (a plea for a modernisation ofIreland). 

'One World,' 9/6, March 1945, pp. 461-71 (yet another cry 
for internationalism). 

'Eamon de Valera,' 10/ I, April 1945, pp. 1-17 (a restrained 
yet critical review of a biography by M. J. MacManus). 

'Verdict on "The Bell" - 2,'-by Scrutator, 10/ 5, August 1945, 
pp. 431 -6. 

'The Fourth Estate - 6 Verdict on "The Bell",' by Vivian 
Mercier, 10/ 2, pp. 156-66 (see note 87). 

1946 

'Signing Off' 12/ I, April 1946, pp. 1-4 (O'Faolain's last 
editorial). 

·denotes article was written by O'Paolain. 



Can Performance Monitoring 
in the Civil Service be as good as that 
in the Commercial Sector?* 

RICHARD BOYLE 

Richard Boyle is a research officer in the Institute of Public 
Administration, Dublin. 

Performance monitoring 

looks at what is done [in an organisation] - at what level, 
at what cost, with what effect and how efficiently. It invol~es 
the regular and systematic collection of data, although the 
frequency of monitoring may vary from daily to annually, 
depending on what is being monitored. In order for 
monitoring to take place, suitable criteria of measurement 
must be defmed. (Audit Commission, 1986) . . 

Appendix. I outlines the dimensions of performance that can 
be measured. 

Performance monitoring is the focus of increasing concern 
in the civil service, in Ireland and elsewhere. Consensus on 
the need to reduce public expenditure has stimulated interest 
in monitoring in Ireland. So too has the pressure of increased 
accountability coming from Oireachtas Committees, the 
Ombudsman and other bodies. The White Paper, Serving the 
Country Beller (1985), outlined a system for monitoring 
performance in civil service departments. However, evidence 
suggests that the implementation of monitoring systems has 
been slow, with some departments making more progress than 
others (Daly, 1987). 

This article asks what can be done in the c"iXil service to 
raise the quality of monitoring systems to the level of the 
best in the commercial sector. It is based on recent research 
into examples of good practice in performance mpnitoring 
in six commercial and non-commercial organisatiQ.ns (-Bo:(le, 
1989).' Three questions are addressed: ' . ' , ' . 
• The views expressed in the paper are those of the author, and not necessarilf 
those of the Institute of Public Administration. 
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I. what characterises performance monitoring systems? 
2. why do performance monitoring systems differ between 

commercial and non-commercial organisations?' 
, 3. how can performance monitoring in the civil service be 
". , improved? 

What-Characterises Performance Monitoring Systems? 
Monitoring systems in the civil service differ from those in 
the commercial sector, as do systems that cover executive 
activities differ from those covering policy and staff support 
activities, such as personnel units. 

Performance monitoring systems covering executive 
activities in the civil service are generally welJ established. 
Legislation governing departmental activities is often set in 
broad terms which may make the identification of corporate 
objectives difficult. However, lower down the line, such 
problems are less prevalent. For example, whilst it may be 
difficult to define overall social welfare objectives, it is easier 
to determine objectives for a section dealing with fraud control. 
Difficulties with defining the impact of a department's actions 
often mean that targets are more concerned with routine 
activities, such as controlling running costs, than with the 
effectiveness of the service delivered. This in turn means that 
performance monitoring systems may be inward-looking and 
administrative with little direct emphasis on or input from 
the client. Feedback tends to be geared to reporting up the 
line, with most effort going to ensure that top management 
arc apprised of the situation. 

J'erformance monitoring systems in policy development and 
staff support units in the civil service are less well established. 
Where they exist, problems are encountered because it is 
difficult to set objectives that are capable of measurement, 
either by 'hard' or 'soft' measures. For example, the ultimate 
impact of a policy drawn up in a section may not be felt 
for several years and may be difficult to distinguish from the 
impact of other policies. Consequently, there is a tendency 
to focus on how things are done rather than on their impact, 
particularly using indicators to assess efficiency; for example, 
was a report on a new policy issue completed by date x? 
A flexible approach to target achievement is also prominent. 
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This is because the achievement of targets may well be outside 
the control of the section or division concerned; for example, 
the success of a section dealing with .the EC may depend 
on the outcome of its negotiations with Brussels. 

It is relatively easy to set measurable objectives for executive 
activities in the commercial sector, such as life assurance sales. 
Profit levels and market share are examples of indicators which 
are readily measured and which can be used to help assess 
the effectiveness of a commercial organisation. Targets tend 
to be concerned with outputs and results achieved; for 
example, the number of products sold, the number of clients 
met in a quarter and so on. These targets are largely under 
the control of the management and staff aiming to achieve 
them. Targets and objectives are likely to be client-oriented, 
with market research being an integral part of any system. 
Feedback channels are hierarchical, with results sent up the 
line. However, peer review is also much used, particularly 
at middle management level, to encourage a greater awareness 
of and commitment to achieving results.2 Effort is usually 
made to keep staff informed on progress against targets; a\ld 
sometimes staff are given a say in setting targets and 
monitoring their achievements. 

Finally, commercial sector staff support units, such as 
personnel, have similar problems to those encountered in the 
civil service in determining measurable objectives. Conse
quently, they too tend to set targets which focus on how things 
are done: for example a set number of staff appraisals must 
be carried out in a quarter by the personnel division. However, 
they are likely to be more client-oriented and make greater 
use of qualitative data than the civil service. For example, 
a survey of customer satisfaction may be used. as part of the 
monitoring process in order to assess the impact, of a service. 
There is a focus on peer review as a means of. providing 
feedback among management and staff 'on how they are 
progressing. . ',-

The differences in monitoring systems set out here are highly 
simplified and are something of a caricature. Nonetheless, 
they do indicate that the environment within which the civil 
service operates gives rise to particular types ·of monitoring 
systems. 
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Why do Perforinance Monitoring Systems differ? 
We .can see that performance monitoring systems differ in 
type and in application between the commercial sector and 
the civil service. Why is this? It has been shown that political, 
cuJtural and technical conditions in an organisation influence 
the outcome of any initiative such as performance monitoring 
(Tichy., 1983): see Figure 1. 

Political 
conditions 

INTRopuCTION OF 

PERFORMANCE 

MONITORING 

SYSTEMS 

Political conditions concern the way in which the balance 
of power in an organisation is affected by internal structural 
arrangements and outside influences. Commercial organisa
tions tend to bave internal structures that devolve resources 
to business units . The effect of such a devolved structure is 
to give line managers the power to control resources. Power 
in the civil service tends to be concentrated at the top of 
the organisation and the influence of line managers over the 
performance of their units is limited. They have little incentive 
to improve performance in these circumstances . 
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Outside the organisation, power in the commercial sector 
rests largely with the board, who usually have the same 
corporate objectives as the chief executive. The chief executive 
controls day-to-day operations. In the civil service, the role 
of the minister as the effective chief executive has important 
implications for monitoring. Ministers are under pressure to 
deal with short-term problems; they are often driven by a 
sense of crisis. Plans and targets may be put aside and this 
may limit the time for feedback and review. Also, there is 
pressure to avoid mistakes, to protect the Minister; feedback 
may be used as a control mechanism. There is less emphasis 
on control in the commercial sector, and more on the problem
solving and educational role of feedback. 

Cultural conditions concern the assumptions and values of 
the organisation. Successful companies display a strong 
customer-centred culture that provides a sense of direction 
and ensures that objectives and targets are client- and outcome
oriented. Information is gathered with the needs of the client 
in mind; and quality of service is seen as vital. 'Visibility' 
of performance is central to the feedback process; charts and 
graphs showing performance against target are prominently 
displayed. Feedback from the client and from staff is valued 
highly. 

Traditionally, civil service organisations have been strong 
on administrative procedures and are less sensitive to the needs 
of individual clients. They tend to focus on obtaining 
information that will increase efficiency, for three reasons: 
because this is a traditional concern, because it is often difficult 
to measure outcomes, and because there are political pressures 
to reduce public expenditure. The bureaucratic structure 
means that peer review and feedback to and from staff are 
not major elements in performance monitoring: ¥isibility of 
performance is not valued highly. 

Technical conditions concern the nature of the task and 
the skills of management and staff. The effect of task -
whether executive or less routine - on Performah{:e 
monitoring in the civil service and the commercial sector has 
been outlined above. Skills affect the extent to which. 
performance monitoring systems are accepted and integrated 
into the normal pattern of work. There is less di(fe(~nce 
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between the civil service and the commercial sector in terms 
of skills than in the other organisational conditions. Analytical 
sk·ills are needed in such areas as the setting of objectives 

,lmd targets, the development of performance indicators, and 
·the manag~ment and use of information technology. Team 
buildil!g and influencing skills are also needed: the ability 
to ne&otiate realistic targets with staff, win support for 
information used and encourage participation in the feedback 
process are examples of such interpersonal skills. 

These political, cultural and technical conditions determine 
the environme'nt for performance monitoring systems. Whilst 
described here as separate entities, they are highly inter-related. 
For example, a technical advance that allows customer 
reaction to a product or service to be easily monitored, in 
the long run, may affect employees' attitudes and thus 
organisational culture. These three conditions, and the 
interaction between them, determine the type of monitoring 
system to be operated in an. organisation and its acceptance 
by management and staff. 

How can Performance Monitoring in the Civil Service be 
Improved? 
There are clear differences between the civil service and the 
commercial sector in their approaches to performance 
m.onitoring. Whilst it is possible to learn from the commercial 
sector, it would be a mistake to assume that systems are directly 
transferable to the civil service. Any initiative to improve 
performance monitoring in the civil service must be sensitive 
to the political, cultural and technical conditions that exist 
there. Thought needs to be given to developing these conditions 
so as to maximise support for performance monitoring. In 
this way, departments are more likely to make use of reliable 
information to judge if the services they are developing and 
delivering are efficiently operated and effective in terms of 
meeting the needs of their clients. 

The political conditions within which the civil service 
operates create a basic difference between the civil service 
and the commercial sector. To a large extent political 
conditions determine the culture and working methods of the 
civil service. In Ireland, the Constitution and consequent 
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position of the minister as 'corporation sole' of a department 
has important implications. 3 Heads of departments are 
primarily accountable to their minister. Work for ministers 
generates an unpredictable but large volume of work. A general 
climate exists where avoiding errors is central to procedures 
(Daly, 1987). 

For performance monitoring to operate successfully in such 
circumstances the relationship between department and 
minister needs to be taken into account explicitly in developing 
a system. Three approaches to this issue are possible. 

One approach requires a high degree of organisational 
restructuring: a statutory change in the relationship between 
ministers and departments. This was envisaged in Serving the 
Country Better (1985): ministers would be freed from day
to-day administrative matters and officials would be 
responsible for the delivery of services and the development 
of management systems. Officials would be expected to 
develop more 'commercial' procedures. However, the role of 
the minister as 'corporation sole' has proved resistant to 
change, not only in Ireland· 

The establishment of the Social Welfare Services Office in 
the Department of Social Welfare indicates a half-way house 
approach, which does not require a change in legislation. 
Whilst the Minister is still accountable for day-to-day 
activities, a separate management structure has been 
established which enables the Office to plan and monitor the 
delivery of services (McCumiskey, 1987). 

For many areas of civil service work a radical change in 
organisational structure and accountability is neither possible 
or desirable. The British Financial Management Initiative (the 
FMI) offers an alternative model in such cases. Launched 
in 1982, this was an attempt to develop managem~nt systems 
based on monitoring in each departme!1t of the civil service. 
The FMI has shown that for monitoring to be fully ac~epted 
there must be ministerial commitment. The prime minister's 
personal and continuing backing of the FMI has been o'n.e 
of the key factors in its implementation; individual ministers 
have been encouraged to become more aware ofthe managerial. 
role they play in relation to their department. 

Whatever approach is adopted, it is clear that for 
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performance monitoring td be fully operational in a civil 
service context ministerial commitment to the concept of 
!Danagement systems must be explicit and built into the 
l'rocess. The managerial aspects of a minister's job must be 
developed and taken into account . 

AS well as getting the political conditions right, action can 
be taken by line departments and by central departments to 
create the right cultural and technical conditions within which 
monitoring. can operate successfully. Some suggestions for 
action are outlined below. 

Action by Line Departments 
Departments could give more emphasis to the development 
and monitoring of indicators of output and be more concerned 
with the needs of their clients. This would provide 
countervailing pressure to the concern with cost control and 
the processing of tasks which tend to be given priority in 
the culture of the civil service. This may not be ' an easy task 
though it is possible for progress to be made. The Social 
Welfare Services Offices, through a conscious managerial 
effort to become more client-oriented, have improved their 
delivery of services.5 

The very process of thinking about the needs of clients 
and the outputs and outcomes of a department's activities 
leads to a more quality-directed service. Financial management 
and team building - aspects of management which are 
concerned with performance monitoring - need to be 
enhanced by management development at senior and line 
management levels. Both analytical and interpersonal skills 
should be strengthened. 

. The production of an annual report, as practised by some 
departments, provides a useful vehicle for reviewing 
performance and planning future directions (Murphy, 1982). 
For these reports to be active and useful, it is vital that they 
look forwards as well as backwards, acting as guides in the 
resource allocation process. An annual report could contain 
information on the organisation and activities of a department 
including: 

allocation of responsibilities and resources 
~ 
f 

:III....-

i 
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information on the legal mandate 
objectives for programmes 
review of performance 
background data on the working environment to provide 

the context for policy developments and initiatives. 

The report should indicate how a department is discharging 
its stewardship of public resources and services. 

For the many civil service tasks that cannot be quantified, 
the measurement of effectiveness and quality of s~rvice 
depends largely on how the service is perceived by clients. 
Departments could give more emphasis to collecting this 
information by conducting attitude surveys and user 
satisfaction surveys. 

Each new or revised policy that comes up for consideration 
could be accompanied by proposals indicating how the policy 
is to be monitored and evaluated. In this way, monitoring 
would be built into the process from the initial stages of policy 
development. 

Mechanisms of feedback could receive more attention, with 
information flowing both up and down the hierarchy. The 
use of peer review encourages a questioning attitude towards 
performance and could be encouraged among line managers 
in particular. 6 ' 

. Similarly, good performance could be encouraged by 

involving staff in the monitoring process 
increasing the 'visibility' of performance 
use of charts, 'league tables' and other displays to indicate 

changes in performance 
saying 'thank you' for ajob well done 
performance appraisal. 

Line managers could be appraised on their' success In 

developing monitoring systems in their sections. 

Action by Central Departments 
The market is a direct stimulus to the performance of 
commercial organisations. In the absence of the market; 
external stimuli to monitoring in civil service line departments 
come from a variety of sources, such as the Ombudsman and 
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clients of the department. The central departments - the 
Department of Finance, the Department of the Taoiseach 

" l!nd ·the Office of the Comptroller and Auditor General -
also act as important stimuli. They may take a number of 
courses of action to promote monitoring. 

The role of central departments is to coordinate the activities 
of line'<iepartments. 'Advice rather than prescription' would 
set a positive tone to the relationship. A particularly useful 
role is as ih~ disseminator of best practice, encouraging the 
spread of good ideas across departments. 

Line departments need to be allowed some flexibility, both 
in terms of the type of performance monitoring system to 
be developed and in terms of control over resources. With 
regard to systems, Serving the Country Betler (1985) set out 
what is essentially a management-by-objectives approach to 
monitoring. Whilst this is likely to work well for executive 
functions, it may be less applicable in less routine fields, such, 
as policy development. Here, aepartments may need to evolve 
different systems within a broad framework of work 

, programmes and targets. With regard to resource control, 
consideration could be given to increasing the flexibility of 
control over resources at line management levels in 
departments within agreed limits, for example flexibility to 
switch expenditure within running cost budgets. 

Central audit arrangements could be used to assess how 
well monitoring systems are operating in line departments. 
The emphasis here would be on surveying departmental 
management practices and entering into a dialogue on setting 
objectives, planning, control and assessment of results. Action 
plans could be agreed with line departments to improve 
monitoring practices identified as deficient. 

Conclusions 
The effectiveness of performance monitoring systems in the 
civil service requires a blend of political, cultural and technical 
conditions. These conditions influence the commitment to 
monitoring at all levels in the organisation. Much emphasis 
in the past has been given to creating the right technical 
conditions: measuring activities and developing performance 
indicators. 

,.", . 
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Whilst this is necessary, it must be done in the context 
of developing the right political and cultural conditions. It 
is no good having excellent performance indicators if they 
are rejected by staff because they have had no say in their 
preparation. Similarly, trying to impose a formal, hierarchical 
system of monitoring based on the output of work in a policy 
development section may be counterproductive. 

What is needed is a blend of the formal and the informal. 
Formal systems such as management-by-objectives and staff 
appraisal link performance to agreed obje~tives. Informal 
procedures, such as peer group meetings and team building, 
can reinforce commitment to improving performance. 

Monitoring systems in the civil service can be as effective 
as the best in the commercial sector. But they will be different, 
because they will take account of the environment within which 
the civil service operates. 

Appendix 1 

Figure 1: Model of Efficiency and Effectiveness. 

OBJECTIVES 

I INPUT PROCESS [..1 OUTPUT GUTCOME I 

W[E~FF~I~C~IE~N~c~YJ-_JI ~EFF~CTIVENESS " t. 
" 

Measuring Performance 
Brief definitions of some of the terms used to determine the 
different dimensions of performance are given below. 
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Objectives are the basic building blocks on which performance 
measurement is founded. They identify the purpose which 
the individual seeks to achieve . 

. " Inputs are the resources consumed for a particular activity, 
' fQr example, staff, building, equipment (Lewis, 1986). 
P;ocess has been defined as 'how we work' or how services 
are dc;.\ivered (CIPFA, 1984). Process indicators 'show the 
ways in'which resource; inputs are arranged to meet the demand 
for service.:, (Elkin and· Molitor, 1986). Examples of process 
indicators are supervisor-to-worker ratios and service provided 
within a specific time. < 

Outputs are the things or conditions produced by an 
organisation and may be divided into intermediate and final 
outputs (Flynn, 1986). Intermediate outputs refer to the 
capacity to provide the service, such as the number of hospital 
beds and school places. Final outputs refer to the services 
actually provided or performed, for example, benefits paid, 
or education 'delivered' to a child. 
Outcomes are the impact that a service has on recipients, 
such as poverty relieved or illness cured. 
Efficiency is measured by the ratio of inputs to outputs, for 
example the cost per hospital bed (an intermediate output); 
the gross cost per school pupil (a final output) (Flynn, 1986). 
The aim of efficiency may be to minimise inputs, maximise 
outputs, or both. 

Effectiveness is a more problematic concept than efficiency: 
definitions vary widely. A widely accepted definition is that 
effectiveness equates to the degree of success of activities or 
services in meeting their objectives (Audit Commission, 1986). 
In other words, the outcomes specified in the objectives are 
achieved. This raises the question of whose objectives are to 
be taken into account. In determining effectiveness it is 
necessary to specify clearly what stake-holders should be 
recognised and what their objectives are. Examples of 
indicators of effectiveness are the incidence of a particular 
disease in a cattle herd, and the number of trainees placed 
in permanent employment (Clarke, 1984), 
Economy means 'ensuring that the assets ... and services 
purchased, are procured and maintained at the lowest possible 
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cost consistent with a specified quality and quantity' (Audit 
Commission, 1986). 

Quality of Service relates to the aim of delivering a fault
free service to a client (Pollitt, 1987). The important point 
about quality of service is that it looks at performance froql 
the point of view of the consumer. Indicators of quality at 
the process/ output level could include such examples as time 
taken to process a claim, average waiting time for a bus and 
delays in the delivery of letters. At the outcome level, an 
example would be the development of indicators of the quality 
of life in nursing homes. 

Notes to Article 
I The case studies were: Allied Irish 
Banks. IBM Ireland and Irish Life 
Assurance pIc from the commercial 
sector and Coras TrachtaIa. the 
Social Welfare Servioes Office and 
a number of UK government 
departments from the non
commercial sector, 

2 Peer review refers to colleagues 
meeting together regularly as a 
group, using a process of consul
tation to evaluate each other's 
performance and using their pro
fessional judgements to inform and 
improve performance. 

3 The position of the minister as the 
'corporation sale' or legal person
ality of the department arises from 
the Ministers and Secretaries Act, 
1924. Ministers are individually 
responsible to the Dail for the 
operation of their departments. 

4 Change in the statutory relation
ship between ministers and depart
ments has been debated for many 
years in the UK. The recent pub
lication of the Ibbs Report. The 
Next Steps (HMSO. 1988). indi
cates that some civil service execu
tive activities in the UK may well 
be faced with such a change in the 
near future. The report recom-

mends that executive functions be 
carried out by 'agencies' each under 
the responslbility of a chief execu.
live. The chief executive would be 
responsible for management within 
a framework of policy objectives 
and resources sel by the responsible 
minister. 

S A general indicator of improve
ment in service delivery by the 
Social Welfare Services Office since 
its establishment in 1985 is that the 
number of parliamentary questions 
and representations has fallen 
considerably. There were 3.570 
parliamentary questions answered 
and 36,000 representations made in 
1984. compared with 753 and 
27,000 respectively in 1987. Man
agers believe that improvea' mon
itoring has played a significant part 
in this advance (see Boyle. 1989). 

6 Examples of peer re"vij(w in com
mercial organisations are given in 
Boyle (1989). In a civil ~ervioe 
context. Blennerhassetl . (1~87) 
outlined the management develop
ment benefits achieved from bring .... 
ing together, on a regular basis, a 
group of principal officers from the -
Department of Social Welfare. 

--
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Employment Equity in Northern Ireland 
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The elimination of discrimination and the promotion of 
equality of employment on the grounds of religious affiliation 
has been public policy in Northern Ireland since 1976. In 
that year the Fair Employment Act outlawed religious 
discrimination in employment and created the Fair Employ
ment Agency which was charged with enforcing the legislation .. 
After a decade the British government, under Direct Rule 
arrangements, has indicated an intention to reform this policy. 
This article seeks to sketch the background to existing policy, 
to identify the factors prompting the reform and, in particular, 
to highlight how Canadian 'employment equity' policy has 
closely informed the new approach in Northern Ireland. The 
article concludes by outlining the necessity for furthet 
comparative research. 

Northern Ireland: The Development of Policy 
Discrimination in Northern Ireland has long been alleged in 
the areas of the franchise and gerrymandering, the allocation 
of public housing and employment. Whyte (1983) has 
produced the most authoritative attempt to review the extent 
of discrimination covering the period from 192I ' to 1968. His 
study confirms the existence of discrimination, Ilut demon
strates that malpractices were particularly prevalent in certain 
geographical areas and in certain activities. He is particuJarly 
critical of unionist-controlled local authorities in the west ,of 

*The research for this article was undertaken with the assistance of a research grant 
from the Canadian Department of External Affairs. We are also grateful for the ~ 
assistance of the staff of the Canadian High Commission, London. The views 
expressed are those of the authors alone. 
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Northern Ireland. Whyte concludes his review by offering a 
list of 'demerit' where he considered the evidence of 

_ discrimination was strongest and most widespread: electoral 
,practices, public employment, policing, private employment, 
)l!IbIic housing and regional policy. Whyte (ibid, p. 33) summed 
up'thus: 

" 

The'" unionist government must bear its share of respon
sibility: · Jt put through the original gerrymander which 
underpinned so m-any of the subsequent malpractices, and 
then despite repeated protests did nothing to stop those 
malpractices continuing. 

Whyte evaluated the period of the devolved unionist
controlled government. In the period immediately prior to 
the assumption of Direct Rule in 1972, the unioni~t 
government (partially as a response to its own hesitant reform 
agenda but more directly u'nder pressure from Westminster, 
increasingly worried by civil disturbance) instituted changes 
in local government, the local government franchise and the 
administration of housing, health and personal social services. 
The reform package also included the creation of the offices 
of Parliamentary Commissioner for Administration (PCA) 
and the Commissioner for Complaints (CC). Alleged 
maladministration, including religious discrimination, in 
government departments was under the purview of the PCA, 
while other public bodies came under the CC (Birrell and 
Murie, 1980) . 

. After the institution of Direct Rule a working party, 
subsequently chaired by William van Straubenzee, MP, was 
created to 'consider what steps, whether in regard to law or 
practice, should be taken to counter religious discrimination 
where it may exist in the private sector of employment in 
Northern Ireland' (MHSS, 1973, p. I). The group, which 
consisted mainly of employers and trades union representa
tives, reported in 1973. It recorded a 'general acceptance of 
the validity of the basic assumption underlying our terms of 
reference that religious discrimination exists to some degree 
as a fact of life in employment in Northern Ireland today' 
(ibid. p. 2). It went on to reject quotas on moral grounds 
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(it would involve discrimination), on a practical basis (the 
problems of defining appropriate catchments), but above all 
because 'the effect of quotas would not be to reconcile the 
communities in Northern Ireland, but on the contrary (would) 
reinforce and in some measure ... perpetuate the divisions 
between them' (ibid. p. 12). 

The Fair Employment Agency: The Fair Employment Act, 
endorsing the essence of the Working Party's proposals, came 
into effect in 1976. In the same year, the Fair Employment 
Agency (FE A) was created with two main duties: the 
elimination of discrimination on the grounds of religious belief 
or political opinion, and the promotion of equality of 
opportunity between those of different religious beliefs. To 
carry out these duties the FEA was given three main powers 
and responsibilities: 

(I) The investigation of individual complaints of 
discrimination. 

(2) The power, under Section 12, to investigate employment 
practices and to judge whether or not they accord with 
principles of equality of opportunity. 

(3) To conduct research germane to fair employment in 
Northern Ireland and to pursue an educational 
programme to inform employers of what are considered 
to be fair and proper employment practices. 

In conducting Section 12 investigations, the FEA was enjoined 
to follow the 'Guide to Manpower Policy and Practice', 
prepared under the Act, by the then Department of Manpower 
Services. The Guide provided recommendations to employers 
for establishing policies and practices which, if adopted , would 
promote equality of opportunity (DMS, 1978). Ud<ler Section 
12 investigations, the FEA can direct firms to implement an 
'affirmative action' programme in the event of a finding of 
failure to afford equality of opportunity. In some inst~'hces, 
this has involved the use of goals and timetables. The Guide 
was substantially revamped in 1987, particularly in relation 
to advice on monitoring employees (DED, 1987). In addition, . 
tenders for government contracts were restricted to firms 
registered with, and holding a certificate from, the FEA.I 
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The FEA, since its i~ception, has faced daunting 
'. circumstances. Unionist politicians opposed the initial 

.legislation and have been suspicious of its work, perceiving 
. {he objectives of the legislation as hostile to their community's 
in,erests. During the 1970s and early '80s, trades unions and 
nationalist politicians rarely referred to this issue of 
discri'mination in the context of fair employment legislation. 
Nationalist perceptions of the FEA tended to be of the Agency 
as either il, toothless.sop to provide respectability to Direct 
Rule or, more. supportively, as an underfunded body tackling 
a major problem without adequate government support. 
Direct Rule administrations, particularly under Labour in the 
1970s, concentrated on job creation, achieving 'parity' in the 
provision of services and security and, in the process, gave 
equality of opportunity a low priority. As a result not only 
was the FEA modestly funded and staffed but, more damaging, 
the government itself did nothing to demonstrate equality of 
opportunity in the Civil Service. Set alongside these problems, 
the continuing violence, the virtual collapse of manufacturing 
employment in the early 1980s and the context for the FEA's 
work could hardly seem less propitious . 

Nevertheless, how effective has the FEA been? A thorough
going evaluation has still to be undertaken, but the Agency 
has been criticised in terms of its professionalism and 
organisation (McCrudden, 1983). Other commentators have 
suggested that the number of investigations undertaken 
prompts favourable comparison with the CRE and EOC in 
Britain (Appleby and Ellis, in press). The Standing Advisory 
Commission on Human Rights (SACHR) reviewed the 
performance of the Agency in terms of conducting Section 
12 investigations and the issuing of remedial instructions to 
employers; while rehearsing the criticisms and rebuttals in 
detail, it did not make an evaluation (SACHR, 1987). Many 
of the critics have, however, failed to distinguish between the 
limitation imposed by the legislation and the effectiveness of 
theFEA. 

Towards Reform 
A number of factors have led to the decision to reform. The 
first relates to developments within Northern Ireland. The 
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FEA's investigation of the Northern Ireland Civil Service 
(NICS) was completed in 1983 and stimulated the government 
to institute a monitoring system for the NICS (FEA, 1983). 
(This system, which monitor the NICS in terms of religion, 
gender and disability, represents the most sophisticated 
monitoring system in the UK. It now covers recruitment, 
promotions, etc. and has reported regularly since 1986.) The 
creation of this NICS-monitoring system represented the 
government putting its own house in order. Furthermore, it 
resulted in key civil servants becoming sensitised to the issues 
and the failure of the public sector as a whole to respond 
to the legislation. 

At the same time, continuing FEA investigations were 
revealing the inequalities in employment profiles between 
Protestants and Catholics in numerous organisations and the 
failure of employers, public and private, to take voluntary 
action to implement equality of opportunity. Evidence from 
research studies, some sponsored by the FEA, confirmed the 
continuity of employment disadvantage for Catholics 
(Cormack and Osborne, 1983). The publication in 1985 of 
the results of the government's own new household survey 
(GHS) confirmed the higher experience of unemployment for 
Catholics and was accompanied by a statement from the then 
Secretary-of-State for Northern Ireland, Douglas Hurd, 
announcing the institution of a review, to be undertaken by 
officials, into how the existing approach to equality of 
opportunity could be made 'more comprehensive, consistent 
and effective' (NIO, 1985). It is clear then that the 
administration in Northern Ireland was, by the mid-1980s, 
responding, albeit belatedly, in concrete ways to the legislation 
to effect major change. 

It is likely, however, that the role of Irish-A~ericans has 
been crucial in translating awareness into legislative-proposals 
from a Conservative government notoriously reluctant to 
advance this area of policy in the UK as a whole. Ptessure 
from Irish-American groups has taken two forms. Tlie fi(st 
has been the attempt to prevent the US government buying 
aircraft from the Belfast aircraft company Shorts on lhc:. 
grounds that the firm actively discriminated against Catholics. 
The British government was forced to intervene with .the US 
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- - government to counteract this allegation. As a result, Shorts 
have, under the guidance of the FEA, instituted a major change 

.. . in their employment practices which have reportedly begun 
tQ impr9ve the representation of Catholics in the workforce 
(Belfast Telegraph, 18 August 1988). 

The Ma,cBride Principles: The more direct pressure from Irish
Americans has, however, been in relation to the MacBride 
Principles. -It has been reported that the British government 
has spent more in trying to defeat these Principles than it 
has in its attempts to stop the production of Spycatcher 
(Doherty, 1988). The Principles themselves are relatively 
innocuous. In some instances the FEA, under present 
legislation, insists on stronger measures being taken by firms 
subject to investigation under Section 12 of the 1976 Fair 
Employment Act than is implied by the Principles. Moreover, 
proposals in the White Paper offer much stronger action than ' 
required by the Principles. However, legal advice taken by' 
the FEA suggested that three of the Principles could be read 
as recommending that preferential treatment should be given 
to minority employees and hence would be unlawful under 
the present Act (Rubinstein, 1986). (Subsequent 'amplifica
tions' to the Principles issued by MacBride in 1986 would 
appear to modify the three offending articles in such a manner 
as. to make them unlikely to be considered unlawful.) 

Instead of welcoming the MacBride Principles as worthy, 
fair employment guidelines, relatively uncontentious in liberal 
democracies, and then offering to negotiate on the minor 
problems implied by the potential illegality of three of the 
original articles, the British government chose to oppose the 
Principles at every stage. Besides the costs involved, this 
exercise has lead to an immense volume of bad publicity for 
the British government in the US in terms of its administration 
of Northern Ireland. Why, if the Principles are so relatively 
uncontentious in liberal democracies, and them offering to 
negotiate on the minor problems implied by the potential 
illegality of three of the original articles, the British government 
chose to oppose the Principles at every stage. Besides the 
costs involved, this exercise has lead to an immense volume 
of bad pUblicity for the British government in the US in terms 

, 
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of its administration of Northern Ireland. Why, if the 
Principles are so relatively uncontentious, has the British 
government borne the costs of its opposition to MacBride 
and laid itself open to such a 'bad press '? 

The answer lies not so much in the message (the Principles 
themselves) but in the carrier - the groups advocating the 
passage of the MacBride Principles through various state 
legislatures and city councils. The history of the evolution 
of the Principles is revealing. It is reported that their origins 
lie in an article in the Brooklyn Spectator in 1983, which 
suggested that, following the Sullivan Principles for firms 
operating in South Africa, a similar set of principles should 
be applied to American firms operating in Northern Ireland. 
Harrison Goldin, comptroller of the City of New York, was 
looking for an issue to allow him to tap into one of the key 
ethnic power blocks that make up New York City and , by 
so doing, garner votes to aid his re-election. The task fell 
to a relatively junior official in the comptroller'S office, but 
a person with legitimate 'ethnic' Irish connections, Pat 
Doherty. Doherty sought out Father Sean McManus and the 
Irish National Caucus, open and strong supporters of the 
Provisional IRA, for help in carrying through Sullivan-type 
principles for Northern Ireland.2 McManus was, at the time, 
working to prevent a US defence contract being placed with 
Shorts. Together, Doherty and McManus persuaded Selm 
MacBride, Nobel and Lenin Peace winner, to give his name 
to the campaign (O'Dowd, 1985). 

The MacBride Principles were issued in late 1984 and since 
then they have been enacted in seven states and in a number 
of major cities. These states and cities have pension funds 
invested in US companies. The effect of the legislation is to 
have the MacBride Principles applied by those ,companies 
operating in Northern Ireland. Failure to comply 'results in 
the withdrawal of these investments. 

Apart from the British government, opposition to the 
MacBride Principles has come most nutably from John Hume, 
leader ofthe SDLP, and Paddy Devlin, a prominent Northern', 
Irish trade union leader. The gist of this opposition lies in · 
the need to create jobs in Northern Ireland. Inward investment 
is only likely to be hindered by the naive linking of Northern , 
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Ireland to South Africa, and by Principles which fail to 
acknowledge real achievements in creating fair employment 
in Northern Ireland an<,l the further potential for improvement 
,likely to result from what appears to be the government's 
Commitment to stronger measures (Cormack and Osborne, 
198'7). -The government, in part through its own inept handling 
of th~_MacBride campaign, has kept the pressure on itself 
for these new measures to be as strong as flagged and to 
be introduqd with some urgency. 

The final fay tor behind the reform proposals is the pressure 
brought to bear by the Irish government through the Anglo
Irish Agreement, although the issue of discrimination only 
became a substantial issue on the agenda of the Inter
Governmental conference during 1987. 

The search for a model: As these processes and pressures 
began to force the British government to consider reform, 
Northern Ireland officials began to search for relevant models 
for a new policy in this area. In this search there was little 
to be gained from the traditional reaction of policy-makers 
in Northern Ireland - of looking east 'to the mainland'. 
National policy on race and sex discrimination remains 
broadly the same as fair employment legislation and there 
are no proposals for reform. Officials, therefore, looked west 
~ to North America. 

Affirmative action policies in the United States have been 
the subject of concerted criticism over the years and the focus 
of an ultimately unsuccessful attempt by the Reagan 
administration to dismantle key aspects of provision (Glazer, 
1988). Much of the criticism has been directed towards the 
concept of 'positive discrimination' and the use of 'quotas'. 
Although quotas have been employed only to tackle the most 
egregious cases of discrimination, the contentiousness of US 
policies has centred on the 'unfairness' of the 'reverse 
discrimination' implied in the use of quotas (BN A, 1986). 
Canadian policy statements in the area firmly reject 'positive 
discrimination' and 'quotas' in favour of 'positive action' and 
'positive remedies '. 3 Hence, British officials serving the current 
Conservative administration found the evolving Canadian 
approach potentially more congenial and less contentious. 
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Canadian policy offered a model potentially far more 
politically acceptable as a reform package for Northern 
Ireland, which would require Cabinet approval, than was to 
be found in the United States. 

Canadian Policy 
Two particular components of Canadian polacy are relevant 
to this discussion.4 The first relates to the position of the 
French language and the associated constitutional position 
of Quebec within Canadian federalism. In many ways, these 
issues offer the most obvious parallels between Northern 
Ireland and Canada, and at least one work has begun to 
ex.plore these similarities (O'Sullivan See, 1986). By the mid-
1960s the uneasy partnership between French- and English
speakers was under considerable pressure, with 'francophones' 
outside Quebec being assimilated into the 'anglophone.' 
majority, leaving francophones in Quebec feeling increasingly 
under siege and responding politically in ways which 
threatened the unity of the country. 

The creation in 1963 of the Royal Commission on 
Bilingualism and Biculturalism marked the official recognition 
of the problem (McNaught, '1988). Even before the 
Commission had finally reported, the federal parliament 
passed the Official Languages Act in 1969. This legislation 
guarantees federal government services in the mother tongue 
or anglophones and francophones in 'bilingual districts' (where 
English or French concentrations ex.ceed 10 per cent). The 
right of federal civil servants to use their own first language 
was given legal status through a subsequent parliamentary 
resolution in 1973. In the past decade and a half, the federal 
public service has ex.plicitly sought to reflect Canada's official 
linguistic pluralism and has operated a policy to·,cncourage 
the employment of francophones. This has included the 
designation of posts as 'bilingual' and the offer of hin~age 
training. By 1986 the proportion of francophones was 28 rer 
cent, close to the representation in the population. while the 
representation in management categories was 20 per cent. The' 
1982 Canadian Charter of Rights and Freedoms further · 
entrenches linguistic rights.5 

The evidence that effective action had produced such 
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tangjble.results inspired both 'frustration and optimism among 
other groups in Canada. In response, the Abella Commission 

. \ was created in 1983 to investigate the employment needs of 
. fOUf designated groups - women, aboriginal people, the 

di!{abled an<t 'visible (racial) minorities'. The key elements of 
the'Abella Commission's 1984 report are: 

, 
• A recognition that equality in employment does not mean 

the saI\1e results for everyone: 'sometimes equality means 
treating ' .geople the same, despite their differences, and 
sometimes it means treating them as equals by accom
modating their differences' (Abella, 1984, p. 3). 

• A rejection of US-style quotas and positive discrimination. 
This rejection is symbolised by the coining of the term 
'employment equity' to replace 'affirmative action, which 
in most people's minds .. . has become associated with 
the imposition of quotas'. 

• All federally regulated employers to implement employ- . 
ment equity. 

• Employment equity legislation should have three major 
components; a requirement for employers to implement 
employment equity; a requirement for employers to collect 
and annually file data by the designated groups, on 
participation rates, occupational distribution and income 
levels of their employees; and an enforcement mechanism. 

The main elements of the Abella recommendations were 
subsequently incorporated in the 1986 Employment Equity 
Act Under the legislation, all federally regulated employers 
and Crown Corporations with 100 or more employees are 
required to: 

• eliminate unlawful employment practices that result in 
barriers against individuals in the four designated groups 
(women, aboriginal people, the disabled and 'visible 
minorities'); 

• institute positive policies and practices, and by making 
reasonable accommodation to ensure that designated 
groups are represented in all occupations to the same 
extent as they are in the relevant external labour force 
(defined by qualification, eligibility and geography); 
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• prepare annually a plan setting out employment equity 
goals and a timetable for the implementation of these 
goals and to retain the plan for three years after the last 
year of the plan; 

• report annually on the composition of the employer's 
workforce on standardised forms prescribed by regulation; 
monitoring, which is to include all occupations and salary 
levels, and is to cover hirings, promotions, training, etc. 
These returns, after checking by Employment and 
Immigration Canada (EIC), are to be passed to the 
Canadian Human Rights Commission (CHRC) and then 
to be compared to the 'labour availability estimates' 
prepared by EIe. 

The CHRC, under the provisions of the Human Rights Act 
1977, has an established procedure for the investigation of 
complaints of discrimination. This involves the institution of 
a tribunal which may order an affirmative action programme 
where discrimination, individual or systemic, has been 
established (CHRC, 1988a). In a landmark 1987 Supreme 
Court judgment (Action Travail des Femmes v Canadian 
National Railways), the Supreme Court overturned the Appeal. 
Court's decision and restored the Tribunal's order, making 
the national railways company set up an employment equity 
programme to increase the proportion of women working 
in non-traditional occupations in one of CN's regions to I3 
per cent. Until that goal is met, CN must appoint one women 
in four in these jobs - 'specific hiring goals .. . are a rational 
attempt to impose a systemic remedy on a systemic problem' 
[Action Travail des Femmes, 1987, p. 30). As the CHRC 
develops its strategy to respond to the new data available 
under the Employment Equity Act, goals and timeJ,ables will 
now form part ofthe available remedies (CHRC, 1988b). 

The second strand of employment equity·policy in Ol.nada 
is the Feberal Contractors' Program. Initiated in 1986, it 
applies to suppliers of goods and services to tl)e federal 
government who employ 100 or more employees and who' 
bid for contracts of $200,000 or more. . 

There are five steps in the implementation and operation 
of this program: certification, implementation, -compliance 
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revie.w, appeal and sanctions. In order to bid for contracts, 
.contractors must first certify in writing their commitment to 

, implement employment equity according to specific criteria 
set by Employment and Immigration Canada (EIC). The 
in)plementation step involves adhering to the terms and 
conditions of the criteria set and includes 'the introduction 
of sp~lal· measures and the establishment of internal goals 
and timetables towards the achievement of employment equity' 
(EIC, no d~te). Compliance reviews are conducted by EIC 
and, if a negative fihding is made, the contractor is given 
not more than one year to initiate remedial action. Appeals 
are made direct to the Minister for Employment and 
Immigration, who then institutes an independent review. The 
ultimate sanction for non-compliance is exclusion from 
bidding for future government contracts. 

The Northern Ireland Proposals 
The development of employment equity proposals for 
Northern Ireland began with the publication in 1986 of a 
Discussion Paper outlining options and possibilities (DED, 
1986), followed by a White Paper in 1988 indicating more 
precisely the government's proposals (HMSO, 1988). The 
Discussion Paper set out the basic principles for reform: 

.• the rejection of quotas; 
• the centrality of the merit principle; 
• the unacceptability of improving the circumstances of one 

community at the expense of the other. 

The Discussion Paper summarised in particular detail the 
research on employment differentials between Protestants and 
Catholics, but was far less detailed on gender and the disabled. 
It outlined a number of options together with possible 
legislative changes: 

• changing the Declaration of Principle and Intent to one 
of Practice and accepting tenders for government contracts 
from those so certified; 

• providing initial financial assistance for the private sector 
to introduce monitoring and better practices in relation 
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to religious monitoring (and possibly for gender and 
disability as well) and taking powers to introduce grant 
denial in relation to religious underrepresentation; 

• placing a statutory duty on the public sector to practice 
equality of opportunity in employment on the basis of 
the procedures set out in the proposed Declaration of 
Practice; 

• establishing an advisory unit in government to give 
guidance on equality of opportunity in employment in 
relation to religious equality (and possibly gender and 
disability as well); 

• restructuring the institutional arrangements by establish
ing either a new Fair Employment Commission which 
would concentrate solely on religion (the 'single dimension' 
option), or a new Equal Employment Opportunities 
Commission to deal with religion, gender and disability 
(the 'multi-dimensional' option). 

In advance of new legislation, it was also proposed to set 
up a fair employment support scheme to assist private sector 
employers introducing new practices outlined in the new 
'Guide to Effective Practice' (DED, 1987). This scheme was 
introduced in March 1988. 

The Discussion Paper, while outlining these measures, did 
not propose the strengthening of the powers of enforcement 
of the existing agencies. Considerable debate followed the 
publication of these proposals. In particular, the failure to 
extend mandatory monitoring to the private sector was 
criticised. Women's groups and the Equal Opportunities 
Commission (EOC) in Northern Ireland did not favour the 
multi-dimensional approach, jUdging that an inevitable 
concentration on religion would overwhelm women's interests. 
The multi-dimensional approach, which anticipated the 
eventual harmonisation of the law in relation to re~gion, 
gender and disability, shows the most obvious influence of 
evolving Canadian policy; indeed it is doubtful whether silcJ1 
a proposal would have been made without some British, 
officials clearly being impressed by both the Abella proposals 
and the Employment Equity Act of Canada. 

In the period after the Discussion Paper, the most significant 
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development was the review of religious anti-discrimination 
provisions undertaken by the Standing Advisory Commission 
on Human Rights (SACHR), The SACHR report has been 

,:described as 'the most impressive analysis of the policy issues 
w./lich underlie discrimination law which has ever been 
published in the United Kingdom' (EOR, 1988, p. 24), although 
the sal,Ile writer criticised some aspects of the Commission's 
thinking on positive action. SACHR recommended: 

(I) The 'rtwnitoring of the workforce should be a legal 
requirement for all'employers. 

(2),Outreach' and goals and timetables should be part of 
the affirmative action permitted under new legislation. 

(3) Individual cases of discrimination should be dealt with 
by industriaI'tribunals. 

The SACHR review indicated that the policies and legal 
arrangements of several countries, including Canada, were 
examined, 'but there is no express endorsement of any 
particular policy or other country's approach . 

The White Paper, published in May 1988, provides the basis 
of a Bill to be introduced during the Parliamentary Session 
1988/ 89. It reflects some of the criticisms made of the 
Discussion Paper and endorses many of the SACHR 
recommendations. It is concerned with religious discrimina
tion and therefore rejects the multi-dimensional approach. In 
essence, the White Paper proposes to introduce contract 
compliance, a legal requirement to monitor, the explicit 
prohibition of indirect discrimination, the referral of individual 
discrimination cases to industrial tribunals and the use of 
'outreach' and goals and timetables in affirmative action 
remedies. 

The proposals in the White Paper have been subjected to 
critical assessment by McCrudden (1988), a SACHR member, 
who has highlighted a number of issues which, in his view, 
are dealt with inadequately. These include: 

• the need for employers to be protected if they voluntarily 
engage in affirmative action measures; 

• the need for indirect discrimination to be more carefully 
defined; 
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• the legislation should encourage employers to adopt goals 
and timetables; 

• contract compliance proposals should be comprehensive. 

There is no doubt that in its main proposals the White Paper 
outlines an approach which, when given legislative form, will 
represent a significantly stronger development of policy in 
this area compared with the rest of the UK. There can be 
no doubt that the Canadian model, being developed as officials 
in Northern Ireland were looking at international examples, 
has closely informed this innovative policy development. 

Social policy development in Northern Ireland, especially 
since Direct Rule, has tended to concentrate on achieving 
'parity', both of standards and policy, with the rest of the 
UK. This resulted in a huge expansion of expenditure on 
housing, for example, in the 1970s. Instances where Northern · 
Ireland has failed to achieve parity (in the case of law 
enforcement and the 1971 Payments for Debt Act) are regarded 
as unfortunate products of the continuing security situation. 
For Northern Ireland to be innovatory in 'positive' policy 
development is, therefore, rather unusual. 

Although credit for these circumstances must lie, to a degree, 
with the perceived political need to respond to the MacBride 
campaign, there is also evidence that some NICS officials 
have been advocates of extending 'policy and would appear 
to have argued for a more comprehensive approach, based 
on the full Canadian model, than is currently being 
contemplated. The potential for Northern Ireland to be the 
exemplar for the rest of the UK has not been lost on politicians 
or civil servants in Britain. 

Future Comparative Research 
The analysis of social policy in the UK has often been accused 
of insularity; indeed, many analysts fail to recognise, the 
diversity of social policies within the constituent elements of 
the UK (Williamson and Room, 1983). In the case of faii' , . 
employment policy in Northern Ireland, new proposals extend 
the existing pattern of intervention and, if legislated, will 
represent the most 'advanced' policy in the UK. The Canadian 
model has clearly informed the development of policy in 
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Northern Ireland and the continued monitoring of the policies 
" in the two areas as they are implemented represents a 

.. worthwhile exercise. Briefly, some of the key points of that 
\comp'arison can be set out. 

, .. While the language issue and the associated politico
constitutional problems of Quebec provide the most obvious 
similarities with Northern Ireland, the development of 
'employment equity' policy for the four designated groups 
has closel)l informed the Northern Irish fair employment 
proposals. Both sets of policies are based on a strong 
commitment to eliminating discrimination, but eschew 
employment quptas in favour of 'positive action'. This is 
symbolised by the use of the term 'employment equity' in 
Canada and also used in the Northern Ireland Discussion 
Paper. Both sets of policies place monitoring by employers 
at their core, although there are highly significant differences 
in the institutional arrangements for undertaking this activity.6 

After the Action Travail des Femmes case of 1987 in Canada, 
the CHRC can use goals and timetables in its programmes 
with employers; in Northern Ireland, it remains to be seen 
whether the legisiation will specifically permit goals and 
timetables. Both jurisdictions include 'contract compliance' 
as part of their overall approach, although its precise format 
has still to be settled in Northern Ireland. The construction 
of 'labour availability estimates' is proposed in both countries; 
how this is done and how employers respond to their use 
will require assessment. Both countries' policies propose 
evaluating the effectiveness of the interventions, although 
neither outlines the criteria to be used. Finally, Canada now 
pursues a 'multi-dimensional' approach covering the four 
designated groups; the forthcoming legislation in Northern 
Ireland, however, will focus on the single dimension of religion. 
The degree to which the latter approach impedes, or at least 
fails to enhance the position of women and the disabled, will 
be an issue worthy of close scrutiny. 

Notes to Article 
I Emp10yers who sign the <Declara· 
tion of Principle and Intent' 
become registered with the FEA 
and are then eligible to tender for 

government contracts. The DecLa
ration, however, implies no other 
action from employers than their 
support for the principles of fair 
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employment. 
, See Cushnahan (1988). Cushna· 

ban, ex-leader of the moderate 
AUiance Party, was employed by 
the government as a consultant in 
its attempts to counter the Mac
Bride lobby. He argues that the 
motives of most of the lobbyists are 
explicitly anti-British and pro-IRA. 

l See Edwards (1987) and McCrud-
den (1986) for a discussion of the 
sometimes tenuous distinctions 
between these policies. 

4 This paper is concerned only with 
Canadian federal policy. Most of 
the Canadian Provinces have their 
own human rights legislation which 
tends to be geared to individual 
complaints of discrimination. In 
Ontario, forma} discussions are 
taking place on the need for 
employment equity legislation for 
provinciaUy regulated employers. 
In advance of this, however, the 
City of Toronto has instituted a 
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'. 
This article attempts to examine the foundation and 
developmebt of vocational education in the context of the 
modernisation of Irish education. 

I shall examine the core concepts used in relation to 
vocational education in the Ireland of 1930 and their 
subsequent fall from use. I shall use the concepts of dominance 
and assertion (as employed by Archer, 1979),' to analyse the 
evolution of second-level education and shall argue that 
vocational education has changed substantially in 58 years. 

I shall argue that 

I. vocational education can be seen as an attempt at assertion 
in education by state managers and employer groups; 

2. the dominance of the Churches (particularly the Catholic 
Church) in the Irish second-level education system in 
pursuance of the Church's 'moral monopoly' ensured the 
incorporation of the projects of other assertive social 
groups; 

3. the emergence in the 1980s of other social groups asserting 
a role in Irish education cannot be facilitated by the 
rhetoric and the structures provided by the vocational 
education system, without major changes in the rhetoric 
and the structures of that system itself. 

The Vocational Education Act, 1930 
The Vocational Education Act, 1930 was the first and the 
last major piece of legislation governing second-level education 
in the state. The Act established three significant features of 
vocational education: 

I. the core concepts and how they relate together and to 
the remainder of educational and training provision; 

2. the extent to which management of education and 
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schooling matters is entrusted to a local committee 
representative; 

3. the powers vested in the Minister for Education. 

The concepts of continuation education and technical 
education are central to the Vocational Education Act, 1930. 
I will confine my analysis here to continuation education. 

Continuation Education 
This was defined in section 3 of the Act as 'education to 
continue and supplement education provided in elementary 
schools' and was held to include 'general and practical training 
in preparation for employment in trades, manufactures, 
agriculture, commerce and other industrial pursuits and, also, 
general and practical training for the improvement of young 
persons in the early stages of such employment'.2 

Continuation education was given sharper focus in a 1942 
memorandum to vocational education committees (VECs) that 
defined it as education 'to prepare boys and girls who have 
to start early in life, for the occupations that are open to 
them'.) 

To pursue their obligation to provide continuation 
education, sections 30-32 of the Act empower VECs to 
establish and maintain vocational schools and courses; and 
to assist other agencies and persons in maintaining a school 
in the area in which continuation education is provided. 

Vocational education can be seen as the main element of 
the manpower policy of the new state: as part of the 
infrastructure to promote agricultural and industrial 
production. Courses were designed with the objective of fitting 
a segment of the youth population into slots in the developing 
systems of production. , 

Speaking of the purposes of contiouation educati9n, Memo 
V 40 asserted that 'continuation courses in any centre must 
be closely related to economic conditions in the neighbour-
hood' (p. 3). The purpose of these courses was: . 

the development of a numerous wage earning class engaged 
on many different types of work. This · class is maintruned 
by a consistent flow of young people of both sexes who 
generally enter employment about the age of 16 year~ (p. 3). , 
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Seven different occupational groups were defined. 

Group A - Agriculture Farmers, farmers' relatives working 
, on the land, farm labourers, nursery men, garden workers; 
<. and those engaged in fishing. , 

GrouE B - Manufacture and Maintenance Bakers, textile 
worlrers; boot makers, tailors, dressmakers, carpenters, smiths, 
mechanics, electricians, printers, masons, painters. 

Group C - '(ransport and Communication Railway workers, 
motor drivers, dock labourers, messengers of all types, post 
office workers. 

Group D - Personal Service Domestic servants, waiters, 
waitresses, laundry workers, charwomen, hotel and boarding
house keepers; those engaged in home duties are also included. 

Group E - Commerce and Clerical Work Shopkeepers, shop 
assistants, commercial travellers, dealers, agents, typists, 
clerks . 

Group F - Professional Work and Administration 
Clergymen, nuns, teachers, medical doctors, lawyers, 
engineers, architects and students for those professions; army, 
civil service and local government officials. 

Group G - Miscellaneous Undefined labourers and others. 

To those drafting the memo it was clear 'that boys and girls 
who have to start earning their living early in life are concerned 
mainly with groups A, B, C, D and E' (p. 5). It was also 
clear that the occupations of Group F (professional work and 
administration) require a 'full secondary school course', i.e. 
general education (p. 5). 

The Report of the Commission on Technical Education 
was quite open in stating the perspective of employer groups: 

We understand it is the policy of progressive countries to 
provide a sufficient basis for technical or agricultural 
education by the establishment of a connecting link for 
the critical period between 14 and 16. Primary school pupils 
at 14 are not mature enough to appreciate the realities of 
employment and the special forms of instruction that relate 
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thereto: they require to be brought through an intermediate 
stage where they can obtain an education with sufficient 
practical bias to help correct the dislike for industrial work 
which is a characteristic of the youth of today leaving 
primary and secondary schools.' 

The Report incorporates approvingly the views of the Dublin 
Juvenile Advisory Committee: 

Every year a considerable number of children for whom 
no work is available leave our primary schools at the age 
of 14 and in the period of idleness that follows lose the 
good habits and much of the knowledge acquired at school. 
The evil effects of unemployment on boys and girls at the 
impressionable age and newly released from restraining 
influences need not be stressed. They affect the individual 
development of the child and have ultimately an adverse 
effect on the industrial development of the country. Some 
form of continued control over these children would appear 
to be necessary and the Committee consider that only those 
children for whom employment is available should be free 
to leave school under the age of sixteen years. (p. 52) 

The 1930 VEC Act and the Catholic Church 
The Minister assured the hierarchy of the day that 
'continuation education' did not involve 'general education' 
and its emphasis was to be severely practical and vocational. 
It would not be allowed to infringe on the type of the education 
provided by national and secondary schools, which was 
deemed to be 'general education'. 

Writing to the Bishop of Limerick on 31 October 1930,s 
following earlier discussions with the Archb'sll.Op of Tuam 
and the Bishop of Clogher, the Minister for Educlltion, John 
Marcus O'Sullivan, stated: " 

'. 
By their very nature and purpose the schools to be pi'ovided 
under this Act are distinctly not schools for general 
education. General education, at the age of 14 years, ~ill 
continue to be given in Primary and Secondary Schools: 
When we can afford to make more universal a system of 
general education for Post-Primary pupils it cannot be 
through the medium of these Continuation Schools. '(p. 2). 
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The Minister also protested to the bishops that he was not 
contesting their control of secondary schooling. 'All through,' 
he wrote, 'I was most careful to secure that no new principle 
'of control in education should be introduced by this Act . .. 
} ,believe that when all practical difficulties are taken into 
aCCouI)t there is no need to be uneasy about the present Act' 
(p . 4):·J3utwas there? 

Dominance·and Assertion 
In attempti~g to answer this question I shall try to apply 
elements of the framework presented in Social origins of 
educational systems (1979) by M.S. Archer to the development 
of vocational education. Archer outlines answers to the large 
questions, 'How do education systems develop and how do 
they change?' Archer's analysis is based on material relating 
to the emergence of the education systems of England, 
Denmark, France and Russia. Although she enters a caveat 
that her framework is not applicable to systems developed 
in a colonial setting, which, strictly speaking, rules out the 
application of the system to Ireland, I wish nonetheless to 
use some of her basic concepts in my analysis. 

Archer sees systems of state education as developing in 
two major cycles. The first cycle covers the stages of transition 
from 'education as a private enterprise' to the development 
of a 'state system of public education'. These state systems 
emerge as either centralised or decentralised state systems 
depending on the processes by which they develop. The second 
cycle relates to the establishment, consolidation and change 
of the public system. In the first cycle of development, the 
starting point is one in which educational agencies are privately 
owned and controlled; schooling as a social institution is seen 
as subservient to, and established solely in the interests of, 
another social institution. In most European countries this 
'dominant' institution has been the Church; its schools and 
colleges are managed according to its own larger aims of 
evangelisation and salvation. 

Archer identifies three conditions necessary for such 
dominance of the education system by a social group: 

I. monopoly ownership ofthe education institutions 
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2. protective constraints on others 
3. legitimating ideology. 

The emergence ·of one or more assertive groups leads to 
competitive conflict between them and the dominant group. 
Three conditions exist, in Archer's view, for successful 
assertion against dominance in education. Firstly, the assertive 
group must have sufficient bargaining power, i.e. numerical 
support and organisational strength, to challenge the 
domination; secondly, they must possess and propagate an 
alternative ideology, which subverts the dominant ideology 
and replaces it by legitimising the alternative provision 
sponsored by the assertive group; thirdly, the assertive group 
must engage in 'instrumental activity' by either restricting the 
operation of the dominant group or substituting for it by 
establishing its own institutions. Out of this conflict is 
generated a number of state-wide sub-systems which in turn 
and at a later stage of development are merged to form a 
public state system. 

The history of Irish education since the effective establish
ment of Church dominance in the 1870s has been one of 
unsuccessful bids by assertive groups to challenge the 
dominance of the Church in education." In the nineteenth 
century the Church adopted th~ modernisation programme 
of the colonial government and in return was awarded custody 
of the state-funded education system to use for its own 
institutional ends. 

What was different about Ireland was that the civilisation 
of the Irish body was a state-sponsored project, operated 
by the Church through schools. It was not so much that 
there was a native bourgeois tenant farmer in Ireland at 
the beginning of the nineteenth century wailing to be 
civilised, but rather there was a network of sm:all tenant 
farmers who became bourgeois through a civility and 
morality fostered by priests, other religious and teathers. 
It was through the schools that body discipline, sham.e, 
guilt and modesty were instilled into the Irish Catholic~ 
Through such discipline and control, successive generations 
of farmers were able to embody practices which were central 
to the modernisation of Irish agriculture, e.g. postponed 
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marriage, permanent ceJibacy and emigration as well as 
a routine, regulated life-style which is central to maintaining 
production.' 

-l,t is not difficult to see that Church ownership and 
m'anagement control of Irish education institutions is a 
charapteristic of the Irish education system. In 1924 the Church 
owned- and/ or were trustees for approximately 80 per cent 
of the schools in the second-level system.8 The right and 
obligation 'of the Church to run schools, the obligation of 
Church members to attend Church schools, and the 
fundamentally Church-related objectives of these schools is 
central to the Catholic Church's ideology of education. The 
contemporary statement of the Church position contained in 
the Vatican II Declaration on Christian education9 is probably 
as direct and explicit as any previous assertion: 

the office of educating belongs by unique title to the Church 
not merely because she deserves recognition as a human 
society capable of educating, but most of all because she 
has the responsibility of announcing the way of salvation 
to all men. (p. 642) 

O'Connor'O outlines the mechanism by which the constraints 
on the establishment of other secondary schools operated in 
favour of the Church monopoly. Speaking of the period from 
the foundation of the state to the mid-1950s, he says: 

so great was the Department's deference to the Church in 
matters relating to secondary education, that for many years 
any lay person seeking to set up a new secondary school 
for Catholic students was required to submit evidence that 
the Catholic bishop of the diocese did not oppose the 
venture. (p. 21) 

Thus the major requirements for the maintenance of 
dominance, i.e. ownership, a legitimating ideology and 
constraints on others, were firmly in place in the Irish second
level system. 

The Vocational Education Act, 1930 can be construed as 
an attempt at assertion on the part of the managers of the 
new Irish state. The Church-sponsored education system left 
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a major lacuna in the project of the managers. The Report 
of the Commission on Technical Education pointed out that: 

secondary schools in the Saorstat do not discharge the 
function we have in mind and are not concerned with the 
special preparation of youth for employment at the normal 
age of 16. They have maintained a tradition of preparing 
young people for University and professional life and for 
appointments in the civil service. (p. 49) 

The legitimising rhetoric used by the sponsors of the Act 
headed off the direct challenge of the Church ideology. 
Minister O'Sullivan's letter of 31 October 1930 can be seen 
as the central act of this strategy. In this, the concept of 
'continuation education' was indeed very valuable. The 
distinction between it and 'general education' had the effect 
of avoiding a direct conflict with Church-owned. schools. The 
distinction also allowed for an explicit statement of the state's 
own objectives. 

Thus the new state's fIrst assertion attracts minimum 
hostility or resistance, in that it does not contest directly either 
the territory or the ideology of the dominant group. The 
initiative did not utilise the full bargaining power taken to 
itself by the state in the Ministers and Secretaries Act, 1924. 
It did not directly and immediately challenge the dominant 
ideology, but it did significantly 'restrict' the expansion of 
Church-owned education institutions into a particular 
segment, albeit a low status segment of the education system. 
A state-controlled system of education was established. 

State Control 
The extent to which the system was state controlled is evident 
from the numerous instances in which the VEC Act, 1930 
stipulates that the approval or consent of the Miriis~er is 
required for specific initiatives. In these provision~ the 
Minister, and through her the Department of ~ducation, 
involve themselves directly in the small detail of tpe' 
management of education institutions. The payment of
expenses, the purchase or lease of lands, the remittance of 
fees, arrangement of loan facilities, plans for instruction itself, 
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were all items to be referred to the Minister before being 
" proceeded with. II 

, This I contend to be a major new assertion for the state, 
one which had significance in easing the establishment in the 
t9pOs and 1970s of individual schools with similar relationships 
with the state, the comprehensive and community schools, 
in the'next phase of assertion by the state in education. 

Local Educqtion Structures 
The third major aspect of vocational education, as established 
under the Act, was the role provided for local representatives, 
both elected and nominated, in the management of the new 
system. All initiatives and decisions within vocational 
education are committee decisions. Officers of the committee 
carry out the policy of the committee between meetings but 
the legal responsibility resides with the committee, and all 
formal ministerial communications are to the committee. 
Committees normally consist of fourteen people (appointed 
by the local authority), not less than five and not more than 
eight of whom are elected members of the appointing 
authorities. The remainder are appointed by the local authority 
on the nomination of members of the authority. VEC 
committees may appoint sub-committees for particular 
purposes, consisting of twelve people, one or all of whom 
may belong to the parent committee. Lynch" has identified 
vocational education committees as among the 'principal 
mediators' of educational, services in Irish education. The 
establishment of this group (VEC members) created another 
possible vehicle for assertion by a group anxious to exercise 
influence on the education process. VEC members do become 

. a potentially significant 'power base' in the totality of the 
education system from 1930 on. It is to be expected, however, 
that the concordance of Church and state projects, developed 
in the nineteenth century and adopted by the new state in 
the twentieth, would not be unduly disturbed by this group 
however. The incorporation of many clergy into the vocational 
education committees ensured that Church schools were 
adequately protected from undesirable intrusion or compe
tition from the new committees, and that the educational aims 
of the Churches were accommodated in the new schools. In 
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most committees the position of chairman was reserved for 
the senior cleric. 13 For example, the Committee for Tipperary 
South Riding appointed the dean of the diocese of Cashel 
to be committee chairman and the local parish priest to be 
chairman in each of the nine sub-committees 'appointed to 
assist in the administration of the scheme at the centres where 
permanent Technical Schools have been established'. I. The 
pattern of representation on local authorities, particularly the 
dominance of employer groups on these bodies,'s meant that 
non-clerical members of vocational education committees 
represented the employers and not the views of the pupils 
themselves nor their parents. 

Assertion by the state was almost totally contained by the 
Church. Neither a replacement ideology, nor a sufficiently 
reliable power base, was utilised. As a result only minimum 
restriction took place, and it took place in a manner which 
served the needs of both Church and employer groups. . 

State Assertion in the 1960s and 1970s 
After the successful if limited establishment of the vocational 
system, Irish education went through thirty years of 
developmental inertia, with little attempt by assertive groups 
to challenge Church dominance. :me lack of appetite on the 
part of the state managers for any assertion is strikingly clear 
in the statement of the Minister for Education, General 
Mulcahy, in July 1956: 

You have your teachers, your managers and your churches, 
and I regard the position of Minister in the Department 
of Education as that of a kind of dungaree man, the plumber 
who will make the satisfactory communications and 
streamline the forces and potentialities of the ' educational 
workers and educational management in this country. He 
will take the knock out of the pipes and will link up 
everything. (Dai/ Reports 1956, Vol. (59) . '. 

But the system had been growing (see Table I). Sp.eaking. 
of the stewardship of Jack Lynch as Minister for Education . 
from 1957 to 1959, O'Connor (1986) observes that 'he directed 
his activity to areas which would not bring hini into conflict 
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Table 1 

SECONDARY VOCATIONAL 

Pupils in , , Schools Pupils Celllres continuation courses 

19'::31 / 32 306 30,004 78 7,925 
1942/ 4J 371 39,787 143 13,212 
1952/53 441 52,151 n.a. 20,271 
1960/ 61 526 76,843 289 26,090 
19611/65 ' -573 92,989 328 33,086 

Source: Department of Education 

with the predominant power in Irish Education' (p. 37). 
However in the face of the pressure of Ireland's industrial 

revolution, heralded for the education service by the study' 
begun in October 1962 and leading to the Investment in 
Education Report, 16 a new phase of assertion was inaugurated. 
The Minister of the day claimed in the Dail in May 1963 
'that matters of fundamental policy must be formulated on 
the sole responsibility of the Minister' (O'Connor, 1986, p. 
79). This assertiveness on the part of the office of the Minister 
for Education can be seen to culminate in a statement on 
'The role of the Minister for Education', delivered by George 
Colley as Minister in February 1966. Colley claimed: 

that it fell to the state, in the person of the Minister for 
Education to achieve, mainly by consultation, explanation 
and persuasion, the implementation by the schools of 
whatever policy the Minister might wish to press forward. 
He must, therefore think, decide, initiate effect and guide 
educational reform. 17 

From this base, and with a rhetoric centred on 'equality of 
educational opportunity' and 'human resource development' 
or education as 'manpower planning' as presented in the 
Investment in Education Report, a number of initiatives were 
launched. From the point of view of the development of 
vocational education, a most significant initiative was the 
blurring of the distinctions between continuation and general 
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education and the effective repudiation by the Department 
of Education of the assurances given by John Marcus 
O'Sullivan to the bishops in 1930. It became accepted, albeit 
tacitly and without public declaration, that the distinction 
was no longer significant, at least in operational terms. This 
process can be seen in the reports of the Department of 
Education in which the same statistics are tabulated under 
'continuation education' in one official publication and under 
'general education'in another. 18 

The criticism of the secondary school system contained in 
the Report of the Commission on Technical Instruction was 
restated in much greater detail in the Investment in Education 
Report 35 years later (p. 265-81). To meet this criticism now, 
however, it was necessary to submerge the differences between 
vocational and secondary schools by providing general 
education courses and a greater range of technical, scientiflc 
and business studies subjects for pupils in each type of school. 
As weU as attempting to submerge the curricular differences 
between secondary and vocational schools, the state 
established comprehensive (and later community) schools. In 
addition, the Vocational Education (Amendment) Act, 1970, 
which facilitates the establishment of schools and systems of 
continuation education by VECs, in co-operation with other 
education agencies, was passed.' Under the terms of this 
amendment, VECs have co-operated in establishing second
level schools in conjunction with religious groups and the 
difference between general and continuation education has 
been submerged as an issue. 

However, resistance to any incipient loss of Church 
dominance has characterised these state assertions. Evidence 
has recently come to light of an agreement between the bishops 
and the Minister for Education to - the effect ~hat state 
comprehensive schools were, by agreement, leased fot a period 
of 999 years to trustees appointed by the bishop of the rel~vant 
diocese. 19 In effect these state schools are 'owned' 'by" the 
Church authorities. Further agreements which accQmmodite 
and do not directly contest Church dominance were made 
in relation to community schools.'o 

However, as in 1930, so also in the late 1960s and early 
1970s, a new network of schools was being established. 
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Although successfully incorporated into the project of the 
dominant group, these schools have a separate identity and 
sense of mission: 'three different school types exist with quite 
~ifferent "chartering rights" and educational and social 
oQjectives: Secondary (grammar) Schools, Vocational Schools 
and-, CQmprehensive/ Community Schools',21 This differenti
ation 'l\nd specialisation are characteristic of a stage in the 
emergence of a state educational system, according to Archer, 
and these 'characteristics 'create strains and problems which 
... are barelY'contained by simultaneous but weaker pressures 
towards unification and systematization'. Much of the current 
tensions between management bodies and teacher unions may 
be understood within this general framework. 

Prospects 
The conditions for a state-imposed unification of education 
may be emerging now, because of the decline in the numbers 
of religious available to 'service' Church-controlled schools, 
The number of second-level teachers who are clergy or 
members of religious orders has decreased from 3,399 (or 35 
per cent of the total) in 1965/ 85 to 1,994 (or 10 per cent 
of the total) in 1984/ 85. The 1987/ 88 figure for religious in 
second-level schools is 1,565,22 This reduction requires 
organisational responses from the Churches, Anticipating this 
development, the FIRE Report of 197323 recommended that 
religious/ Church groups 'retrench' and concentrate their 
resources in a few schools in which members of religious orders 
would be in the majority on the teaching staff. These schools 
would act as exemplars of the Christian school, inspiring those 
non-clerically managed institutions in their hinterland; they 
would be a kind of Christian 'magnet school'. These 
recommendations were not adopted, 

Religious orders responded to developments on a piecemeal 
basis with the result that two to five religious per second
level school is the norm. Difficulties now arise in providing 
suitable religious staff for the key post of principal within 
every school and there has, in recent years, been a substantial 
number (41) of lay people appointed as principals to Catholic
managed secondary schools. This erosion of the personnel 
base has an impact on the financial base of these schools. 
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On the evidence of Inglis (1987), the assets of the Church 
are sufficient to maintain the education system for a 
considerable time, if they are devoted to that end. However, 
state funding for the building of Church-owned schools since 
1967 has created a dependency which could be perceived as 
a source of state leverage in the future. Nor are religious orders 
and bishops likely to be willing to invest substantially in 
replacing now decrepit buildings if they may be forced by 
lack of personnel to hand them over to lay or state control 
at a future date. 

The decline in the number of religious should not be taken 
as indicating a decline in the support for, or the organisational 
strength of, the Church, such as will inevitably weaken its 
dominance in education. A great deal depends on the extent 
to which the state and middle class parents can succeed in 
mobilising their alternative resources in the ideological field. 
The reduction in the number of secondary schools from 587 
in 1965/66 to 507 in 1984/ 85, and the establishment of 58 
new community or comprehensive schools constitutes a type 
of substitution process undertaken by the state. More 
significantly the alternative ideology of an assertive group is 
being developed and articulated. Clarke24 vigorously assaults 
the rhetoric of Church control from the perspective of liberal 
democracy. He argues pointedly 'that taxpayers, parents and 
children, have their rights in justice and in the Irish 
Constitution set aside in order to accommodate Church 
control of education. Spicer and Alvery" provide evidence 
of a willingness to contest the ideological ground. The 
establishment of a Campaign to Separate Church and State, 
with a particular focus on education, indicates an aggressive
ness and self-confidence not hitherto in evidence, The existence 
and work of Educate Together, a co-ordinating bdc\y for multi
denominational primary school projects, of whicli' there are 
seven to date, may well constitute incipient substitu~on at 
primary level. A senior Church negotiator recently ac.k'nowl
edged that more multi-denominational schools, democratic 
management structures and schools 'increasingly inserted into 
the local county in joint education projects' [sic] are likely 
to become the shape of Irish education (Randles,1988).26 

If the Church as a 'powerful elite' controls a national 
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education system in order to serve its own 'institutional goals' 
. and the state managers founded another (the vocational 
" system) to serve the state's institutional goals, the more recent 

. ,aevelopment of community and comprehensive schools under 
'the aegis of the state, can now be said to constitute another 
network of education. Archer'suggests that such a plurality 
of net~orks is a feature of that transitional stage within the 
first cycle of development of educational systems, characterised 
as a periop of competitive conflict. Substitution and the 
developmenwf a number of networks is the inevitable outcome 
of this period' of competitive conflict. A developed state 
education system does not emerge until these networks are 
unified and co-ordinated and their goals subordinated to those 
of the state. Hannan and Coolahan have pointed to the need 
for an overseeing authority to mediate the conflicts between 
school types currently in 'competition ... with each other on 
the basis of class, sex and educational specialisation '27 

(Hannan, 1987, p. 25). The 1985 Green Paper proposed 
establishing such an agency. Coolahan contends: 

If we are to retain any allegiance to egalitarianism it will 
be crucial that the State, either through central control or 
through the setting up of regional educational authorities 
... seeks to bring coherence and a degree of equity to bear 
on local second-level provision.28 

A letter to The Irish Times (18 March 1988) lists the elements 
of an increasingly accepted educational rhetoric: 

the elimination of artificial barriers and distinctions between 
schools, the amalgamation of small schools to provide 
comprehensive choice and so to cherish all children equally. 

Recent studies of the second-level system by sociologists, 
particularly by Clancy (1982, 1986) and Hannan, Breen and 
others in the ESRI,29 have provided Irish educational discourse 
with a new conceptual framework with which to consider 
the functions and functioning of the system. 

Concepts such as 'socialisation' and 'selection', 'social 
reproduction', 'cultural reproduction' and 'cultural capital' 
have allowed an analysis which points up how dominant 
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groups, i.e. the Church and the middle class, have been the 
major beneficiaries of the education system. These concepts 
and the analyses that accompany their use, concentrate 
attention on the issue of equity, not just equity of provision 
but also equity of consumption. This question of equity focuses 
attention on the differences in school type and the need to 
co-ordinate their functioning at local and national level, so 
as to minimise their contribution to the reproduction of 
inequity. Peillon30 suggests that 'the social group that is able 
to successfully propose and impose a definition of equity will 
control the centre of the ideological field' (p. 57). That is 
particularly true of the 'ideological field' of education. The 
ideological framework appears to be developing which will 
allow (or push) the Irish education system into a further stage 
of development, i.e. the co-ordination of the networks that 
currently exist. It remains very much to be seen whether or 
not any assertive group can deliver on this phase in the near 
future. A power base for such an operation resides only in 
the state. At this point the additional argument of possible 
financial savings to be made in the process might well be 
the catalyst which would force this assertion in the interest 
of the state. However, middle-class parents, recently mobilised 
in the National Parents Council, if sponsored and further 
developed by the state, may well take the initiative, directly 
or through political parties. 

When and if that happens, it is inevitable that the vocational 
education system will have to change in that its core concepts 
and mission are no longer compatible with the project of 
the assertive group sponsoring the changes, i.e. either the state 
or middle-class parents. Only those members of the middle 
class who either teach or hold administrative posts in VECs 
see their interests vested in the continuance of the \!.li-C system. 
Committee members who are aspirant politicians or aides to 
senior politicians may also see some role for the VEC in their 
own career developments: a 'honeypot' in which they" have 
a management role is important in a clientelist political culture. 
But these groups taken together do not constitute a lobby 
of sufficient strength to prevent the apparent next stage of 
development. 

But if major recasting of the vocational system is imminent 
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it has served a' function in the evolution of Irish education. 
It provided the first opportunity for assertion against the 
Church dominance; it marked out one area, though a low 

3tatus one, for state Schooling: it established the notion of 
p~blic management through local representatives in the Irish 
education system and thus created a network and an interest 
group,or groups with the need and the capacity to influence 
the development of tl)e total education system. These are 
features which will have to be accommodated in any further 
phase of edu'c~tional development. 

Its core concepts and rhetoric may now be of little value: 
its structure not fully acceptable for generalisation throughout 
the system; but it will have marked a stage in the modernisation 
of Irish education. 
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The examination of c1ientelism has been a major theme in 
Irish politics and administration. People usually understand 
c1ientelism as referring to exchanges in the electoral arena: 
politicians intervene, on behalf of voters, in the administrative 
process and, in return, voters reward politicians with votes. 
If most citizens do not recognise the term, they do recognise 
the phenomenon: politicians using their personal influence 
to obtain state benefits for constituents and, in return, 
constituents providing their votes. Politicians are viewed as 
brokers, mediating between the state and the public. 

Discussions of clientelism are often couched in moralistic 
terms, with some arguing that voters are being 'fooled' and 
others saying that clientelism trivialises Irish politics. 
Clientelism has been linked with rural values, in which people 
accustomed to face-to-face interaction are afraid of 
bureaucracy and so seek assistance from politicians. Others 
have seen it as a relic of colonial domination: in order to 
deal with an unyielding and foreign administration, middlemen 
who might have special influence were sought. It is often seen 
as, at best, old-fashioned and, at worst, immoral: people should 
be able to obtain what they deserve directly and politicians 
should not capitalise on people's ignorance in order to get 
themselves elected. 

Academic analyses often also imbue Irish c1iel!.telism with 
an aura of corruption or suspicion, as though 'clientelism 
should happen only in societies 'less-developed' than Ireland. 
Since Chubb (1963) characterised politicians as 'persecuting 
civil servants', the c1ientelist model has been used to explain 
those aspects of Irish politics which differ from 'modern: 
political systems. Clientelism, it seemed, was a feature of Irish 
politics that served no constructive purpose and should 
disappear. Similar themes manifest themselves in government 
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studies. The Public Services Organisation Review Group (the 
Devlin Report, 1969) identified political interventions as a 
major problem in the public service and suggested various 

,' remedies. 
\, ,It is indicative of the ambivalent attitudes to clientelism 
thitt, despite years of discussion, little has changed. In recent 
times'" clientelism has become a political, as well as an 
academic, issue; not only do journalists write articles about 
'messenger-~oy' TDs, but politicians themselves argue that 
the present system, in which politicians must spend all of 
their time in constituency 'service, is counter-productive. 

Given these concerns, and the extent to which rhetoric and 
analysis overlap, it may be useful to review what is known 
about clientelism in Ireland and to analyse a survey that 
provides useful data on clientelist activity. Part of the difficulty 
has been that the clientelist model so closely matches the 
popular vision of Irish politics that it is difficult to distinguish 
between metaphor and analytic concept. A first step is to 
realise that the clientelism attributed to Irish politics is only 
one type of clientelist exchange - one in which the electoral 
process is used as the medium of exchange. This type of 
clientelism has been termed 'electoral clientelism' and it 
presumes two sets of dyadic interactions: one between voter 
and politician, and another between politician and public 
official. In early discussions of Irish clientelism, neither dyad 
was examined very closely, since both exchanges were 
presumed to be self-evident. Since then, the exchanges between 
politicians and public officials have received closer exami
nation by, for example, Collins (1987), Higgins (1982), Komito 
(1984, 1985) and Roche (1982). 

However, exchanges between voters and politicians have 
not, as yet, received similar attention, with the important 
exception of Kelly (1987). What does the exchange between 
politician and voter actually involve? How widespread is it? 
Must all voters become 'clients' of some politician or other? 
If not, what are the social and economic characteristics of 
those who do become clients? There is very little concrete 
information on any of these questions. This article analyses 
a survey of Dublin voters taken in the early 1970s and provides 
some information about these issues. 

Clientelism is often discussed as an 'abnormality' that 
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requires explanation. This may be sufficient for popular 
discussion, but not for use as an analytic concept. As a minimal 
definition, clientelism is an exchange between two individuals 
of unequal standing, in which each provides something which 
the other cannot directly obtain. In the case of electoral 
clientelism, the exchange between citizen and politician is an 
exchange of votes for state benefits. 

Anthropological studies of clientelism originated with 
studies of peasant communities (e.g. Mintz and Wolf, 1959; 
Pitt-Rivers, 1961; Wolf, 1956). These studies described long
lasting personal bonds between non-kin, in which individuals 
of unequal status provided resources to which the other pa(ty 
had no access. Such relationships exist in many parts of the 
world, for example the Mediterranean, Latin America, Africa 
and Asia (Eisenstadt and Roniger, 1984; Powell, 1977). All 
of these relationships exhibit some common characteristics: 
they are between people of unequal socio-economic status, 
they are personal and face-to-face, they are voluntary and 
they persist over time. (For a sample of various defmitions, 
see Clapham, 1982; Eisenstadt and Roniger, 1984; Graziano, 
1975; Powell, 1977; Scott, 1977.) These exchanges are often 
infused with special moral values, suggesting a non-economic 
bond between the parties. Fictive kinship, or 'godfatherhood', 
gives an added moral dimension to the personal relationship, 
which serves to disguise the inequality that creates the need 
for such exchanges. Their description by Pitt-Rivers (1961) 
as 'lop-sided friendships' evokes the mixture of economic 
transaction and moral value which seems to characterise 
c1ientelism. 

An analytic distinction has been drawn between patronage 
and brokerage. Patronage involves providing valued goods 
that are directly controlled - they are in some6ne's 'giving'. 
One who does not directly control the resources; but who 
has special influence over, or contact .with, those wpo do, 
is a broker (Boissevain, 1974; Paine, 1971). In botn ' cases, 
the element of monopoly is cruciaL It is a broker's or a patrOn's 
exclusive access to valued resources ~hich males clie~ts .. 
depend on them and which permits brokers and patrons to. 
'charge' for their services (cf. Silverman, 1965), as well as 
the power to deflne the terms of the exchange (Paine, 1974). 

One mode of clientelist exclpnge uses the medium of 
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ejections: the exchange between voter and politician. The 
'. citizen has his vote, which he exchanges for the resources 
\ that the politician can provide - access to the benefits 

.~istributed by the state. The client's bond is a personal loyalty 
to- .the politician; the party or policies which the politician 
represents is irrelevant for the client's support. It is this type 
of clientelism (often called 'electoral c1ientelism') that most 
people presume exists in Ireland. 

'. 

Irish Clientelism 
Irish politics appears to fit the clientelist model. Election 
rhetoric revolves around special influence and past favours, 
as politicians compete to help the voters and voters believe 
that the politicians' assistance is the best guarantee for receiving 
state benefits. The stereotypic view of Irish politics is the 
personal exchange between politician and voter, in which the 
politician uses his influence . to obtain state benefits for the 
constituent and the constituent provides electoral support in 
return. 

The agenda for c1ientelist research in Ireland was set by 
Chubb's description of politicians as local men who looked 
after their constituents' interests by 'going about persecuting 
civil servants' (Chubb, 1963). He suggested that the Irish 
politician's primary task was to mediate between his local 
constituents and the state's administrative apparatus. Voters 
wanted state services and politicians helped, or appeared to 
help, people obtain those services. Within this framework have 
come descriptions of local politics from Cork (Bax, 1976), 
Donegal (Sacks, 1976) and a study including material from 
Kildare (Carty, 1981). These studies emphasise the personal 
contacts of politicians, as well as the diffuse economic and 
moral bonds between politician and voter. People use their 
vote to reward those politicians who demonstrated their 'pull'. 
The explanation for clientelist politics focuses on rural values: 
'The countryman, coming out of a small community, places 
a strong value upon face-to-face relations with people, and 
[the politician is] the countryman's personal emissary to an 
anonymous state' (Sacks, 1976, pp. 50-51). 
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Although these studies provide excellent descriptions of 
Irish politics, a number of issues remain ambiguous. If 
c1ientelist politics results from rural values, then it would, 
presumably, disappear as modernising influences spread 
throughout the country. But other workers have suggested 
that clientelist beliefs are the result of structural factors 
(Garvin, 1982; Gibbon and Higgins, 1974; Komito, 1984; 
O'Connell, 1982). If so, then clientelism will exist in urban 
as well as in rural areas until there are economic and social 
changes in Irish society. 

In these debates, there seems to have been little discussion 
about what clientelism actually is. In fact, there is little concrete 
data on how clientelist exchanges manifest themselves. What 
is the precise relationship between voters and politicians? The 
use of the term 'clientelism' implies a link between the two 
groups; do such links dominate Irish politics? Studies have 
tended to treat all clients as an amorphous aggregate, whereas 
clients clearly differ in the resources which they need and 
the resources they can offer in exchange. Socio-economic 
status, position in the community and political participation 
all distinguish one client from another. One must specify the 
kinds of resources over which influence is desired, what is 
being exchanged between politi!:ian and bureaucrat, what 
resources each side brings to the exchange and the clients 
to which it is directed. 

Existing studies provide little information on such issues. 
In so far as the relationship between voter and politician has 
been discussed, it has been somewhat impressionistic, with 
a few stories used to represent the overall pattern. With the 
exception of Kelly (1987), studies have .not examined 
individual transactions between voters and politicians. Nor 
do such surveys as The Irish Times' pre-electioTh surveys or 
the R TE 1976 survey throw much light on the relationship 
between voters and politicians. While the civic attitudes~urvey 
(Raven and Whelan, 1976) has some material, it has not 'b.een 
analysed in terms of brokerage. A survey carried .out by the 
Institute of Public Administration, which provides informa-" 
tion on exchanges between politicians and voters, is thus of 
particular interest. 
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Dublin Survey 
. In 1972, the' Institute of Public Administration (IPA) 
. ... undertook a survey to elicit material on civic attitudes and 

, " ·.political knowledge. among Dubliners, seen as especially 
sIgnificant in the wake of the abolition of Dublin Corporation 
when, i.t,I1969, it refused to strike a rate. Although the questions 
asked ' in the survey were not explicitly designed to elicit 
information on c1ientelism, they do offer insight into c1ientelist 
beliefs and ~trategies. Although the survey is over fifteen years 
old, there is so little research on this topic that any information 
can only help flU out the very incomplete picture that presently 
exists. 

The survey examined the Dublin Corporation area, 
comprising central Dublin and some surburban areas. Out 
of 14 I electoral wards, 24 were chosen; 42 names were selected 
from the electoral register in each ward. The sample size was 
thus 1,008 and 70 I interview schedules were completed. A 
preliminary account of the survey results can be found in 
Litton (1973). The raw data was subsequently made available 
to this author for analysis and was recoded. Unfortunately, 
due to an interviewer's error, over 200 of the responses could 
not be used, leaving a total of 499 valid cases. While 500 
cases is a less-than-desirl\ble number, it has been possible to 
obtain several relevant correlations regarding clientelist beliefs 
and behaviour.' 

At the time of the survey, there was little data available 
on the demography of Dublin and thus it was difficult to 
ensure a representative coverage in the selection of wards 
throughout the city. In retrospect, the survey achieved good 
coverage, as shown by a comparison between the number 
of actual electoral wards in each social area of the 1981 
National Economic and Social Council survey (NESC, 1981, 
pp. 91-103) and the number of wards and respondents per 
social area sampled by the 1972 IP A survey (see p. 177). 
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NESC Total wards IPA sample Per cent of IP A 
Areas per area wards per respondents per 

area area 

Area I 25 (18%) 4 (16.6%) 14% 
Area 2 24 (17%) 2 (8.3%) 5% 
Area 3 24 (17%) 5 (20.8%) 19% 
Area 4 15(11%) 3 (12.5%) 10% 
Area 5 31 (22%) 6 (25.0%) 40% 
Area 6 22 (16%) 3 (12.5%) 12% 

Total 141 wards .24 wards 100% 

The inner city (Areas 1 and 2) was undersampled in the IPA 
survey, while Corporation housing estates (Area 5) were 
overs amp led . But the selection of wards generally parallels 
the social areas suggested by the 1981 NESC study. The survey 
results also parallel the distribution of occupations in Dublin 
as described in the 1971 Census of Population (CSO, 1975, 
p. 147). Both surveys categorised occupations according to 
the same modified Hall-Jones scale (ibid. p. vii; see also Reid, 
1977, pp. 44-5). The IPA categories could be collapsed into 
the following:' 

Categories 

Professional (AB) 
Other non-manual (CI) 
Skilled working-class (C2) 
Semi-skilled and unskilled (DE) 

IPA 

!3.l% 
40.5% 
18.4% 
28.0% 

Census 

12.62% 
41.00% 
24.00% 
22.25% 

As with the geographical sampling, there was a slight 
oversampling of the more deprived socio~e~onomic groups 
in the IPA's 1972 Dublin survey. Occupational classifications 
were used, and these will be used here as short-hand labels 
for the different socio-economic groups.3 Wives were. assigned 
the occupational status of their husbands. The IPA,survey 
found the same overlap between socio-economic status and 
residence as did the 1981 NESC study. The inner-city and 
Corporation-estate residents are largely working class, whfl~ 
residents of suburban areas are largely middle class. 
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The occupational distinctions are paralleled by other 
m~asures, such as housing density. The IPA survey asked 
respondents to indicate how many rooms in the residential 
'4welling and then how many people lived in the dwelling. 
If 'Qne divides the number of individuals by the number of 
rooln$; ·one can obtain a rough measure of housing density. 
The average housing density was 1.04 (n = 496), with expected 
contrasts between inner-city and public housing versus private 
housing. this is most striking if one uses the NESC areas, 
comparing the Corporation estates of Area 5 with the post-
19605 private housing of Area 6: 

Inner 
City 
(I) 

1.40 

Twilight Flatland 
Areas 

(2) (3) 

1.12 0.79 

Older 
Suburbs 

(4) 

0.67 

Corpo 
Estates 

(5) 

1.22 

Newer 
Suburbs 

(6) 

0.71 

The IP A survey shows other differences in community life. 
For instance, approximately one-third of inner-city and 
Corporation-estate respondents had lived in their residence 
for over 20 years; only 20% of suburban residents responded 
similarly. Nearly 50% of inner-city and Corporation-estate 
residents could name over 20 of their neighbours, while only 
one-third of suburban respondents could do so. Only 17% 
of inner-city and Corporation-estate residents said that there 
was no one in their neighbourhood that they could go to 
for assistance, while 27% of suburban residents would not 
go to anyone in the area. Thus, the stereotype of isolated 
middle-class households versus close-knit working-class 
communities is largely accurate. 

The local electoral wards mirror the social and economic 
divisions. The survey shows. that each area has quite different 
priorities regarding which state services are important. Asked 
which local service they considered most important, 48% of 
inner-city residents (Areas 1 and 2) selected housing; only 
37% of Corporation-estate residents (Area 5), who, by 
definition, already had houses, chose housing; they were more 
concerned with amenities. The private home-owners (Areas 
4 and 6) and would-be owners (flat-dwellers in Area 3) were 
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least concerned with public housing (only 26%), but were very 
concerned about infrastructure (such as refuse, water, sewerage 
and town planning), emphasising the problems in providing 
services to new estates. These different concerns are reflected 
in the different services which politicians would be asked, 
as brokers, to provide.4 

Brokerage Expectations 
The IPA survey asked respondents to choose what role they 
considered the most important for councillors to assume (see 
p. 192). They could have indicated that councillors should 
'intercede with the Corporation for the people, to get them 
housing, planning permission, etc.' or they could have 
indicated that councillors should 'run the city according to 
some overall policy which the people approved at election 
time'. The brokerage role was chosen by 60% of the 463 
respondents, while only 40% indicated policy-making. S 

It is not unusual that voters would want politicians who 
would look after their concerns; this is a feature of the 
politician's role throughout the world. As Mezey (1979, p. 
159) notes: 

If you were asked to name the one activity that legislators 
are most likely to perform regardless of the country in which 
they serve, your best response would describe the job of 
receiving and dealing with particularized demands coming 
from constituency-based individuals and groups. Members 
of every type of legislature say that they are subjected to 
an incessant flow of such demands, and they indicate that 
coping with them requires a substantial portion of their 
time and resources. 

Descriptions of politics virtually anywhere in the ~or1d sound 
similar to the rounds of clinics and constituency work of Irish 
politicians. For instance, a survey of voters' expectations in 
Kenya, Korea and Turkey suggested that, in all cases, oyer 
40% believed that legislators should help constituents who 
have personal problems with the government or obtain benefit~ 
for the constituency (Mezey, 1979, p. 165). Such a comparison 
may be misleading, since politicians in many other countries 
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have the power to intervene successfully; it is still not clear 
thilt Irish politicians possess such power. 

\ An examination of the distribution of beliefs and 
. expectations provides insight into these issues. The distribution 
of ):>rokerage beliefs is by no means uniform throughout the 
population and social and economic divisions are clear-cut. 
As few!l:s 24% of middle-class heads of households respondents 
(AB) believed councillors should be brokers, while 70% of 
semi-skilled \. and unskilled working-class household heads 
(DE) opted tor brokerage (n=278). In between were the CI 
(54%) and C2 (52%) groups. If wives were also included the 
differences were lessened, but were still significant: 

Household Heads 
AB CI C2 DE Total 

Brokerage 24.3 53.5 52.3 70.6 53.6 
Policy 75.7 46.5 47.7 29.4 46.4 
(n = 278) 

All Respondents 
Brokerage 32.7 58.0 57.3 75.9 59.2 
Policy 67.3 42.0 42.7 24.1 40.8 
(n = 407) 

It would seem to be the extremes (AB and DE) that are 
significant, with little difference between non-manual (CI) and 
skilled working-class (C2) categories. However, an investiga
tion of respondent's father's occupation (to give some measure 
of class origin) shows a more striking contrast: 

Agri6 AB CI C2 DE 
Brokerage 69.2 36.1 48.1 60.9 69.6 
Policy 30.8 63.9 51.9 39.1 30.4 
(n = 349) 

Agri ABCI C2DE 
Brokerage 69.2 44.2 66.3 
Policy 30.8 55.8 33.7 
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It is clear that those with a middle-class background diverge 
markedly from those with working-class or rural backgrounds. 
Thus, the generalisation that rural dwellers and urban blue
collar workers are more likely to see politicians as brokers 
seems accurate. Furthermore, socialisation has a lasting 
influence on beliefs which is not altered by subsequent changes 
in socio-economic circumstances. The distinction between 
current status and origin is especially relevant in Dublin, since 
most farmers ' offspring who have come to Dublin are middle 
class: in this survey, 86% have white-collar jobs, 77% live 
in newly built suburbs and 86% rent or own housing in the 
private sector. 

In addition to socio-economic status, residential status was 
another important measure of brokerage beliefs. Those who 
rented from the Corporation were likely to want politicians 
to be brokers, while those who owned their own houses were 
less so. This is not simply a reflection of socio-economic status, 
even though middle-class respondents are more likely to own 
their own houses and working-class respondents are more 
likely to depend on public housing. Working-class respondents 
who own their own houses are less likely to desire brokerage 
than other working-class respondents; similarly, middle-class 
respondents who depend on public housing are more likely 
than other middle-class respondents to desire brokerage. It 
seems clear that 'a dependence on state-supported housing is 
an important determinant of belief, regardless of any other 
factor. 

Dublin's socio-economic groups are, by virtue of housing 
policies, constituted into distinct residential groupings 
(Hourihan, 1978; NESC, 1981). It is not surprising, therefore, 
that brokerage beliefs vary accordingly. In the inner city 
(comprising, roughly, the inner canal ring and ~reas I and 
2 in the NESC survey) and in Corporation estates. (Area 5), 
67% of respondents wanted councillors to be brokers. On 
the other hand, in the private-housing estates (Areas~ 3, 4 
and 6) only 51 % opted for brokerage (see table below): 
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Inner 
City 
(I) 

·.,Brokerage 71.9 
PQlicy 28.1 
(n=40'3) 

' . 

Twilight Flatland Older Corpo Newer 
Areas Suburbs Estates Suburbs 

(2) (3) (4) (5) (6) 

43.5 
56.5 

51.6 
48.4 

53.2 
46.8 

67.6 
32.4 

46.3 
53.7 

Some other factors which might have been expected to be 
relevant in'Rredicting beliefs were not. Age was not significant, 
for example; but gender was: 

Brokerage 
Policy 
(n = 449) 

Housewife 
69.8 
30.2 

Household head 
53.7 
46.3 

This is relevant across all socio-economic groups. In each 
category, there is a difference of about 20 percentage points: 

Housewife 
Household head 
(n = 277) 

Brokerage Strategies 

Brokerage 
AB Cl 
52.9 71.4 
25.0 49.1 

C2 
61.5 
46.4 

DE 
82.4 
71.2 

In addition to asking people to describe the politician's role, 
people also chose who they would go to if they needed 
assistance. People preferred politicians over civil servants as 
brokers: 37% of the respondents would select a national-level 
politician and 20% would select a local politician (a total of 
57%), while 43% would go to a local or a national bureaucrat.' 
The overall dependence on the TD as preferred broker is 
startling. He or she is not only an important first option in 
obtaining help, but also a crucial second option. Forty-two 
per cent of those who first went to an official, and 57% of 
those who first went to a local politician, would, as their 
second choice, go to see a TD. 

Whereas class origin is a better predictor of brokerage beliefs 
than current occupation, it is current status, rather than origin, 



Voters, Politicians and Clientelism 183 

that determines brokerage strategies. Thirty per cent of 
working-class respondents would go to a civil servant, while 
51 % of middle-class respondents would go to a civil servant. 
Almost half the working-class respondents would go to a TD, 
senator or minister, as compared with a quarter of the middle
class respondents. 

Social background does not lessen these distinctions, 
suggesting that those who came from working-class or rural 
backgrounds and who now have middle-class occupations have 
contradictory views. They expect politicians to be brokers 
and yet will actually go to civil servants rather than politicians 
when they need assistance. 

Occupation is not the sole determinant of brokerage 
expectations or strategies. Housing status is independently 
linked with variations in political perceptions: those who live 
in public housing tend to view politicians as brokers. While 
only 51% of home-owners want politicians to be brokers, 69% 
of Corporation-renters want brokers. If one excludes owners 
who live in Corporation estates (assuming this represents 
Corporation-renters who have bought out their tenancy), the 
percentage of home-owners who want brokers drops to 45%. 
Housing operates independently of occupational status: 58% 
of those few middle-class respondents in public housing still 
expect brokerage, while only 48% of working-class respond
ents in private housing want it. 

Generally, in the inner city and the Corporation estates, 
most residents are likely to feel that politicians should be 
brokers. The dependence on the TD is highest in Corporation 
estates (Area 5). Here, 51% would first go to a TD, whereas 
only 28% of those in the other areas would follow that strategy. 
Of those going to a TD in a Corporation estate, 31 % would 
go nowhere else if dissatisfied, as compared wi,h only 9% 
of those going to a TD in the other areas. Thus, not only 

:~~:~n~~~ ~~~~~~~e ;~~:oration estates go to a TD' ."" they 

It is more complicated in middle-class areas. While most 
of these residents do not expect brokerage services; those who 
rent (whether privately or from the Corporation) do.' No such. 
ambiguity exists regarding strategies for obtaining services; 
area of residence is the dominant factor in both working-
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class and middle-class areas. Inner-city and Corporation-estate 
residents choose to go to politicians, while suburban residents 
.approach bureaucrats. . 
'. While the sutvey shows that people prefer politicians to 
b\lreaucrats, this may' say more about dissatisfaction with 
bureaucrats than preference for politicians. The survey 
suggests that people distrust politicians' motives and may 
prefer politicians to bureaucrats only as a lesser evil, rather 
than as ahy positive preference for politicians. After people 
indicated what local politicians should do, they were then 
asked what politicians actually did. Only 53% said that 
politicians actually engaged in policy or brokerage activities; 
25% thought local politicians were actually just trying to make 
a name for themselves and 22% thought politicians were just 
trying to get things for themselves and their friends. Those 
most likely to want politicians to be brokers were also most 
likely to distrust politicians' motives. For example, 39% of 
semi-skilled and unskilled workers (category DE) thought that 
politicians were just getting themselves pUblicity. Both the 
inner canal area and the Corporation area respondents felt 
the same (35% and 31 %, respectively). 

To summarise, it is clear that no single factor explains 
brokerage beliefs and strategies. Three factors were' closely 
related with peoples' preference for politicians as brokers: 
occupation, area of residence and housing conditions. 
Although the three factors are clearly interrelated, it seems 
that each is relevant, independent of either of the other two. 
To put it quite simply, if one is poor, renting a Corporation 
house or living in the inner city or a Corporation estate, one 
is more likely to expect politicians tG be brokers and to go 
to them rather than to bureaucrats. 

The common thread of the three factors is dependency: 
the greater the need for state services, the greater the 
dependence on politicians as brokers. These factors tend to 
reinforce each other, creating two distinct groups - one which 
expects brokerage and one which does not. The areas in which 
people want brokers are likely to be those areas where 
individuals most need state assistance. 
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Contacts 
One of the greatest problems in research on clientelism is 
the lack of information on voter/politician interactions: what 
is the actual frequency of clientelist contacts? It is on this 
issue that so many previous studies have provided only 
impressions or politician's estimates. The [972 [PA survey 
asked respondents whertJ.er they had occasion to be in touch 
with an official or politician 'after a complaint or inquiry'; 
this would include people who had been active on policy issues 
as well as individual benefits. This question gives a rough 
indication of c1ientelist activity." 

Given the previous discussion of brokerage and c1ientelism, 
one would expect a relatively large number of people to have 
contacted politicians. In the IPA survey, a large number of 
people indicated that they wanted politicians to be brokers; 
a large number also indicated that they would go to a politician 
rather than to" an official if they had a complaint or problem. 
But, contrary to expectation, only 17% of respondents 
indicated that they had contacted politicians at one time or 
another. This means that less than one in five people have 
ever had occasion to contact a politician. This is a remarkably 
small number considering the widespread belief in brokerage. 
Regardless of beliefs, it would appear that a relatively small 
number of people have ever needed to pursue that option 
in order to obtain state resources. 

As might be expected, the poorer respondents are most 
likely to contact politicians. Although the DE categories 
comprise under 30% of the population, they account for almost 
40% of the contacts which politicians have with the public: 

Politician's contacts 
Total population 

AB Cl 
[7.6 31.1 
13.2 40.3 

C2 DE 
12.2 39..2 = [00% 
[8.5 28.0 = 100% 

Politicians see a disproportionate number of semi-skilLeli and 
unskilled working-class voters, and markedly fewer.of all oth~r 
occupations. 1o If these figures are presented as a percentage 
of each category who contacted a politician, an official or 
no one, the differences between each category are striking: 
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AB' Cl C2 DE 
l?oliticians 22.8 13.2 . 11.3 24.0 

_Officials 17.5 12.6 12.5 19.8 
",None 59.6 74.1 76.3 56.2 

(n = 432) 100 100 100 100 

The 'relatively high number of contacts from middle-class 
respondents (AB) is worthy of further investigation, since it 
seems to co,ntradict expectations. The reason for this becomes 
clear when b'Fokerage activity is examined in terms of housing. 
Contacts with politicians were most frequent in inner city 
and public housing areas (Corporation estates), and generally 
low among middle-class private householders, with the 
exception ofthe new suburbs: 

Inner Twilight Flatland Older Corpo Newer 
City Areas Suburbs Estates Suburbs 
(1) (2) (3) (4) (5) (6) 

Politicians 22.9 8.3 9.4 2.1 21.3 21.7 
Officials 11.4 16.7 14.6 12.5 16.2 20.0 
None 65.7 75.0 76.0 85.4 62.4 58.3 
(n = 495) 100 100 100 100 100 100 

Here we find the reason for the high level of contacts amongst 
the middle-class category noted above. Of the middle-class 
respondents who reported contacts with politicians, about half 
lived in Corporation estates and the other half lived in newly 
built suburban estates. None of them lived in older, more 
established middle-class areas. In newly built middle-class 
estates, householders have need of brokerage as they try to 
force builders to finish off estates, as well as force the local 
authority to provide community amenities. 

The highest frequency of brokerage contacts came from 
three categories: those living in the inner city or Corporation 
estates (22%), those renting from the Corporation (24%) and 
those classified as semi-skilled or unskilled manual workers 
(24%)." Brokerage exchanges are most frequent among those 
segments of the community who are most dependent on state 
assistance. 
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Does this high level of dependence translate into votes for 
politicians or support for them? Is there any link between 
respondents' claimed voting behaviour and their brokerage 
beliefs, strategies or frequency of contacts? This is, in clientelist 
systems elsewhere, the crucial element - the voter repays, 
with his vote, the politician who has assisted him. 

. Respondents were asked if they had voted in the previous 
election. There was no correlation between brokerage beliefs 
and voting; in other words, people are not more or less likely 
to vote if they believe politicians should act as brokers. 
However, voting behaviour correlates somewhat with 
brokerage strategies (though not with a significance of under 
0.05) and very well with brokerage contacts: 

Voted 
Did not vote 
(n = 495) 

Brokerage Contacts and V ot1ng 

Politicians Officials 
89.2 77.6 
10.8 22.4 

None 
69.9 
30.1 

Total 
74.3 
25.7 

It would seem that politicians who believe that people vote 
on the basis of brokerage contacts are correct. 

To what extent can reports of ,voting be taken as accurate? 
According to government reports, 76.6% of the electorate 
voted in the 1973 general election, and 77% in the 1969 general 
election (Stationery Office, 1970, 1973). The 1969 election is 
the most relevant, since this was the most recent election at 
the time of the IP A's 1972 survey. The turnout in the Dublin 
area was 72.3%, with constituencies ranging from as low as 
68.5% to as high as 76.5%. Thus, the reported figure matches 
actual voting statistics." ". 

'. 

Conclusion 
Some general deductions can be made from this m~terial. 
Cultural explanations of c1ientelism attribute the s.ame beliefs 
to all members of a society. This survey shows that brokerag~ 
beliefs and values vary within the population. Clientelist belief. 
and practice have both a regional and a class dimension-. 
Furthermore, at least as a determinant of brokerage belief, 
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socialisation is a stronger determinant than experience. People 
whose fathers had either working-class or agricultural 
occupations are far more likely to believe in brokerage than 

.. those with middle-class parents. The stereotype, that rural 
·p~ople . are, more likely to believe in brokerage than urban 
people"and working-class more than middle-class, appears to 
be true. Moreover, these beliefs do not change, even when 
the respondent's current occupation or region no longer 
matches that of his or her parents. 

People decide who they would contact, however, on the 
basis of their' experience rather than their upbringing. That 
is to say, a belief that politicians should or should not be 
brokers does not determine brokerage strategies. Strategies 
also follow class and regional lines, but dependence on state 
resources is the common factor for all. It is those people who 
need something from the state (regardless of whether it be 
a Corporation house or a middle-class housing estate to be 
finished of!) who would go to politicians rather than officials, 
Clearly, people who think they need assistance feel that they 
have a better chance of getting it from a politician as opposed 
to an official. This corresponds with other studies, such as 
that of Roche (1982) or Kelly (1987), and suggests that it 
is a lack of response from the bureaucracy that directs people 
to politicians. 

Regarding the frequency of actual brokerage contacts, 
economic dependence remains the crucial determinant here 
as well. Those who need Corporation housing Or their housing 
estate completed or social assistance are likely to have 
contacted politicians. Some groups, such as middle-class 
private house-owners are also likely to have contacted officials, 
unlike their working-class counterparts. There is also a strong 
suggestion that those who have had brokerage contacts are 
much more likely to vote, thus validating a politician's concern 
that he should provide brokerage services. 

One of the most striking results of the IP A's 1972 survey 
is the low frequency of brokerage contacts. The figures for 
brokerage beliefs and strategies would lead one to expect, 
as with previous ethnographies, a high frequency of brokerage 
contacts. A figure ofless than one in five seems hardly sufficient 
to support a 'clientelist political system', as the term would 
normally be applied cross-culturally. 
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The existence of such beliefs without material foundation 
is a puzzle that requires investigation and is quite at variance 
with expectations. Previous ethnographies seem to assume 
that since people believe in brokerage, it exists. Yet, less than 
one in five have actually ever contacted a politician, even 
once; even in Corporation housing estates, it is less than one 
in four. It would seem that c1ientelist exchanges do not 
constitute the primary mode by which state resources are 
allocated; they are more of an 'adden<;lum' to the existing 
formal structure of allocations. 

Should Irish politics be described as clientelist? If one used 
the term loosely, in a metaphoric way, one could ascribe 
clientelist ideology to Irish politics: voters do believe that 
politicians should provide brokerage and that politicians 
should provide special assistance for them. However, such 
a view confuses matters. As Mezey (1979) has noted, most 
voters throughout the world want politicians to provide special 
assistance. Ireland is different only in that the electoral and 
political system forces politicians to meet that demand. Since 
people who have contacted politicians are more likely to vote 
at election time, clinics and a reputation of 'availability' and 
'influence' provide some additional marginal votes. In an 
electoral system like Ireland's, where politicians are very 
vulnerable to the voters, such minor assistance may be 
significant. 

Using the term 'clientelism' as it is usually. used when 
studying other societies, Ireland is not clientelist. Relatively 
few people seem to engage in exchanges with politicians. 
Furthermore, the exchanges which do take place may well 
be once-off transactions. Even if such transactions created 
an enduring loyalty among voters-, this would still involve 
less than 20% of the population. Thus, despite the prevalence 
of clientelist ideology in political life, it would confuse more 
than clarify if Ireland were described as c1ientelist. ~t only 
does it depart from common social science usage (which means 
that comparison with other societies becomes impossIble); it 
also obscures the most interesting aspect of Irish politics """ 
the lack of congruence between belief and practice. 

Why should the disparity between belief and practice be 
so great? Why is there such a strong belief that politicians 
should be brokers, even when relatively few people go to them? 
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One. possible clue which the survey provides is the class and 
regional dimension in both brokerage belief and strategy: those 
(rom a rural or from an urban working-class background 
.are most likely to believe in brokerage. Sixty-one per cent 
0·( those with an agricultural background believe politicians 
should l>e brokers and yet have had no contacts with them. 
The figure is only 37% for those with professional back
grounds; 42% for non-manual backgrounds and 52% for 
skilled working-class. In contrast, the figure is 60% for semi
skilled and 'unskilled working-class. Thus, the discrepancy 
between belief and practice is most pronounced for those 
groups already identified as most likely to believe politicians 
should be brokers. To phrase it another way, 76% of those 
with agricultural backgrounds who have had no contact with 
politicians or officials believe, nonetheless, that politicians 
should be brokers. The figure is 48% for professional, 51 % 
for non-manual, 61 % for skilled working class and 77% for 
semi- and unskilled workers, Thus, a significant number of 
people with agricultural or working-class baCkgrounds believe 
politicians should be brokers, even though they have not 
needed brokerage themselves. It is possible that such groups 
feel they might, eventually, need assistance, but the survey 
does not address that issue. Perhaps, in this area, cultural 
explanations deserve further investigation . 

. Despite the small size of the sample and the age of the 
survey, the IPA's 1972 study does provide useful directions 
for future research. It reinforces views, previously expressed, 
that brokerage beliefs have both a class and a regional 
dimension. Beliefs are partially cultural, but largely functional. 
It suggests a difference between people's beliefs about 
brokerage and their own behaviour. Most importantly, it 
provides some indication of the level of brokerage activity 
in the population as a whole. Brokerage contacts are, as might 
be expected, more frequent amongst those who need assistance 
from the state. However, this seems to apply to middle-class 
as well as to working-class voters, although this needs further 
investigation. 

The most unexpected, and significant, result is the relatively 
low level of brokerage contacts among the popUlation as a 
whole. The frequency· of such contacts is much less than 



Voters, Politicians and Clientelism 191 

rhetoric would lead one to expect. Although politicians spend 
a lot of time on brokerage activities, it seems clear that most 
people never have recourse to politicians. It is not clear whether 
this is because they do not need state benefits or because 
they deal directly with officials and bureaucrats. What is clear 
from this survey is that brokerage is a latent strategy which 
individuals are prepared to utilise, but it is not widespread 
enough to dominate the system of resource allocation. Thus, 
there remains a disparity between the widespread belief in 
brokerage and the low level of actual brokerage activities. 
It seems clear, from this survey, that 'prizes for votes' is not 
a sufficient explanation and researchers must look further 
for an understanding of clientelism in Ireland. 
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SOME QUESTIONS FROM IPA 1972 SURVEY 

'. BROKERAGE EXPECT A nONS 
" Here are some descriptions people gave of the councillor's 

N.,b. Which do you think comes nearest to your view of what 
a cQ,uncillor should have done? 

• To ' intercede with the Corporation for the people, to get 
them housing, planning permission, etc. ['Brokerage1 

• To run the city according to some overall policy which 
the people approved at election time. ['Policy1 

• To get a name for themselves. 
• To get into power so as they could fix 'things' for 

themselves and their friends. 

BROKERAGE STRATEGIES 
Suppose you wanted to make an inquiry or complain about 
any service provided by the Corporation, to whom would 
you have gone before the council was dissolved? 

• an official 
• a councillor 
· a TD 
• a government department (Local Government, Health or 

other) 
• a government minister 
• other (please specify) 
• don't know 

Categories were collapsed to 'official' (including government 
department), 'councillor' and 'TD' (including government 
minister). 

BROKERAGE CONTACTS 
Have you ever been in touch with an official or any other 
of the following persons after a complaint or inquiry? 

(a) a councillor (h) other 
(b) an official (i) never been in touch 
(e) an ex-councillor 
(d) a TD 
(e) a senator 
(I) a government department 
(g) a government minister 
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The responses were then categorised as 'politician' (answers 
a, c, d, e or g), 'official' (answers b andf) or 'none' (answer 
0. Those answering 'other' were excluded. Those who had 
contacted both politicians and officials were included under 
'politician '. 

Notes to Article 
1 All cases are unweighted. All 
tables have a statistical signifi
cance of at least 0.05. 

2'Professional' includes higher 
professional, administrative and 
executive, senior-salaried; 'other 
non-manual' includes lower pro
fessional, intermediate nOD

manual, other non-manual; 
'ski1led working class' and 'semi
skilled and unskilled' include those 
categories, as named. 

3 The pro blem of deriving class 
categories from occupational 
ones is beyond the scope of this 
article. For ease of terminology, 
these groups will be referred to as 
middle class, lower middle class, 
skilled working class and so on, 
without suggesting any automatic 
one-la-one correspondence 
between occupational and class 
categories. 

'Such differences were also found 
by Kelly (1987). 

5This excludes the sman number 
who chose the other two answers, 
of 'fixing things for friends' and 
'getting publicity'. 

6The category of 'agricultural' 
includes anyone who indicated 
that their father's occupation had 
been agricultural, regardless of the 
size of farm or type of tenancy. 
as the respondents were not asked 
for more detailed information. 

7 This roughly corresponds to the 
RTE 1977 survey. Dublin 
respondents selected national 

politicians (33%) and local politi
cians (JJ%) for a total of 44%, 
while 46% chose bureaucrats. 

8 Field research has confirmed this. 
For example, one politician in a 
middle-class constituency said that 
the smaJJ number of public hous
ing estates in his area took up as 
much time as all the rest of the 
constituency (Kornito, 1985). 

9 Respondents were given a choice 
among a number of different types 
of politicians and officials. The 
categories have been collapsed 
into just 'politician' or 'official'. A 
small number indicated that they 
had contacted both politicians and 
officials; these were classified as 
political contacts. 

I? Kelly (1987) reports an even 
greater disparity, with 80% coming 
from categories C2, D, E and F 
(agricultural). 

II Although there is, of course, a 
great overlap of the categories, 
they are not identical Even when 
controlling for the other two 
categories, each category was still 
significant. . . 

12 One minor disparity was a ten
dency, in inner-cit~ and 
Corporation-estate areas, to exag
gerate their voting record. ~.J'he 
inner-city areas and Corporations 
estateS repor~ed between 77 and 
80% turnout, whereas the actual 
figure was about 5 percentage 
points less. 
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MARXIST POLITICAL ECONOMY AND MARXIST URBAN 
SOCIOLOGY. Kieran McKeown. Basingstoke: Macmillan, 1987, pp. 
xii+ 282. £33.00 hardback. 

Review by Rory O'Donnell, National Economic and Social Council 

Kieran McKeown provides a critical account of the French Marxist urban 
sociology of Manuel Castells and Jean Lojkine. Because both these writers 
base their urban sociology on their different interpretations of Marx's 
political economy and of Marxism itself, the reader is taken over a wide 
range of subject areas. However, McKeown's grasp of these subjects, and 
clarity of purpose in introducing them, is such that despite its forbidding 
title this book is not a difficult one to read. 

The author assesses the work of Castells and Lojkine systematically. 
He is unhappy with the way both Castells and Lojkine use Marx's political 
economy as a foundation upon which to build their different sociologies 
of urban Jife. Consequently, his flCSt four chapters, which take up one
third of the book, outline Marxian political economy. His purpose is to 
clarify exactly what theoretically valid propositions can be derived from 
Marx's analyis and, therefore, what propositions are available for use in 
an urban sociology. In the first chapter, on the labour theory of value, 
he works through the transformation problem and Marx's attempted 
solution in considerable detail, concluding that Sraffa's approach to the 
determination of profit and price deals with the same issues but is free 
of the logical errors found in Marx's version. This chapter is the most 
difficult of the book. Those who persevere will then find three clear, brief, 
and up-to-date surveys of the state of knowledge on Marxian crisis theory, 
Marx's theories of rent, and of productive and unproductive Labour. The 
discussion of Marxian crisis theory is central to the book since Castells 
bases his urban sociology on the idea that collective consumption, the crucial 
process in cities, counteracts the tendency of the rate of profit to fall. 
while Lojkine bases his on the notion that it strengthens that tendency. 
McKeown bases his critique on the argument that no such tendency was 
validly established in Marx's analysis. In the chapters on rent and productive 
and unproductive labour, he identifies what parts of Marx's analysis can 
be pUl on a firm conceptual footing and what must be modified or rejected. 
The author's willingness to make such judgments renders these chapers 
clear and concise. " -

One other piece of preparatory material is necessary and. in keeping 
with his systematic approach, McKeown provides it. CasteHs's work is based 
on the Althusserian school of Marxism while Lojkine's is based- on the 
Marxist tradition known as 'state monopoly capitalism'. McKeow~ pr~des 
a brief but helpful account of the interesting but mercurial Althusseri~n 
modification of Marxism, and the turgid periodisa,tion of capitalisIE- so 
beloved of the European Communist Parties for so long. ~ 

With this in place he dissects the work of Castells and Lojkine in turn. 
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Castells's critique of urban sociology is shown to be valid but his own 
.. theory is revealed to be quite unconvincing, not only in its reliance on 
\ pam of Marx's economics which were wrong, hut eveD in its definition 

of urban areas and its typically Ahhusserian penchant for 'useless 
tax.onomies', Lojkine's approach depends on the idea that the public 
infr<tstructure of cities is unproductive and, consequently. exacerbates the 
fall in~ the rate of profit. McKeown shows that this is 'based upon an 
inadequate understanding of the nature and limitations of Marxian political 
economy', It is interesting that this dependence on faulty parts of Marx's 
economics is npt the only problem identified by McKeown; his account 
of the empirical w~rk of both Castells and Lojkine is hair-raising. 

My only quibble with any of this material - and it is a quibble -
relates to the first chapter. Marx's theories of the falling rate of profit, 
of rent, and of productive and unproductive labour are used. heavily by 
Castells and Lojkine and, consequently. McKeown's survey of the status 
of these theories was a necessary preliminary to criticising their work. Marx's 

. labour theory of value is not of such direct relevance, and so placing a 
difficult chapter on this subject first may deter some readers. (Of course, 
McKeown's position on the labour theory of value is crucial to his ability 
to reach quick and clear conclusions on Marx's theory of crisis, of rent, 
and productive and unproductive labQur.) Secondly, that first chapter places 
too much emphasis on the labour theory of value per se and, consequently. 
tends to create the impression that Marx's approach 10 value and distribution 
stands or falls with the labour theory of value. In my view the labour 
theory of value was merely an analytical device used to facilitate the 
statement of a surplus theory of the rate of profit - a theory which has 
been shown by Sraffa to be logically coherent and not to need any labour 
theory of value. 

Having thoroughly dismantled the work of Castells and Lojkine, 
McKeown outlines an approach to urban sociology which retains the 
Marxist emphasis upon the role of interests, both material and ideal, in 
human action and upon conflicts of interest. Furthermore, the materialist 
approach is retained in his identification of the three central processes which 
constitute an urban area: the process by which an urban area is produced 
(property development), the process by which an urban area is used to 
produce goods and services as a result of the location decision of firms 
and the state and, thirdly. the process by which an urban area is used 
for final consumption through the use of houses, schools, parks, theatres, 
museums, and so on. 

The constrained-actor model outlined by McKeown seems much richer 
than that of either Castells or Lojkine. But the outline is necessarily brief; 
ultimately one would like to see it applied, perhaps to the remarkable 
development of Dublin. Such an application may provide some insight 
into the origins and hidden purpose of the theories of town planning which 
held sway in Ireland (and elsewhere) in the post-war period and which 
are only now losing credibility. It may also be able to solve the following 
puzzle about cities. On the one hand, in undertaking urban sociology 
McKeown and, indeed, Castells must be right in refusing to conduct analysis 
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in terms of the category 'urban' rather than in terms of modes of production. 
On the other hand, what emerges from works such as The city in history. 
and what has been revealed by the new urbanist movement which has 
regained the leadership of architectural theory and practice in Europe, is 
that architecturally a city, in virtually any time and any place, consists 
of very few and very consistent/arms or types of building and space. 

THE FINANCIAL SERVICES REVOLUTION: AN IRISH PERSPEC
TIVE. Philip Bourke and R. P. Kinsella. Gill and Macmillan, 1988. 

Review by Michael Mulreany, EPA 

There have been significant changes in the financial services seclor of the 
Irish economy in recent years, yet it has been difficult for teachers and 
students to find a reasonable text to cover this area. Available sources 
included books such as Adrian Hamilton's Thefinancial revolution, Charles 
Geisst's A Guide to the financial markets. and Davy, Kelleher and 
McCarthy's The control of banking in the Republic of Ireland and various 
papers published by the Central Bank and by the larger stockbrokers. These 
sources suffered from the lack of an Irish perspective or (rom the lack 
of an overview of the sector, or of being dispersed. Indeed, none of them 
set out to describe and analyse the entire sector from an Irish point of 
view. 

Bourke and Kinsella's The financial services revolution is therefore 
especially welcome because it fiUs that vacuum. The book deals with the 
functions of the financial system, the. types of institutions in the system, 
the structure of financial markets, the revolution in the financial services 
sector including 'Big Bang', monetary policy and the financial system, 
regulation of the system, and new [mancial instruments. This represents 
a considerable achievement within the compass of 124 pages. Indeed one 
of the strengths of the book is that an overview of the system as well 
as important detail is conveyed so concisely. 

Conversely. because of this condensation there is naturaUy insufficient 
detail for readers seeking specialist treatment of the theory of the financial 
system, the financial services revolution or monetary policy. 

The chapters on monetary policy and on regulation" are of particular 
interest. The authors correctly highlight the significance of joining the EMS 
and specify that the focus of monetary policy is on the exchange rate. 
However. more attention could have been devoted to the operation of 
monetary policy in a small open economy with a quasi-fixed'l;xchange 
rate and to the importance of the balance of payments on current aqcount 
since Ireland's entry to the EMS. . " 

The book illustrates well the arbitrariness and diffuseness of the regulatibn 
and supervision of the system. The conclusion that there should be greater 
coordination of regulations under a single regulatory authority is compelling. 

There is considerable interest at present in the financial services sector, 
stemming largely from the 1987 Finance BiH which encouraged the 
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development of the Custom Ho'use Dock area in Dublin by applying a 
low corporation profits taxJate of 10 per cent to exporters of financial 

\ ser¥ices. In order to tap the fun potential of this development the authors 
. . ~ argue that: 

'\ - Irish financial institutions must adjust to take advantage of the 
,. opportunities accompanying the completion of the internal EC market; 

':.:..... the financial services sector must serve the broader Irish economy. 
'c:.specially the traded goods sector; 
the tax systetp. must be reformed so as not to add to costs and 
undermine initiative and competitiveness; 
the ftseld imbalances must be tackled. 

An obvious comment is that aspects of tax reform may have to be deferred 
until, fiscal difficulties are resolved. The authors go on to detail specific 
impediments which must also be dealt with and advocate, among other 
things, that priority be given to investor protection and that a minimalist 
approach be taken toward regulation. The minimalist approach has much 
to recommend it on the grounds of cost reduction but encounters the proviso 
that certain forms of regulation are necessary to counter the type of financial 
wrongdoing which has gained such publicity in recent years. 

Bourke and Kinsella's book is important on a number of fronts: for 
policy makers it raises questions about the proper management of the 
financial services revolution; for teachers and students it provides a useful 
text; and for lay people it provides a concise account of an increasingly 
topical area. 

Note 

Errata for Women and the Constitution by Rosemarie Rowley, 
published in Administration 37/1: 

p.43 line 10: 
line 27: 

p.46 line I: 
p.48 line 9: 
p. 53 line 23: 

line 26: 
p. 57 line 8: 

line 26: 

should be 'correspond' 
should be 'enjoy' 
should be 'support' 
delete 'the' 
'in' should read 'into' 
insert 'a' before 'man's' 
should read 'by another, our mother.' 
delete 'a' before 'natural law' 



Ctmtin~d from inside front cover. 

7. If iIlwtrations such as line graphs are included in an article, they should be 
submitted in fmuhed form. 
8. Other poinls to noU in preparing typtscripu are as follows. 

• Spell out %, ego 51 per cent of the population, 33 per cent of GNP. 
• Use single quotation marks, ego 'The splendour falls on castle walls'. 
• Treat acronyms as a block without full stops, ego Ee, USA, OECD. 
• Indent each para~ph- in the typescript by three letter spaces~ except after 

the title of the article, subheadings or after indented matter such as long 
quotes. 

• Use's' speJling rather than 'z', ego realise, economise, professionalise. 
• Treat dates as a unit without punctuation, ego 1 August, 30July 195J, --

10 April 1916, 
• Put reference numbers in the text in superior numbers, ego 'This allowed 

for a greater degree of concentration of studies.·~ 
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