
EU transnational exchange project
on: mainstreaming social inclusion

Item Type Report

Authors European Anti-Poverty Network;Institute for Solidarity and
Social Security;Combat Poverty Agency;Office for Social
Inclusion;National Economic and Social Forum;Office of the First
Minister and Deputy First Minister;The National School of Public
Health

Citation European Anti-Proverty Newtwork, Institute for Solidarity
and Social Security,Combat Poverty Agency, Office for Social
Inclusion, National Economic and Social Forum, Office of the First
Minister and Deputy First Minister, The National School of Public
Health. EU transnational exchange project on: mainstreaming
social inclusion. Brussels:European Commission; 2004. 104p.

Publisher European Commission

Download date 25/05/2023 02:40:37

Link to Item http://hdl.handle.net/10147/324050

Find this and similar works at - http://www.lenus.ie/hse

http://hdl.handle.net/10147/324050


... 'f 

1 i).; <! ... ~ ,~,.'" ,"" 

:g' .. ··".··a····· 
~,.. "c. 

~ ~,~ , , 

, " .:... 

EU TRANS-NATIONAL EXCHANGE PROJECT ON: 

MAINSTREAMING SOCIAL INCLUSION 

'Ill Combat Poverty 

E.NSP 
tIlU: unlSRLLU 
II !IIT( ruaJl;IU[ 

ID3D'J 

worki~g (or ~he prevention Ag e n' cy 
and elimination of poverty 

*** * * 
* * 
* * *** 

.. \)~. 
•• Office for Social Inclusion 

An Oifig urn Chuirnsiu S6isialta 

Elt 
OffIce of the 

First Minister and 
Deputy First Minister 
www.ofmdfmni.gov.uk 

Er.!. ~ 
~N 

EUROPEAN ANTI POVEITY NETWOU 

SEGURAN\:A SOCIAL 



I 

r. 

Ii 

i 

. 
( 

\ 

I , 

, 

303224 

1111111 11111 11111 11111 11111 11111 11111111 

EU Trans-National Exchange Project on: 

Mainstreaming Social Inclusion 
Working for the Prevention and Elimination of 

Poverty in a Changing Europe 

Research Report: 
Phase 1 

February 2004 

Ref: V5/2002/0486 

Acct No: 512.342501 



Table of Contents 

Executive Summary 

1 Introduction to the Project 1 
1.1 Background 2 
1.2 Scope of the Project and Agreed Aims 2 
1.3 The Project's Partners 3 
1.4 Methodology 4 

2 The Evolution of Mainstreaming Social Inclusion in Europe 7 
2.1 Introduction 8 
2.2 Additional Responses are Required to Combat Poverty 8 
2.3 Europe's Policy Response 9 

2.3.1 The Social ,Policy Agenda 9 
2.3.2 Open Method of Co-ordination 10 

2.4 Looking to the Future for Social Policy Agenda 11 
2.5 Origins of Mainstreaming Social Inclusion within the 

Social Policy Agenda in Europe 12 

3 Review of Evidence of Mainstreaming in other Areas 17 
3.1 Introduction 18 
3.2 International Practice 18 
3.3 Gender Mainstreaming 20 

4 What is understood by Mainstreaming Social Inclusion 
in the Transnational Partners' Jurisdictions? 25 

4.1 Introduction 26 
4.2 Portugal 26 
4.3 France 36 
4.4 Northern Ireland 45 
4.5 Ireland 53 

5 The Features of Mainstreaming Social Inclusion 65 
5.1 Introduction 66 
5.2 Case Study Analysis 67 

5.2.1 Policy Processes 67 
5.2.2 Outcomes for People Experiencing Poverty 71 
5.2.3 Outcomes for Policy Making and Policy Makers 71 

6 Conclusion 75 
6.1 Concluding Remarks 76 
6.2 Further work in Phase 11 76 

Endnotes and Bibliography 79 
Endnotes 80 
Bibliography 84 

Appendices 87 
Appendix 1 - Partners' Contact Information 88 
Appendix 2 - Interviewees for the Irish National Report 89 



Acknowledgements 

The Project Mainstreaming Social Inclusion was part financed by the 
European Commission under Phase I of the Transnational Exchange 
Programme budget line of the Social Exclusion Programme, the Office 
for Social Inclusion, Department of Social and Family Affairs, Ireland 
and the Combat Poverty Agency, Ireland. 

The Projects partners are as follows: 

European Anti-Poverty Network 
Mr. Fintan Farrell, Director 

Portugal 
Institute for Solidarity and Social Security 
Ms. Gisela Matos, Senior Research Fellow 

France 
The National School of Public Health 
Professor Michel Legros 

Northern Ireland 
Office of the First Minister and Deputy First Minister 
Dr. Gerry Mulligan, Head of Equality and Social Needs Division 
Ms. Harriet Ferguson, Head New Targeting Social Need Unit 

Ireland 
Combat Poverty Agency 
Ms. Helen Johnston, Director 
Mr. Padraig Carmody, Policy and Research Analyst 
Ms. Fidelma Joyce, Policy Liaison Officer 
Ms. Anne Bride, Administrator 
Ms. Naomi Feely, Research Assistant 
Ms. Janice Ransom, Project Co-ordinator, Local Authorities 
and Social Inclusion 
Ms. Rose McGrath, MSI Research Co-ordinator and Research Report's 
main author 

Office for Social Inclusion, Department of Social and Family Affairs 
Mr. Eoin O'Seaghdha, Assistant Principal 

National Economic and Social Forum (NESF) 
Mr. Gerard Walker, Policy Analyst 

The views and comments expressed in this Report are those of the 
individual contributors. The European Commission and partner 
organisations are not liable for any use that may be made of the 
information contained therein. 



Abbreviations 

CCAS 

CDB 
CPA 
DAC 
DCAl 
DE 
DEHlG 

DEL 
DETI 
DSD 
DSFA 
EAPN 
EEA 
EFTA 
EPFs 
GDP 

Centre Communal d'Action Social/Communal Centre 
for Social Action 
County / City Development Board 
Combat Poverty Agency 
Development Assistance Countries 
Department of Culture, Arts and leisure 
Department of Education 
Department of the Environment, Heritage and 
local Government 
Department of Employment and learning 
Department of Enterprise, Trade and Investment 
Department of Social Development 
Department of Social and Family Affairs 
European Anti-Poverty Network 
European Economic Area 
European Free Trade Area 
Executive Programme Funds 
GrossDomestic Product 

GNP Gross National Product 
LAAPlN local Authority Anti-Poverty learning Network 
MSI Mainstreaming Social Inclusion 
NAPS National Anti-Poverty Strategy 
NAPs Inclusion National Action Plans against Poverty and Social 

NDP 
NDPBs 
NESF 
NESC 
New TSN 
NGOs 
OMC 
OFMDFM 
PNAI 

PRAPS 
PSI 
RAPID 

Exclusion 
National Development Plan 
Non-Department Public Bodies 
National Economic and Social Forum 
National Economic and Social Council 
New Targeting Social Need 
Non-governmental Organisations 
Open Method of Co-ordination 
Office of the First Minister and Deputy First Minister 
Plan National d'Action pour l'lnclusion / Portuguese 
National Action Plan for Inclusion 
les Programmes Regionaux d'Acces a la Prevention 
Promoting Social Inclusion 
Revitalising Areas by Planning Investment and 
Development 



Abbreviations (continued) 

RMI 
SMIC 
SIU 
SNP 
TEP 
TRACE 
TSN 

Revenu Minimum d'lnsertion 
Salaire Minimum Interprofessionnel de Croissance 
Social Inclusion Unit 
Social Network Programme 
Transnational Exchange Programme 
Trajet d' Acces a l'Emploi 
Targeting Social Need 



--r '-':'it .. 
~"t :: ..... ,~~" .. -



11 

EXECUTIVE SUMMARY 

This Project, Mainstreaming Social Inclusion, is one of 64 projects in 
the Transnational Exchange Programme (TEP). The primary objective 
of TEP is to support mutual learning between Member States, 
accession countries and EFTA and EEA countries. In the selection of 
TEP projects the European Commission was particularly interested in 
those that furthered the development of the National Action Plans 
against Poverty and Social Exclusion (NAPs Inclusion). 

This Project has been undertaken in two phases: 

• Phase I: The objective is to map out an understanding(s) of 
mainstreaming in each partner country/region and identify the 
key features of what constitutes mainstreaming 

• Phase 11: The objective is to build on the work of Phase I, 
particularly on the key features of mainstreaming, and to 
investigate the potential of mainstreaming in achieving positive 
outcomes for people experiencing poverty. 

The Project partners are comprised of NGOs working with people 
experiencing poverty, policy makers in the social inclusion area and 
research institutes in the poverty and social exclusion areas. The partner 
countries/region are: Portugal, France, Northern Ireland and Ireland. 

The methodology of the Project was as follows: 

• A review of the literature in relation to the evolution of 
mainstreaming social inclusion 

11 Two case studies by each partner country/region to demonstrate 
their application of mainstreaming 

11 A trahsnational seminar. 

Mainstreaming social inclusion in Europe has a short history and 
consequently does not have an extensive literature. The origins of the 
use of the concept by the EU can be traced to a Communication 
issued before the Lisbon Summit (March 2000) by the European 
Commission. This Communication (COM, 2000: 79) effectively outlined 
the need for a new initiative aimed at directing Member States in 
combating poverty and social exclusion. 

At the time of the Lisbon Summit, the European Anti-Poverty 
Network (EAPN) also outlined the importance of mainstreaming 
action on poverty in order to enhance the social cohesion of 
EU policies. 



This new initiative set out a roadmap within the European Social 
Policy Agenda to move Europe towards achieving the goal articulated 
at Lisbon, i.e. that the Union should adopt the strategic goal, for the 
next decade (to 2010), of becoming the most competitive and 
dynamic knowledge-based economy ... with more and better jobs 
and greater social cohesion. Essentially, this goal recognises the 
interdependence between economic and social components of society 
in achieving sustainable economic growth and social cohesion. By 
2010 the achievement of this goal would make a decisive impact on 
the eradication of poverty. 

The new initiative became what is now known as the Open Method 
of Co-ordination (OMC). This method of policy delivery essentially 
recognises that social policy remains the responsibility of the Member 
States, and that the European Commission produces objectives, 
guidelines and indicators while monitoring the progress of their 
implementation. Central to OMC is the submission of National Action 
Plans against Poverty and Social Exclusion (NAPs Inclusion). 
Furthermore OMC seeks to identify, promote and exchange 
information on good practice in combating poverty and social 
exclusion. This is done through the review of the NAPs Inclusion 
which is set out in the Joint Report on Social Inclusion (European 
Commission, 2002) and the Transnational Exchange Programme. 

Mainstreaming social inclusion takes its place explicitly within the 
OMC in Objective Four of the common objectives. This objective calls 
for the participation of those suffering social exclusion; the 
mainstreaming of the fight against exclusion into overall policy; and 
the promotion of dialogue and partnership between all relevant 
bodies, public and private. The Joint Report on Social Inclusion 
illustrates some examples of elements of mainstreaming in place in 
different Member States. It also acknowledges the need for 
additional efforts, other than those in the social protection and social 
assistance domain, towards mainstreaming social inclusion concerns 
into all areas of policy. 

The European Commission and Council have continued to issue 
statements regarding the need to mainstream social inclusion, e.g. at 
the conclusion of the Brussels Summit in March 2003 and the Mid
term Review of the Social Policy Agenda (COM, 2003: 312). However, 
they do not outline or provide guidelines on how this can be 
achieved. There is a need for a clearer understanding of what the 
concept of mainstreaming implies and to better understand how 
mainstreaming is applied in different Member States. The remainder 
of this Report addresses these issues. 

In order to build up existing knowledge on the concept of 
mainstreaming, this Report examined it in the international and 
gender areas. Mainstreaming poverty reduction is a policy-making 
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practice in international development agencies. In particular, 
guidelines are set out by the DECD in its Developing Assistance 
Countries (DAC) guidelines (DECD, 2001). These are aimed at the 
international agencies such as the World Bank, the IMF and the UN. 
Among the principles underpinning these guidelines is the 
acknowledgement that poverty is multi-dimensional and that there 
must be political will from all partners to reduce poverty. The 
guidelines set out the elements that are required for effective 
mainstreaming of poverty reduction and provide a useful definition: 

Mainstreaming poverty reduction means integrating it as a 
critical consideration in agency policy formulation, planning, 
decision making, implementation and evaluation processes. 

Early references to gender mainstreaming emerged from a UN 
debate on the role of women in development, where it was viewed 
as a means of promoting the role of women in the field of , 
development and integrating women's values into development 
work. In Europe, the concept has been defined' and applied since the 
mid-1990s onwards in all main European policies and programmes. 
Moreover, the EU Treaty of Rome provided a legal basis for this 
concept, with the Treaty of Amsterdam strengthening this by adding 
articles covering promotion of gender equity and the elimination of 
gender inequalities and discrimination on the grounds of gender. 

While there is no exclusive definition of gender mainstreaming, all 
definitions are comprised of a number of common elements. These 
are: the goal of gender equality; an understanding that 
mainstreaming is a means to achieving that goal; a new way of 
developing and implementing policy; a new knowledge C!nd skills 
base for actors; and a change in cultural and institutional traditions 
and thinking of actors. A useful definition from the Council of 
Europe (Council of Europe, 1998) views gender mainstreaming as: 

the (re)organisation, improvement, development and evaluation 
of policy processes, so that a gender equality perspective is 
incorporated in all policies at all levels and at all stages, by 
actors normally involved in policy making. 

There has been some progress to date in establishing a gender 
mainstreaming culture in policy making in Europe. A recent report 
(Advisory Committee, 2002) stated that there had been commitment 
and valuable gains so far. However, it also stated that the 'ambitious' 
goal of mobilising all services remained 'largely unachieved'; that 
gender mainstreaming was not being applied in a coherent and 
effective way; and that the main barriers to mainstreaming were the 
inter-related lack of political will, resources - both human and 
budgetary - and appropriate expertise. 

This Report then looked at the practice and understanding of 



mainstreaming social inclusion in each of the partner 
countries/region. In order to provide a context, the Report sets out 
the socio-economic and political background to mainstreaming as 
well as providing case studies to further illustrate this understanding. 

Portugal 
In 1974 when a democratic revolution established a new government 
in Portugal, there was a very high incidence of poverty against a 
background of traditionalist economic and social systems. There have 
been many improvements since then such as the introdlJction of 
universal provision in the health and education sectors as well as the 
introduction of the minimum income. Also Portugal joined the EU in 
1986 and consequently benefited from participation in the European 
programmes to fight poverty. However, despite these developments, 
relative income poverty (after social transfers), defined as 60 per cent 
of the median income, remains high at around 21 per cent (1999), 
with persistent poverty at 14 per cent. 

Mainstreaming social inclusion in Portugal is used to describe 
strategies for ensuring that poverty is given priority in policy-making. 
It means integrating this dimension across all areas of policy, building 
synergy across policy areas and forging policy coherence. In Portugal, 
this takes place at two levels: top-down through the implementation 
and co-ordination of national policies and strategies; and bottom-up 
where there is also an understanding of mainstreaming as a much 
more IbcaUy based process. 

The following Portuguese case studies illustrate this understanding: 

1. The Portuguese National Action Plan for Inclusion (PNAI) 2001-
2003: PNAI has brought together all relevant actors in an effort to 
agree a strategy to reduce poverty. The second plan, PNAI 2003-
2005, improves on the first and provides a more in-depth 
identification of those at risk of poverty. 

2. Social Network Programme: This is a strategic planning and 
delivery process at the local level that brings together all relevant 
public organisations and NGOs in a coherent and systematic 
process. Local committees are formed which undertake needs 
analysis as well as action plans. At the start of 2003, 176 out of 308 
municipalities were involved in the project. 

France 
Prior to the 1980s, France experienced a long period of economic 
growth. This, combined with the introduction of policies such as the 
SMIC (guaranteed minimum wage) and better pay conditions for 
women, greatly reduced poverty. However, from the early 1980s, 
'mainly due to economic restructuring, unemployment increased, and 
has continued to remain relatively high with further periods of high 
unemployment in the 1990s and early 2000s. It has led to the 
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emergence of the 'new poor' and this combined with an increase in 
the number of people seeking asylum has meant that poverty rates in 
France were at approximately 15 per cent in 1999 for relative income 
poverty and 9 per cent for persistent poverty. 

In the 1995 presidential election campaign 'the social divide' within 
France was publicly recognised. From this two lines of action were 
taken to fight social exclusion: 

• The first affirmed that poverty and exclusion were the result of 
unemployment 

11 The second aimed at the mobilisation of factors designed to 
favour the acquisition of rights, most notably the adoption of a 
bill entitled Lutte Contre les Exclusions (Bill to Fight Social 
Exclusion) (1998); and Droit Des Malades (Bill for people who are 
ill) (2002). 

There is no formal attempt to mainstream poverty and social 
inclusion as concerns across all policies in France. However, it is 
possible to find in French social policies many examples of measures 
that enable individuals and groups experiencing poverty and social 
exclusion to move back into the mainstream of society. These 
measures are developed and implemented by partnership between 
different sectors. 

The starting point in this approach to mainstreaming is to understand 
that it is an attempt by the political process to put in place the 
necessary requirements in a system so that people experiencing 
poverty and social exclusion can exercise their rights in relation to 
health, housing and other areas of their lives. 

The rights-based approach to combating poverty and social exclusion 
is evident in the case studies presented: 

1. Facilitating access to prevention and care Les Programmes 
Regionaux d'Accesa la Prevention (PRAPS): The aim of PRAPS is to 
reduce inequalities in the provision of health care and through 
intervention at regional level, enable those experiencing poverty 
to have access to support services. It facilitates the mobilisation and 
co-ordination of the various actors involved in health care. 

2. TRACE (Trajet d'Acces a l'Emploi / the route to employment): This 
was set up to assist young people without qualifications to obtain 
regular employment. It allows 16-25 year olds to avail of 18 months 
of personalised support on the way to full employment. It does this 
by the co-ordination of relevant actors. 



Northern Ireland 
Northern Ireland experienced much social unrest from the late 1960s 
until the mid-1990s. It is a 'region' within the UK and has a devolved 
system of government, currently suspended. The social unrest that 
Northern Ireland has experienced has resulted in deep social and 
economic divisions in the region. There are no measures of poverty 
available for Northern Ireland. However, the region has significant 
disadvantages such as relatively high unemployment and high 
dependency on social security transfers. 

Northern Ireland's New TSN (Targeting Social Need) policy effectively 
constitutes mainstreaming social inclusion in Northern Ireland. It does 
this by redirecting efforts and available resources within existing 
public programmes towards people, groups and areas in greatest 
objective social need. New TSN is not a programme with its own 
budget. Instead it is a policy running through all existing spending 
programmes, across all Northern Ireland Departments. Finding 
additional resources for New TSN activities involves skewing within 
programmes or making bids for additional programme resources 
within the annual public expenditure round. The following two case 
studies provide examples of how this is undertaken. 

1. Bending the Spend within existing programmes: This is achieved by 
building New TSN considerations into programme objectives, top
slicing budgets and using top-sliced money to assist those in 
greatest need; building New TSN considerations into economic 
appraisals and into the evaluation criteria for funding to the 
voluntary and community sector. 

2. Executive Programme Fund for Children: This is a fund to which 
departments can bid for additional revenue relating to support for 
children in need and young people at risk. Funding can be 
provided for projects that will assist activities across departments as 
well as key projects that an individual department may not be able 
to support from its own resources. 

Ireland 
During the late 1990s, Ireland had high economic growth which 
resulted in a fall in long-term unemployment. Concurrently, there 
were significant real increases in the level of welfare benefits which, 
with falling unemployment, resulted in a large fall in consistent 
poverty (a combination of income poverty and deprivation of 
resources) from 11 per cent in 1997 to 5 per cent in 2001. However, 
relative income poverty has shown a contrasting trend, increasing 
from 18 per cent in 1997 to 22 per cent in 2001. Furthermore, in 
1999, the persistent rate of poverty was 12 per cent, four percentage 
points above the EU average, with only Greece and Portugal higher. 

The traditional government response in Ireland to poverty has been 
through a highly targeted social protection/assistance system. 
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However, in recent years, the government has moved to a more 
strategic response through the adoption of the National Anti-Poverty 
Strategy (NAPS) in 1997. The strategy sets targets for poverty 
reduction and establishes structures to integrate and co-ordinate 
policy development across different areas of government in order to 
achieve these targets. There have been a number of reviews of the 
NAPS, including the production of two biannual national action plans 
under the EU social inclusion strategy. 

In Ireland the understanding of mainstreaming relates to placing 
poverty and social inclusion onto the policy and political agenda. This 
understanding coincides with the NAPS strategic approach and 
includes the following features: 

D Vision, objectives and targets which provide an element of 
political risk and a focal point for achievement across policy 
makers and departments 

D Incorporation of a poverty perspective in policy making through 
improved knowledge and information. This process is called policy 
poverty proofing 

D Cross-cutting mechanisms for the management, monitoring and 
review of targets (the institutional structures established in the 
NAPS cover these areas). 

The Irish case studies are as follows: 

1. Poverty proofing: This was introduced in 1998 and is geared towards 
incorporating a poverty perspective into all major policy proposals. 
It is not about redirecting resources or all policies towards social 
inclusion and anti-poverty measures. Rather it is intended to identify 
the impact of the policy proposal on excluded people so that this 
can be given proper consideration in designing policy. 

2. Cork City Council Social Inclusion Unit (2000-2005): This Unit was 
established on a pilot basis. Its objective is to effect change from 
the inside by building up the understanding of local authority 
personnel of poverty and social exclusion. This approach comprises 
three aspects: awareness raising, research and policy analysis. 

The review of the different partner jurisdictions found that there is 
no one common understanding of mainstreaming social inclusion. 
Rather it identified approaches that are attempting to shift existing 
policy and delivery paradigms to produce positive outcomes for. 
people experiencing poverty. These approaches are in addition and 
complimentary to specific actions (targeted policies). These 
approaches may be classified as follows: 



D Administrative types of mainstreaming, found in Ireland and 
Portugal. Examples include 'poverty proofing' where the 
assessment of all policies is based on a precautionary principle to 
ensure that they do not exacerbate poverty 

D A stronger executive mainstreaming, found in Northern Ireland. 
This actively skews resources in favour of people living in poverty, 
by 'top slicing' proportions of line ministries' budgets 

D Judicial mainstreaming, found in France. Social rights are 
enshrined in national law and the policy framework is set out in 
rights legislation such as the Law Against Social Exclusion. 

This research has found that there are two levels to mainstreaming. 
The first is a form that can be termed 'integrationist'; essentially it 
introduces social inclusion perspectives into existing policy processes, 
but does not challenge existing policy paradigms. The second can be 
termed 'agenda-setting'; it involves a fundamental rethinking, not 
simply of the means or procedures of policy making, but of the ends 
or goals of policy from a social inclusion perspective. 

The review found shared features across the case studies that would 
constitute a framework for mainstreaming. These were determined 
by comparing and contrasting the case studies and through discussion 
at the Seminar. The features identified are grouped together under 
the following headings: 

D Policy processes: 

o The inclusion of a poverty perspective when developing policy 

o Cross-boundary working arrangements 

o Mechanisms for the involvement of people experiencing poverty 

o An ex-post evaluation system. 

o Outcomes for people experiencing poverty. The review did not 
identify any reduction in poverty; however positive outcomes in 
the case studies were as follows: 

o Actions within existing policies which provide more focus on 
excluded people/ people experiencing poverty 

o Greater participation and dialogue for social partners and 
people experiencing poverty 

o More resources towards social inclusion within existing 
policies/programmes to include a greater focus on excluded 
people/ people experiencing poverty. 
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III Outcomes for policy making and policy makers: 

IJ Change in attitudes and working culture to include a poverty 
perspective 

11'1 Greater responsibility and ownership for social inclusion 
outcomes across all policy areas 

reJ Better data and information around poverty and social 
exclusion. Related to this is improved dissemination systems for 
innovation and learning around poverty and social exclusion 

Il!Y Greater efficiency in policy making. 

Phase I is only the beginning of the research work on mainstreaming. 
More research is needed to assess the capacity of mainstreaming to 
bring about a reduction in poverty and social exclusion as well as 
greater equity and efficiency in policy making and in policies in general. 
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1 Introduction to the Project 

1.1 Background 

If) November 2002, the Combat Poverty Agency (CPA) was successful 
in securing funding from the European Commission for a project on 
Mainstreaming Social Inclusion (MSI). 

The project is one of 64 projects operating throughou~ the European 
Union on the theme of poverty and social inclusion. These projects 
are part of the European Union Transnational Exchange Programme 
(TEP) which is Strand 2 of the Community Action Programme on 
Social Exclusion. 

Specifically, the· TEP's objective is to promote and support the 
organisation of exchanges and promote mutual learning between 
Member States, accession countries, EFTA' and EEA2 countries. 
Consequently, a major feature of this project has been the 
development transnationally of the key research findings. 

In its selection of projects under TEP, the European Commission gave 
preference to those that advance the further development of 
National Action Plans against Poverty and Social Exclusion (NAPs 
Inclusion) - in particular, those that address issues emerging from the 
first round of the NAPs Inclusion as identified in the Joint Report on 
Social Inclusion (European Commission, 2002). In the Joint Report, 
under Objective 4: To Mobilise all Relevant Bodies, the Commission 
cites a's examples of mainstreaming the development of 
interdepartmental co-ordination in the field of social exclusion at 
both the political and official level. However, it goes on to state that: 

Beyond the setting up of adequate institutions, additional 
efforts are needed to mainstream the issue of poverty and 
social exclusion in other policy domains than merely social 
protection or social assistance. 

The Joint Report then refers to the practice of poverty proofing in 
Ireland and Northern Ireland as examples of innovative practice in 
mainstreaming social inclusion, Poverty proofing occurs when a 
poverty perspective is included at the policy development and review 
stages. 

1.2 Scope of the Project and Agreed Aims 

Overall this project seeks to increase the knowledge and 
understanding of mainstreaming social inclusion and in particular 
establish the characteristics of effective mainstreaming and its 
requirements/conditions, The project consists of two phases: 



III Phase I: The objective of the first phase is to map out an 
understanding(s) of mainstreaming in each partner country/region 
and identify the key features of what constitutes mainstreaming 

~ Phase 11: The objective of the second phase is to build on the work 
of Phase I regarding the key features of understanding and in 
particular to investigate the potential of mainstreaming in 
achieving positive outcomes for people experiencing poverty. 

The research focused on the mainstreaming of social inclusion in the 
context of poverty elimination. A very useful definition for poverty 
from the NAPS (Government of Ireland, 1997) is: 

People are living in poverty, if their income and resources 
(material, cultural and social) are so inadequate as to preclude 
them from having a standard of living which is regarded as 
acceptable by Irish society generally. As a result of inadequate 
income' and resources people may be excluded and marginalised 
from participation in activities that are considered the norm for 
other people in so~iety. 

1.3 The Project's Partners 

This project brings together a number of different partners including 
policy makers in the social inclusion area, non-governmental 
organisations (NGOs) working with people experiencing poverty and 
research institutes in the poverty and social exclusion areas: 

Iii] The European Anti-Poverty Network (EAPN) is an independent 
coalition of NGOs and groups involved in the fight against 
poverty and social exclusion in Europe. The explicit purpose of 
EAPN organisations is to empower people and communities living 
in poverty and social exclusion to exercise their responsibilities 
and rights, and to enable them to break their isolation and 
counter their social exclusion. 

m The Institute for Solidarity and Social Security (lnstituto de 
Solidariedade e Seguranc;a Social) in Portugal is a department of 
the Ministry of Social Security and Labour. It is responsible for 
developing and co-ordinating social policies, for supporting the 
development of partnerships between key stakeholders, and for 
the co-ordination of the NAPs Inclusion process. 

Ii1 The National School of Public Health (Ecole Nationale de la Sante 
Publique) in France l,mdertakescomparative research into poverty 
issues and is a me,mber of the French National Observatory on 
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Social Exclusion. The National Observatory reports on the situation 
in relation to poverty and social exclusion in France. The 
membership of the Observatory includes representatives of seven 
government departments, representatives of NGOs, researchers 
and academics. 

• The Office of the First Minister and Deputy First Minister 
(OFMDFM) in Northern Ireland is responsible for the overall 
promotion of New Targeting Social Need (New TsN) which is the 
over-arching strategy to combat poverty and social exclusion in 
Northern Ireland. It also reviews progress within the Northern 
Ireland Administration. OFMDFM co-ordinates the Northern 
Ireland contribution to the UK NAPs Inclusion. 

• The Office for Social Inclusion (051) in the Department of Social 
and Family Affairs (DsFA) in Ireland is the lead government 
department charged with the implementation of the Irish 
National Anti-Poverty Strategy (NAPS) and the NAPs Inclusion. It is 
also responsible for the development and implementation of 
poverty proofing. 

• The National Economic and Social Forum (NEsF) in Ireland is a 
representative body of the social partner institutions including: 
members of parliament; employer, trade union and farmer 
organisations; the community and voluntary sector; and central 
and local government. The focus of the Forum's work is to 
evaluate the implementation of policies dealing with equality and 
social inclusion issues. It convenes an annual Social Inclusion 
Forum to review the NAPS. 

• The Combat Poverty Agency (CPA) in Ireland is a statutory agency. 
Its role is to promote a just and inclusive society by working for 
the prevention and elimination of poverty in Ireland. Combat 
Poverty advises the government on how poverty can be 
eliminated in Ireland. It has a central role in supporting the 
implementation of the Irish National Anti-Poverty Strategy and 
the development of the Irish NAPs Inclusion. 

1.4 Methodology 

The main features of the methodology were as follows: 

• A review of European and international literature to ascertain the 
evolution of mainstreaming social inclusion 



• Two case studies by each partner country/region, to demonstrate 
the application of mainstreaming 

• A transnational seminar, Mainstreaming Social Inclusion, held in 
June 2003. The seminar brought together participants from the 
partner organisations including national, regional and local 
government officials, social policy experts, and anti-poverty NGOs. 

A separate Seminar Report is available from: Combat Poverty Agency 
in Ireland; First Minister and Deputy First Minister Office in Northern 
Ireland; National School of Public Health in France; and Institute for 
Solidarity and Social Security in Portugal. See Appendix 1 for contact 

details. 
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2 The Evolution of Mainstreaming 
Social Inclusion in Europe 

2.1 Introduction 

Mainstreaming social inclusion in Europe is a very new concept and 
there is limited literature relating to it. However, mainstreaming is 
widely used in other areas in Europe, especially in the context of 
gender. Furthermore, at the international level, amongst 
development agencies, the inclusion of a poverty perspective is also a 
widespread practice. The European Commission in recent years has 
been using the term in major policy statements. The next two 
sections trace the origins for mainstreaming social inclusion and 
begin to formulate its rationale in terms of the multi-dimensionality 
of poverty and the need for additional policy responses beyond social 
protection. 

2.2 Additional Responses are Required to Combat Poverty 

In general, Europe is a relatively wealthy continent with economic 
and institutional structures in place that contribute to wealth 
creation and generate employment. However, despite social 
protection, subsidised housing, health and education systems, the 
incidence and persistence of poverty is significant. According to the 
most recently available data (EUROSTAT 2003), in 1999, 15 per cent of 
the EU population (in excess of 50 million people) were considered to 
be at risk of income poverty.3 This figure masks wide variation 
between Member States where it ranged from 9 per cent in Sweden. 
to 21 per cent in Greece and Portugal. A particularly worrying feature 
of poverty in Europe is that over half the people in poverty are in 
persistent poverty.4 This amounts to approximately 25 million people. 
The share of the population in persistent poverty is highest in Ireland 
and Portugal. 

Poverty is not a short-term phenomenon that reflects the vagaries of 
business cycles. Rather it suggests the existence of structural· 
inequalities such as access to employment and education. S It also 
implies that whilst social transfers reduce the risk of poverty, they do 
not eliminate it even in countries that have relatively high social 
expenditure. The problem is further compounded by the changing 
nature of Europe due to enlargement; an ageing population; and an 
increasingly technological bias in the skills base of employment which 
may accelerate an existing trend of widening relative income povertyG 
across Europe. 



---- -----------------,------------

The challenge for policy makers is to devise new policy responses to 
fight poverty and in particular to design and implement policies that 
better address the root causes of structural inequalities that 
perpetuate poverty. The European Commission in its recent 
communication on the Mid - Term Review of the Social Policy Agenda 
points to the resiliency of the European social model. It also indicates 
the need for more integration between economic and social policies 
when it states that the most dynamic, high performance economies in 
the EU are those where economic and social policies inter-act in 
positive ways (COM, 2003: 312). 

2.3 Europe's Policy Response 

2.3.1 The Social Policy Agenda , 

In general, 'social Europe' has received less attention than 'economic 
Europe' over the lifetime of the European Union. It was not until the 
Amsterdam Treaty in 1997 and the Lisbon Summit in March 2000 that 
the European Union began to explicitly address social policy. Article 
137 of the Amsterdam Treaty requires the EU to support the actions 
of Member States to combat social exclusion and thus to improve 
knowledge, develop exchanges of information and best practices, , 
promote innovative approaches and evaluate experience. 

At the Lisbon Summit the Heads of State and Government agreed 
that the Union should adopt the strategic goal, for the next decade 
(to 2010), of becoming the most competitive and dynamic 
knowledge-based economy ... with more and better jobs and greater 
social cohesion. Essentially, this goal recognises the interdependence 
between economic and social components of society in achieving 
sustainable economic growth and social cohesion. By 2010 the 
achievement of this goal would make a decisive impact on the 
eradication of poverty. 

The policy objectives of Lisbon were then translated into concrete 
measures through the framework of the Social Policy Agenda. These 
are set out in a Communication (COM, 2000: 379) which is a roadmap 
that brings together employment and social policy. In broad terms 
the measures are structured around the following policy goals: 

D Full-employment; more jobs and particularly those relating to the 
knowledge-based economy 

D The modernisation and improvement of the social protection system 

D The promotion of social inclusion and gender equality 

9 
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• The reinforcement of fundamental rights and the combating 
of discrimination 

• The enlargement of the EU and the promotion of international 
. co-operation. 

2.3.2 Open Method of Co-ordination 

Following on from the Lisbon Summit, at the Nice Summit in 
December 2000 an innovative method of delivery of the Lisbon Goal 
was developed. This is known as the Open Method of Co-ordination 
(OMC).7 The OMC approach recognises that social policy remains the 
responsibility of the Member States, with the European Commission 
providing the objectives, guidelines and indicators and monitoring 
the progress of their implementation. The main components of the 
OMC approach are as follows: 

• A common set of objectives is set 

• Member States submit NAPs Inclusion 

• A common set of indicators is used for monitoring performance 
and progress 

• Evaluation and peer review are undertaken, the findings from 
which are synthesised in the Joint Report on Socia/lnclusion. This 
Report contains recommendations for Member States to which 
they are expected to give due attention. 

There are four common objectives: 

• To facilitate participation in employment, access to resources, 
rights, goods and services for all 

• To prevent the risks of exclusion 

• To help the most vulnerable 

• To mobilise all relevant bodies. 

Each Member State shows how it is meeting these objectives in its 
NAPs Inclusion. The first plans were submitted in June 2001 and the 
European Commission subsequently produced a review which is set 
out in the Joint Report on Socia/lnclusion (2002). This Report has 
been adopted by the European Council. 

A set of indicators was developed to monitor the implementation of 
the objectives. These measure social outcomes and not the means by 



which they are achieved, reflecting the fact that the policies (the 
means) to achieve social inclusion are the responsibility of the 
Member States, while the objectives that are agreed at the European 
level are the joint responsibility of the collective Member States - the 
European Union. 

A further aspect of the OMC is the identification, promotion and 
exchange of good practice in combating poverty and social exclusion. 
It does this through the Joint Report on Social Inclusion and also 
through the Transnational Exchange Programme (TEP). 

The OMC approach is also evident in the employment area. The 
Amsterdam Treaty introduced an employment chapter that was 
subsequently developed into the European Employment Strategy, 
based around four pillars: employability, adaptability, 
entrepreneurship and equal opportunities. Member States have to 
submit National Action Plans on Employment, based along these 
pillars, in order to address Europe's employment problem. 

O'Donnell (2003) points out that the OMC approach is an alternative 
to the classical community method of regulation ... it ... facilitates a 
degree of Europeanisation via the creation of incentives to co
operation on common problems. The OMC, by its management by 
objectives (Atkinson 2002) and associated indicators, seeks to prompt 
Member States to initiate reform that will result in convergence in 
policy results in the long term. 

The Second Round of the NAPs Inclusion was submitted in July 2003 
and the Commission will prepare its Joint Report for the Spring Council 
Meeting 2004. Possibly the most innovative feature of these Plans is 
that they contain specific national targets for combating poverty and 
social exclusion which will strengthen the OMC and further focus 
government policy makers and civil society on poverty and social 
exclusion issues. The Joint Report will document progress towards 
obtaining the Lisbon Goal as well as highlighting good practice. 

2.4 Looking to the Future for Social Policy Agenda 

The European Union is currently in the process of drawing up a new 
Constitution. This will replace all the earlier treaties and will be able 
to accommodate the enlarged European Union. The most significant 
aspect, from a social policy perspective, is that the Constitution 
governing Europe is likely to have a number of important core social 
values and objectives such as combating social exclusion and 
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discrimination, promoting social justice and social protection and 
enhancing equality between men and women. The current draft 
Constitution recognises the rights, freedoms and principles of the 
European Charter of Fundamental Rights. However, the Charter is 
addressed to European Bodies and to Member States when 
implementing European Law. The Charter must respect the principle 
of subsidiarity and the limits of the powers of the Union. This implies 
that there are likely to be no new justiciable consequences for States. 

There are no practical consequences for social inclusion policies in the 
current draft Constitution except that it will share competence in 
social policy with the Member States. Social policy change is more 
likely to come from changes in OMC such as the modifications 
proposed covering the areas of pensions, health and social inclusion. 
This likely change is a process called 'streamlining'. The idea is that all 
these areas, along with social inclusion, follow a common time-scale 
and cycle. There will also be common reporting each year at the 
Spring Council meeting, with a major report every three years.8 The 
objective of streamlining is that it will strengthen the Lisbon Strategy 
by aligning its components in a more balanced way.'lt is not clear 
when the process of streamlining will commence. 

2.5 Origins of Mainstreaming Social Inclusion within the 
Social Policy Agenda in Europe 

It is not clear exactly when or in what form the concept of 
'mainstreaming social inclusion' was first used. However, what is 
possibly its first formal articulation is set out in a Communication 
(COM, 2000: 79), Building an Inclusive Europe, prepared ahead of the 
Lisbon Summit. This Communication puts the case for a new initiative 
aimed at supporting the Member States in combating social 
exclusion. The initiative subsequently was developed into the OMC. In 
this Communication explicit references to mainstreaming social 
inclusion are made within the framework of the EU's own policies. It 
makes the point that this new initiative will complement its efforts to 
mainstream social inclusion in all Community policies. EAPN also 
provides early articulations on mainstreaming. For example, at a pre 
Lisbon Summit Seminar, Mainstreaming Social Inclusion (EAPN, 2000), 
it called for mainstreaming action on poverty and social exclusion to 
articulate a powerful political will to make greater social cohesion 
the focus of all EU policies. 

The Commission's Communication (COM,' 2000: 79) stresses that a 
comprehensive and co-ordinated policy approach to social inclusion is 
required. This approach should go far beyond social protection 



policies by. focusing on the creation of an equitable environment that 
allows active participation by all. The Commission points out that: 

the challenge is not only to provide a better assistance to those 
excluded (or at risk of being excluded), but also to actively 
address the structural barriers to social inclusion ... (this 
initiative) also addresses the potential new forms of social 
exclusion, which may emerge with the move towards the 
knowledge economy and society. 

This approach should also focus on ensuring that the objective of 
social inclusion is incorporated into economic and social policies. 
However, the Communication does not expand further on how such a 
policy might be implemented. 

Within the common set of objectives, Objective 4 deals with the 
mobilisation of all actors. This objective gives the clearest and 
strongest expression of Europe's intent in relation to mainstreaming 
social inclusion thus far. Objective 4 is to mobilise all relevant bodies 
and calls on Member States: 

El To pro'mote, according to national practice, the participation and 
self-expression of people suffering from exclusion, in particular 
with regard to their situation and the policies and measures 
affecting them 

ill To mainstream the fight against exclusion into overall policy, 
in particular: 

!E By mobilising the public authorities at national, regional and 
local level, according to their respective areas of competence 

E By developing appropriate co-ordination procedures and 
structures 

tD By adapting administrative and social services to the needs of 
people suffering exclusion and ensuring that front-line staff 
are sensitive to these needs. 

~ To promote dialogue and partnership between all relevant bodies, 
public and private, for example 

III By involving the social partners, NGOs and social service 
providers, according to their respective areas of competence, in 
the fight against the various forms of exclusion 

I!ijj By encouraging the social responsibility and active engagement 
of all citizens in the fight against social exclusion 

!£I By fostering the social responsibility of business. 

-------------
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The next main juncture in the evolution of mainstreaming social 
inclusion came in the review of the NAPs Inclusion - the Joint Report on 
Social Inclusion - in 2002. This pointed to a number of countries that 
have elements of mainstreaming mechanisms in place at all levels of 
governance. It indicated that additional efforts were needed to 
mainstream the issue of poverty and social exclusion in a wider range of 
policy domains other than social protection. Examples of mainstreaming 
practice cited by the Commission provide some indication as to what its 
understanding of mainstreaming is. These were as follows: 

• Belgium, France, the UK, Italy, Ireland and Luxembourg had 
already set up inter-departmental co-ordination in the field of 
social exclusion at the national government level. This can be at 
the ministerial and/or official level, or both. Portugal, Austria, 
Greece and Spain have announced their intention of setting up 
similar structures. Portugal has achieved this in conjunction with 
its NAPs Inclusion. 

• Poverty proofing in Ireland and Targeting Social Need (TSN) 
policies in Northern Ireland are examples of mechanisms to keep 
poverty on the political agenda. 

11 There is co-ordination at local levels to combat social exclusion 
happens in almost all EU Member States. This varies depending on 
the administrative system of each country but can involve: 

III Local co-ordination committees and the production of local 
action plans such as in Ireland, Portugal, Denmark and France 

11 Primary or community social action centres such as in France 
and Belgium 

11 Existing regional structures and entities such as in Germany, 
Austria and the UK 

• All Member States recognise the need to improve the delivery of 
services in relation to vulnerable groups. This involves better 
identification of the needs and particular circumstances of 
vulnerable groups as well as better linkages and the delivery of 
services in an integrated manner. 

The most recent expressions of mainstreaming social inclusion were 
made in 2003 at the conclusion of the Brussels Summit, and in the 
Mid-Term Review of the Social Policy Agenda (COM, 2003: 312 ). The 
latter states that success in reaching the country targets set out in the 

! 

Second Round of the NAPs Inclusion: 



will require [an] integrated and comprehensive approach, under 
which a concern with poverty and exclusion is mainstreamed in 
all relevant branches of public policy making and which includes 
a gender perspective, and advances through a strong partnership 
at all levels, between public authorities, social partners, non
gdvernmental organisations and other interested parties. 

These expressions indicate that mainstreaming social inclusion is a 
process that includes a poverty perspective in all policy making. They 
also imply that mainstreaming involves integration and policy co
ordination across policies and their implementation. However, there 

, is no clear direction from Europe as to what the term means or how 
it might be implemented. Indeed, following the principle of 
subsidiarity, as understood within the OMC, and given its recent 
statements, the thinking from Europe now is that the means to 
achieve mainstreaming must be worked out at the Member State 
level. This approach undoubtedly has merit, given the differences in 
policy and political approach to social inclusion in the Member States. 
However, there is a need for a clearer understanding of what the 
concept of mainstreaming implies and how mainstreaming is applied 
in different Member States. The remainder of this Report addresses 
these issues. 

15 
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3. Review of Evidence of Mainstreaming in 
other Areas 

3.1 Introduction 

This section examines: 

III Policy areas and institutions internationally that incorporate 
features and/or approaches to mainstreaming poverty reduction, 
in particular the Development Assistance Committee (DAC) 
Guidelines on Poverty Reduction for development agencies (OECD, 
2001) 

• EU relevant policy objectives such as gender mainstreaming. 

3.2 International Practice 

A clear understanding of how mainstreaming poverty reduction could 
operate is set out in the Developing Assistance Countries (DAC) 
Guidelines. These were produced by the OECD in consultation with 
the World Bank, the International Monetary Fund and the United 
Nations Development Programme. They represent an emerging 
international consensus on how to work together more effectively 
with developing countries in order to reduce poverty. The underlying 
principles for these Guidelines are as follows: 

III The multi-dimensional nature of poverty 

III The coherence of policy matters 

I!l The need for sustainable and pro-poor economic growth 

., Strong political will for all partners to reduce poverty 

Iil Needs and performance as key factors in aid allocation 

~ Development co-operation supporting country-led (rather than 
agency-led) activities that lead to sustainable poverty reduction 

[llil Better aid management for increased effectiveness 

~ Assessment of performance in terms of ·agreed commitments and 
poverty reduction impacts 

~ Strengthening the institutional alignment of international 
agencies such as the World Bank and the IMF with poverty 
reduction, partnership and policy coherence. 



The last principle set out above, even if aimed at international 
agencies, is relevant for any public organisation. It implies that 
promoting poverty reduction in the policies and activities of an agency 
will call for much more than just a specialised poverty-focused unit. It 
will require mainstreaming a poverty reduction approach throughout 
the agency, meaning that poverty reduction objectives are taken into 
account in all activities and at all organisational levels. (DE CD, 2001) 

The Guidelines state that there is no single right way to mainstream 
poverty reduction; what works for one agency may not work for 
another. However, the DAC Guidelines set out a definition of 
mainstreaming poverty reduction as well as a number of key elements 
(see below) for effective implementation. The definition is as follows: 

Mainstreaming poverty reduction means integrating it as a 
critical consideration in agency policy formulation, planning, 
decision-making, implementation, and evaluation processes. 

A central objective of these international agencies is poverty 
reduction. Hence, the implementation of mainstreaming attempts to 
align and strengthen the institutional setting behind the poverty 
reduction goal. 

Key Elements for Effective Implementation of 
Mainstreaming Poverty Reduction 

The role of agency leadership: Creation of 'a culture of commitment' within the 
agency. Avoid 'surface change without commitment' where after change, 
attitudes are not changed. 

New capacities and skill requirements: Staff capacity must be strengthened in 

order to bring macro and sector-specific information together and to combine 
specialist and generalist knowledge. Need the right mix and level of skills for 
priorities and new way of working, e.g. 
Ell Staff are required to have cross-cutting knowledge and skills in areas such as 

gender, environment, governance and participation 

[J More team working across multi-disciplinary areas and so team-building 

skills are required. 

Structures: Poverty is a multi-dimensional problem so its response requires a 

structure that facilitates the exchange of knowledge, cross-fertilisation of 
expertise and improved co-ordination. The DAC Guidelines set, out some 
examples of good practice regarding structures, such as: 
o A specialised unit charged with mainstreaming poverty reduction 

G 'Champions' or 'focal points' to facilitate action and institutional change 

(often working closely with the specialised unit) 

o Combining poverty reduction 'champions' and units with agency staff 

responsible for poverty reduction strategies 

19 
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o Developing a 'light' matrix structure combing poverty reduction (a programme 
structure) with a geographical/regional set-up (a functional structure) 

o Multi-disciplinary teams to deal with specific poverty-related problems 

o 'Knowledge networks' created to share information and lessons learned 
throughout the agency 

The alignment of human resource management practices with the poverty 
reduction goal: The linking of performance management, reward and incentive 
systems and training with the poverty reduction goals. Staff need to become 
'sensitised to poverty issues and concerns' and, as set out above, this can be 
achieved in terms of increasing capacities, skills and organisational structures, 
there is also scope within staff management performance and training, such as: 

o Senior managers should have clear poverty reduction and partnership goals 
in their briefs, in their performance assessments and in their criteria for 
assessing the performance of staff 

o Training programmes should promote poverty awareness-raising for all staff 
and enhance operational skills for specialist staff 

o Training courses for poverty reduction trainers could be developed and 
implemented across agencies 

o Staff should be allocated time to learn and share good practice in 
development, and facilitate their access to knowledge, research and 
evaluation skills. 

3.3 Gender Mainstreaming 

The concept of gender mainstreaming has had a longer history and is 
more advanced in terms of its understanding, application and 
performance than mainstreaming social inclusion. 'Gender 
mainstreaming' as a concept came from the debate within the UN9 

during the 1990s on the role of women in development, where it was 
viewed as a means of promoting the role of women in the field of 
development and of integrating women's values into development 
work. In particular, it is worth noting that, 

D Following the United Nations (UN) Third World Conference on 
Women in Nairobi in 1985, and an UN Resolution on the future 
work of the Commission on the Status of Women, all bodies in the 
UN system began to formulate and put into effect a 
comprehensive policy on women's equality and to incorporate it 
into their medium-term plans, statements, objectives, programmes 
and other important policy documents 

D At the UN Fourth World Conference on Women, in Beijing in 
1995, gender mainstreaming was explicitly endorsed by the 
Platform for Action. It stated: governments and other actors 



~------------------------------------------

should promote an active and visible policy of mainstreaming a 
gender perspective in all policies and programmes so that, before 
decisions are taken, an analysis is made of the effects on women and 
men respectively. 

From the mid-1990s onwards in Europe, gender mainstreaming was 
becoming increasingly promoted and appl,ied across public policies. 
This was happening in individual Member States as well as amongst 
the intergovernmental European organisations, namely the Nordic 
Council of Ministers, the European Commission and the Council of 
Europe. The latter in preparation for Beijing set up a Group of 
Specialists on gender mainstreaming. This group produced a seminal 
text on the meaning and application of gender mainstreaming 
(Council of Europe, 1998). The report articulates the following 
definition: 

Gender mainstreaming is the (re) organisation, improvement, 
development and evaluation of policy processes, so that a gender 
equality perspective is incorporated in all policies at all levels and 
at all stages, by actors normally involved in policy-making. 

There is also a legal basis to gender mainstreaming in the EU Treaty 
of Rome which was further strengthened by the Treaty of Amsterdam 
when it added articles covering the promotion of gender equality 
and the elimination of gender inequalities and discrimination on the 
grounds of gender. Further communications from the European 
Commission set out the promotion of gender in all EU policies and 
activities. For example: 

Not restricting efforts to ... specific measures to help women, 
but mobilising all general policies and measures specifically for 
the purpose of achieving equality by actively and openly taking 
into account at planning stage their possible effects on the 
respective situation of men and women. (COM, 996: 67) 

Other articulations of gender mainstreaming in Europe are set out in 
the Commission's Mainstreaming Equal Opportunities for Women and 
Men in Structural Fund Programmes (2000) and a Guide to Gender 
Impact Assessment (1997). Gender mainstreaming is clearly promoted 
in the Employment Guidelines for Employment National Action Plans. 
Guideline 16 of the 2002 Guidelines calls for improved consultation 
between government and gender equality bodies, procedures for 
gender impact assessments, the development of indicators to 
measure progress in gender equality and the breakdown by gender 
of employment statistics. 
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There is no one definition of gender mainstreaming. However, all 
definitions tend to have a number of common aspects: 

~ A common goal which is gender equality 

~ A strategy or a means to achieve that goal r.ather than the goal 
itself. This implies that gender mainstreaming is a process that 
promotes a gender perspective in all policy decisions 

D A new way of developing and implementing policy. This can be 
done by re-organising the policy processes so that (non-expert 
gender equality) actors know how to incorporate a gender 
perspective and/or the inclusion of gender equality experts in the 
policy processes 

D A new knowledge and skills base for actors that involves an 
understanding of the differences and diversity of gender as well 
as the development of new tools and techniques to assess the 
performance of the mainstreaming process 

o A change in cultural and institutional traditions and thinking of 
actors. 

Gender mainstreaming is complementary to targeted gender equality 
policies - it is not an alternative. Specific gender equality policies deal 
with problems/issues while mainstreaming applies to all policies 
including those in areas otherthan gender equality. The Council of 
Europe states: 

Mainstreaming is a fundamental strategy - it may take some 
time before it is implemented, bu.t it has the potential for 
sustainable change. Traditional forms of equality policy can act 
much faster, but they are usually limited to specific policy areas. 

The main tools of gender mainstreaming include (1) impact 
assessment and (2) gender proofing. When these tools are applied, 
differences (for men and women) in conditions, situations and needs 
are taken explicitly into account in preparing and planning policies 
and assessing their impacts. This requires data disaggregated by 
gender which measure inequality relative to men and to women in 
the EU. It involves the measuring and clarification of the structural 
factors causing the inequality. It also involves the establishment of 
structures that facilitate co-ordination and monitoring as well as the 
setting of targets and assessing progress. The European Commission 
has thus promoted the analysis of gender inequality through the use 
of the above tools in all its main funding programmes and policies 
such as the structural funds and in the enlargement process. 



There has been some progress to date in establishing a gender 
mainstreaming culture in policy making in Europe. The Commission's 
own committee on equal opportunities stated in' a recent opinion 
paper (Advisory Committee 2002) that there had been commitment 
and valuable gains so far. However, it also stated that: 

III The 'ambitious' goal of mobilising all services remained 'largely 
unachieved' 

11 Gender mainstreaming was not being applied in a coherent and 
effective way 

III The main barriers to rriainstreaming were the inter-related lack of 
political will, resources - both human and budgetary - and 
appropriate expertise. 
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4 What is understood by Mainstreaming Social 
Inclusion in the Transnational Partners' 
Jurisdictions? 

4.1 Introduction 

The Portuguese, French, Northern Irish and Irish Partners each 
produced a national report that set out the understanding of 
mainstreaming in their country or region. Each report also contained 
the socio-economic and political context for the jurisdiction and in 
particular how this has influenced and shaped the particular 
approach to mainstreaming. These understandings were further 
elucidated by relevant case studies that provided more details. 

This Section briefly summarises the national reports and case studies 
and is set out as follows for each country/region: 

~ Socio-economic and political context 

III Understanding of mainstreaming 

11 Case studies 

4.2 Portugal 

Sodo-Economic and Political Context 

Following the,post-war period, while welfare states were being 
developed in Northern European countries, Portugal remained a 
dictatorship and maintained traditionalistic and underdeveloped 
economic and social structures (Capucha et ai, 2002). Poverty affected 
40 per cent of the population and there was no universal social 
protection, public health or education system. In 1974, a democratic 
revolution took place, after which a new system of government was 
established. 

Following the revolution, a set of social rights was introduced, which 
formally came to frame the Portuguese welfare state. However, 
Portugal suffered periods of low economic growth and instability as 
its underdeveloped and inefficient economic structures attempted to 
compete internationally and comply with successive International 
Monetary Fund (IMF) programmes. Furthermore, measures to fight 
poverty remained limited and social action and assistance was 
piecemeal. 



Following entry to the EC in 1986, coupled with a more favourable 
macroeconomic environment, a more intensive process of 
modernisation of the economic and social systems was introduced. 
This included more focus on social issues and on poverty and the 
establishment of universal health and education systems. Portugal 
also benefited from participation in the European Programmes to 
Fight Poverty. Despite such measures, and denoting a decrease during 
the 1990s, povertiO remains widespread in Portugal. EUROSTAT data 
reveal that about 21 per cent of the population in 1999 were at risk 
of poverty and that persistent poverty affected about 14 per cent of 
the population. 

A snapshot of poverty-related statistics for Portugal reveals the 
following: 

o There is a strong correlation between poverty and income 
inequality. In Portugal both these indicators are higher than the 
EU average. This is similar to other southern European Countries 
and the UK 

o In spite of the levels of economic growth in the last decades, 
. Po rt'u g a I is the Member State with the lowest GDP per capita and 
the highest risk of poverty 

o In 1995, social expenditure represented 21 per cent of GDP (28 per 
cent in EU15), having increased to 23 per cent (27 per cent in 
EU15) in 2000. This has had a positive impact on poverty. In 1998, 
the risk of poverty rate before social tr~nsfers was 27 per cent; 
after social transfers it fell to 21 per cent. 

Portugal's relatively high poverty rates may be attributed in part to 
structural problems such as the following: 

~ There is widespread incidence and operation of the black 
economy (including tax and social security contributions fraud) 

it Agriculture is family-based and subsistent 

~ Care services to the family are scarce 

[5J Although there is high female employment participation, this 
employment tends to be of low quality, wages and productivity 

f£l Average active population qualification levels are low; 
participation in life-long learning is also low 

Bl The levels of financing of pension systems and other social 
security measures are low. 
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The phenomenon of poverty is widely spread amongst different 
groups in Portugal as it arises from the historical underdevelopment 
in the economy and in social protection. According to recent studies,11 
the following groups are at particular risk of poverty: 

iI 7 per cent for employees (for certain occupations this is higher, 
such as for agriculture workers where the poverty rate is 15 per 
cent) 

III 29 per cent for people living on private income 

Ejj 20 percent and 45 per cent for old age pensioners and 
beneficiaries of other social benefits respectively 

!3J 22 per cent of the unemployed receiving unemployment benefit 
(which can only be drawn during the first two years) 

IiJ 17 per cent and 29 per cent respectively for one-person 
households and extensive families 

~ 18 per cent among people living alone over 65 years, against 16 
per cent among those aged between 30 and 64 years, and 5 per 
cent among persons living alone under 30 years. This reflects a 
higher risk of poverty for the elderly than for younger people. 

However, in common with other Member States, there has been a 
recent emergence of forms of 'new poverty' in Portugal. These 
include people with disabilities, lone-parent families and especially 
vulnerable groups such as people experiencing addiction and 
HIV/AIDS problems, the homeless, children at risk, prisoners and 
former prisoners, immigrants and the dependent elderly. 

The promotion of social inclusion has been one of the priorities of 
the Portuguese government since 1995, and is being achieved 
through a new generation of active social policies. These policies 
conceive inclusion as a multifaceted process of transforming social, 
economic, political and cultural structures and institutions so that 
they can be inclusive and empowered, according to their specific 
needs, and enable people's rights to be attained. The multifaceted 
nature of poverty and social exclusion requires in-depth medium and 
long term multi-sectoral interventions and considerable investment in 
material means and human resources. 

These diverse groups of measures and programmes with varied areas 
of intervention have a few basic principles in common, lending them 
consistency and coherence: " 



Ii1 They promote the concept of citizenship for all individuals. This is 
based on the right to work and to a minimum income, but also on 
the full exercise of civic rights, culture, education and participation 
in social life, in general, and in the integration of communities 
ranging from families to the various associative groups 

lE] They all recognise the importance of equal opportunities as a way 
to fight inequality and social division. Measures specifically aim to 
reduce inequality and therefore aid the inclusion of the more 
vulnerable groups and individuals 

o They all make society and the individual accountable for the 
eradication of poverty and exclusion. This aim is reflected in the 
involvement of many bodies such as state services, local 
authorities, non-profit organisations and simple groups of citizens 
working together, and in networking in articulation with an 
extended share of responsibilities. 

Portugal has been developing a whole new generation of social 
policies, aimed specifically at reinforcing the dynamics of inclusion in 
Portuguese society. These policies represent a very special role, played 
through the reinforcement of the consecration of rights - of wh~ich 
the guaranteed minimum income is probably the most significant 
example - together with the participation of the communities in all 
the processes of personal, economic and social development. 

The construction of this innovative path has been accomplished in 
various different ways. Along with developments in social.protection 
benefits, major changes have taken place in such areas as elderly care, 
childcare, programmes to fight poverty and social exclusion, training, 
employment, housing. The Portuguese NAPs Inclusion (see case study 
below for more details) is very timely as it is an opportunity to provide 
strategic direction and to consolidate these social cohesion policies. It 
also presents governments with a challenge to ensure that public 
policy and its delivery systems are progressive and to activate the 
commitment to the collective capability of building a more supportive 
and cohesive solidarity and a fairer society. 

The Understanding of Mainstreaming 

Following discussion within the Institute for Solidarity and Social 
Security and a leading expert in the social policy area, it was felt that 
in Portugal the concept 'mainstreaming' is used to describe strategies 
for ensuring that poverty is given priority in policy-making. It means 
integrating this dimension across all areas of policy, building synergy 
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across policy areas and forging policy coherence. In Portugal, this 
takes place at two levels: 

Cl From the top-down through the implementation and co
ordination of national policies and strategies 

D From the bottom-up where there is also an understanding of 
mainstreaming as a much more locally based process (see case 
study on the Social Network Programme below). 

In general, some of the problems with developing the concept relate 
to the fact that the term itself is not translatable into Portuguese. 
The terms 'co-ordination' and/or 'integration' are increasingly used to 
designate more or less formalised structures and approaches of 
mainstreaming/co-operation among different sectors/actors with the 
objective of creating new responses or a concerted response to 
emerging problems and contributing to social inclusion. One of the 
most valuable aspects of the concept of 'mainstreaming' is that it 
captures the importance of consistency across policies (policy 
coherence), and of targeted programmes and mainstream policies 
alike having consistent aims and priorities. 

Both the top-down and bottom-up mainstreaming, as understood in 
Portugal, may be regarded as a systematic process of taking into 
account the desired end at every stage in the development, 
implementation and review of all policies. Bringing a social inclusion 
dimension into all local and national policies in Portugal has the 
potential to radically change policy and policymaking. However, it is 
recognised that such a process is demanding and requires the following: 

Ii!] Visibility/Commitment: It is essential to build visibility for the issues 
of poverty and social exclusion, and also to build the political will 
to tackle them. This requires the adoption of a social inclusion 
perspective by all the central actors in the policy process and the 
appointment of key officials/champions for social inclusion 

~ Implementation and review: Strategies for effective 
implementation, and appropriate mechanisms for monitoring and 
review, need to be built in from'the earliest stages of policy
making and planning if mainstreaming is to be effective 

o Resources directed towards people experiencing poverty: 
Resources are necessary both for effective participation of groups 
experiencing poverty and exclusion and to ensure that policy 



commitments that are made as a result of mainstreaming are 
followed through. 

III Resources to officials: In particular, the provision of training in 
social exclusion issues for officials whose substantive expertise lies 
elsewhere; the collection of statistics and other data, to be used in 
planning, monitoring and evaluating the effects of policy on 
poverty and social exclusion; and other specialised techniques such 
as 'poverty proofing' and 'impact assessment'. 

Case Study 1: Portuguese National Action Plan for Social Inclusion 
(PNAI) 

The Portuguese National Action Plan for Social Inclusion (Ministry of 
Labour and Solidarity, 2001) was chosen as a case study since it 
represents the extent to which an integrated anti-poverty strategy, 
encompassing a broadly agreed analytical framework, a set of 
priorities and a monitoring process, already exists in the country. The 
majority of this case study is based on the first PNAI 2001-2003. 
However, during the course of the Project the second PNAI 2003-
2005, was completed. Therefore, the case study concludes with some 
information from the latter. 

The Portuguese PNAI 2001-2003 was underpinned by three common 
goals that are consistent with mainstreaming social inclusion. These 
are: 

1. Mobilising the public authorities at a national, regional and local 
level, according to their respective areas of competence 

2. Developing appropriate co-ordination procedures and structures 
3. Adapting administrative and social services to the needs of people 

suffering exclusion and ensuring that front-line staff is sensitive to 
those needs. 

It is intended that such an approach would: lead to better linkages 
and integration of policies in a consistent way; help in moving 
beyond a purely sectoral or target group approach; and take a 
proactive approach to preventing poverty. The PNAI is a framework· 
that cuts across varied sectors at the institutional and policy level. 

The key principles of the PNAI include the following: 

o The recognition of the concept of social citizenship extendable to 
all those'legally resident in Portugal, postulating the right to work 
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and the right to a minimum income, but also the right to exercise 
civic rights, to culture, to education, to decent housing and to 
participation in social and cultural life - in brief, full integration 
into life in society 

D The assumption of responsibility and the mobilisation of all 
society and of each person in the effort to eradicate situations of 
poverty and exclusion, with particular focus on the 
contractualisation of social protection 

D Integration and multi-dimensionality understood as the 
convergence of economic, social, and environmental measures 
with a view to the promotion of local communities, appealing for 
the pooling of resources 

D The territorialisation of intervention, offering a closer and greater 
focus on responses to local problems and people, in order to take 
better advantage of local resources and skills 

D Recognition of the importance of equal opportunities between 
men and women, as a form to guarantee the exercise of rights in 
both public and private domains 

o Consideration of gender perspectives when analysing situations, 
implementing responses and assessing results. 

The institutional framework surrounding the PNAI has the following 
main components: 

D The Inter-Departmental Policy Commission, created by Resolution 
of the Council of Ministers, is responsible for co-ordinating and 
developing cross-Departmental action in support of social 
inclusion initiatives as well as monitoring the whole process 

El] At the Ministry of Social Security and Labour, a Working Group 
was established to prepare the Plan and to ensure close co
ordination with economic, social and welfare partners and 
governmental sectors involved in policy measures of the Plan 

D The PNAI provided, at different stages of development of the 
work, for consultation with the Standing Council for Social 
Dialogue and the partners that have subscribed to the Pact of Co
operation for Social Solidarity 

D The PNAI also promoted the establishment of dialogue with 
people living in poverty and the associations representing them 

D The PNAI is supported by data and research strategy supplied by a 
Working Group that monitors and reports on the progress of the 
PNAI's implementation. Overall, PNAI suffers from a dearth of 



information and has only limited indicators to monitor progress 
towards the targets. 

A progress report has evaluated the advancements achieved in the 
implementation of the Plan and its findings will allow the 
formulation of recommendations for the next PNAI. In order to 
monitor the targets presented, the PNAI has adopted: 

• Structural indicators of social cohesion comparable with other 
Member States 

• Result indicators relative to each of the objectives and targets 
established in the Plan 

• Policy or follow-up indicators used to measure progress in the 
implementation and fulfilment of the political measures. 

The added value of the PNAI is that it (1) provided a framework for 
the collection of social cohesion policy measures; (2) established 
objectives and targets (namely, reducing the levels of poverty to the 
European average in four years), thus ensuring that effective progress 
towards meeting the targets can be monitored and that politicians 
can be held accountable for this; and (3) launched new targeted 
programmes, firstly to provide assistance to people in a situati~:>n of 
social emergency and, secondly, to focus social inclusion resources in 
disadvantaged areas. 

The PNAI has set long-term goals and is still at a relatively early stage. 
Hence it is too soon to judge the actual impact the process/strategy is 
having on the ground and the extent to which it has added value 
and urgency to the efforts of Portugal to eradicate social exclusion. 
That said, the PNAI has already become a core part of the policy
making process in terms of mainstreaming social inclusion and the 
following general impacts have been identified: 

a The PNAI is enabling all the relevant actors to come together to 
draw up an agreed strategy for poverty reduction 

rn There is a commitment to provide the resources and structures to 
deliver the Plan and to assessing the progress made and the 

. extent to which this progress is as a result of the measures 
implemented under the strategy/plan 

IjJ The PNAI established clear objectives and targets to be achieved. 
The targets were complemented by policy, action programmes 
and measures 
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III In order to monitor progress there was a need to have 
comprehensive data on the extent of poverty and groups most at 
risk of poverty. This requirement enabled indicators to be set. 

III The Plan has stimulated the participation and involvement of the 
social partners, those living in poverty, representatives of the 
community and voluntary sector and other key actors in the 
development, implementation and evaluation of the PNAI, at 
both national and local levels 

!i1 The PNAI has established an overall vision of poverty reduction, 
bringing together all the actors and addressing inter-related issues 

Iil The PNAI promotes an integrated, comprehensive and cross
sectoral policy. 

The Second Portuguese NAPs Inclusion 2003-2005 presents a greatly 
improved strategic approach, guided by implementation principles, 
positioned in strategic intervention areas, and based on a strong 
analysis of the main trends in poverty and social exclusion. Its overall 
aim is to close the gap that separates Portugal from the other 
European countries, in the space of a generation. 

Overall, the 2003-2005 Plan tends to be more coherent than the first. 
It contains more extensive analysis, a more in-depth identification of 
those who are at greatest risk and quantified targets across a wide 
range of policy domains. However, it is noteworthy that this Plan is 
less ambitious in the social domain than the previous one. Its key 
target is to reduce the risk of poverty by 2 per cent in 2005. This 
target is based on the Laeken indicator of 60 per cent of median 
income. 

In summary, it can be said that Portugal has made substantial 
progress in strengthening institutional arrangements and co
ordination mechanisms to mainstream poverty and social inclusion 
and to ensure an integrated approach. Particularly noteworthy is the 
establishment of a ministerial committee to co-ordinate and 
mainstream policies on poverty and social exclusion. 

Case Study 2: Social Network Programme (SNP) 

This study case is considered to be an example of mainstreaming at a 
local level. Its objectives are: 

Cl To develop effective and dynamic partnerships between different 
actors (not-for-profit, private and public sectors) at the local level 



rh] To formulate and articulate joint social interventions in a 
balanced, systemic and planned way so as to avoid casual 
interventions 

~ To realise and build on synergies, competencies and resources at a 
local level 

D To improve efficiency of response and social intervention at the 
local level. 

The basic administrative units are the Local Social Action Committee 
(CLAS), constituted by the municipal council, and the Social Parish 
Councils (CS F), at parish level. They are both respectively presided 
over by the municipal council mayor and the parish council 
chairperson. They bring together public administration entities such 
as social security, health, education, justice and employment and not
for-profit organisations as well as representatives of social groups, 
e.g. associations for elderly people, associations for disabled people, 
and parents associations. 

The purposes of the programme are as follows: 

o Participative implementation of needs analysis, information 
systems, social development plans and action plans 

D Promotion of co-ordinated interventions at municipality and 
parish level 

D Identification of solutions for the needs of families and people 

o Promotion of adequate resources and efficient service delivery. 

In early 2003, out of a total of 308 municipalities, 176 had joined the 
Social Network Programme (SNP). However, at that stage only seven 
CLASs had completed their social development plans and moved on 
to the stage of implementation. In general, it is too early to assess 
how effective the SNP has been in terms of reducing poverty and 
social exclusion. However, some early observations may be made: 

la There is greater inter-institutional interaction in local areas where 
the Social Network Programme is established. Actors/Institutions 
that worked in isolation are now acknowledging the work of 
their partnerships 

~ Better co-ordination of local efforts has been achieved. Because 
actors/institutions have more knowledge of each other's work it is 
easier to articulate solutions for problems and existent needs. 
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Participative strategic planning processes, area-based, have been 
introduced 

• Effective information systems are being put in place to allow for 
the production and updating of local needs analysis, as well as the 
dissemination of information to all institutions, organisations, 
social groups and other concerned people. The information flow 
will operate from the local to the national level and vice versa. 
Local needs analysis will be used as a source of information for 
future PNAI, which in turn will produce goals, measures and 
programmes for local social development plans. This dynamic will 
constitute a decisive factor in articulating and adjusting national 
policy measures towards local needs 

rn A more profound and systematic knowledge of the municipalities 
has resulted from localised social diagnosis and a wider issuing of 
information. 

Problems that have arisen to date include the following: 

El There is an over-dependency on mayor/chairperson in his/her role 
of mobilising other partners and setting the pace of their work 

Q Work practices in different sectors are often entrenched. 
Consequently, motivating different sectors to work together has 
posed a significant challenge 

D Some institutions seek too much exposure; hence the need for 
more equality between the actors 

D There are different perspectives on the philosophy of the 
programme among partners 

D There is a lack of experience in relation to area-based planning in 
the social area and consequently a lack of specific training for 
technical staff 

D Developing participation methods for vulnerable people and 
social groups is particularly challenging. 

4.3 France 

The Socio-Economic and. Political Context 

From the post-war period up to the late 1970s, France underwent a 
long period of economic growth. These 'boom' years coincided also 



with an on-going decline in poverty. In the 1970s a number of factors 
acted to significantly reduce the level and incidence of poverty. These 
were: 

,. The introduction of the Salaire Minimum Interprofessionnel de 

Croissance (SMIC - Guaranteed minimum wage) in 1970 

~ The inauguration of financial assistance for people with 
disabilities in June 1975 

rn The extension of salaried employment for women 

El The completion of a comprehensive retirement pension system. 

This overall trend towards the reduction of poverty levels began to 
slacken in 1983 and 1984 as France, along with other European 
countries, began to experience a restructuring of its economy away 
from manufacturing to services industries. This resulted in significant 
increases in the numbers of unemployed and coincided with 
reductions in social security transfers to those out of work. These 
groups (unemployed) were regarded as constituting the 'new 
poverty'. The adoption of a minimum income allowance (an income 
support system) in 1988 made it possible to limit the more visible 
effects of this return of poverty. However, the period 1991-1992 
witnessed a marked increase in unemployment. 

After several years of low growth - between 1.1 and 2.1 per cent -
and the marked downturn in 1993 (-0.9 per cent), GDP achieved an 
annual average of 3.1 per cent from 1997 to 2000 before falling off 
once again to 2.3 per cent in 2001. The economic up-turn was 
reflected in a reduction in unemployment. However, with reduced 
growth, the unemployment situation again worsened from mid-20D1 
onwards. Poverty levels fell only very slightly from the period of 
growth in the late 1990s as Table 4.1 shows. 

Table 4.1 Poverty levels in France according to the accepted 
thresholds 

1996 

1999 

16.4 

15.6 

21.8 

21.6 

Source: INSEE, DGI, ONPES 2002 

7.3 

6.4 

.13.5 

12.3 
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A second method used to measure poverty is to count the number of 
individuals without any economic resources other than the minimum 
income. In France, some thr~e million persons, excluding dependants, 
fall into this category in 2001. This number has increased since 1990 
by almost 6 per cent. However, it has fallen slightly since 1999. 

The level of poverty also varies according to social groups. The annual 
report of the National Observatory of Poverty and Social Exclusion, 
2001-2002, shows that elderly people are moving out of poverty. 
However, young people, especially those without a formal 
qualification, young children, long-term unemployed, low-income 
workers, single-parent families, large families, non-national young 
people and asylum seekers are moving into poverty. Over the next few 
years, it will become imperative to make a careful assessment of the 
difficulties facing those who have entered this century in conditions of 
poverty and are destined to receive only a very low retirement pension. 

As evident above, poverty as an issue reappeared on the political 
agenda over the 1982-83 period with the debate on 'new' conditions 
of poverty and the revival of socially-oriented action in areas such as 
food aid or assistance for young adults into the labour market. The 
process of decentralisation undertaken between 1982 and 1986 
afforded local bodies greater powers in combating poverty. 

While the 1988 presidential election led to the introduction of a Revenu 
Minimum d'lnsertion (RMI - minimum income to assure social insertion), 
it was the 1995 presidential election campaign that triggered a 
widespread public debate on the subject of la fracture so cia le (the social 
divide) and France adopted a wide-ranging approach in the fight 
against social exclusion by developing two distinct lines of action. 

o The first affirmed that poverty and exclusion were the result of 
unemployment 

o The second aimed at the mobilisation of factors designed to 
favour the acquisition of rights, most notably, in July 1998, to the 
adoption of a bill entitled Lutte Contre les Exclusions (Bi" to Fight 
Social Exclusion); and in 2002 to the Droit Des Malades (Bi" for 
people who are ill). 

The new law against social exclusion begins with this declamation: 

The struggle against exclusion is an imperative national 
undertaking, founded on the respect of the equal dignity of 
all human beings and is a priority for all the public policies of 
the nation. 



A theme of this new law was that the new measures could only be 
effective with the mobilising of public administration, the socially 
excluded and all those involved in the problem. Consequently, there 
were several important institutional changes: 

~ A National Observatory of Poverty and Social Exclusion was set up 

I:3:l An inter-ministerial committee dealing with social exclusion was 
established which brought together 18 different government 
departments 

El Each of France's 106 administrative departments formed a 
committee to tackle social exclusion at the local level 

D Specific measures were put in place to upgrade the social work 
profession. 

The Droit Des Ma la des (Bill for People who are Ill) provided the 
impetus for the reform of the health services and introduced 
universal health coverage. This provided direct access to hea,lth 
services for all and established regional observatories for regional 
health services. 

Initial assessments on the effects of the 1998 legislation confirmed 
that (mainly due to the introduction of a universal health insurance 
system) the envisaged measures had made an impact on access to 
employment but less on the acquisition of rights, with the exception 
of the right to health services. This provision for health services was 
accompanied by measures that strongly favoured the acquisition of 
rights for people experiencing poverty. These measures were already 
under implementation when the EU introduced the European Social 
Inclusion Strategy and the PNAI (Plan National d'Action pour 
l'lnclusion), an anti-poverty programme for the 2001-2003 period. 

The change of government in 2002 resulted in three new initiatives: 

D A plan of action was launched, aimed at assisting the less well-off 
and, more particularly, the homeless. Due to the increased 
number of refugees the numbers of homeless had increased 

D A nation-wide action plan to promote the struggle against 
poverty and social exclusion has been proposed in recent months. 
The emphasis here is on assisting those who are experiencing 
poverty and/or social exclusion due to a failure in the acquisition 
of their rights 
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• Finally, a reform of the minimum income system (RMI) has been 
undertaken. This aims at the decentralisation of RMI management 
so as to give greater autonomY,tolocal bodies in the promotion 
of action on social inclusion. Additionally, a second reform of the 
RMI aims at facilitating access to certain forms of employment for 
RMI beneficiaries through the transformation of the present 
system to a guaranteed minimum income for those already 
employed. 

The Understanding of Mainstreaming 

The French understanding of mainstreaming set out here is derived 
from its National Report and from the French discussion group at the 
Seminar on Mainstreaming Social Inclusion, June 2003. 

There is no equivalent word to 'mainstreaming' in French. The 
concept could lend itself to partenariat (partnership) or reseau 
(network). However, such terms do not take account of the implied 
dynamics and understanding required when developing policies that 
a priori have no direct bearing on poverty or social inclusion; 
implementation of the former may result in negative or positive 
impacts on the latter. 

In France, in general, public policies are implemented with little or no 
assessment of their effects on other policy areas. In this regard, the 
analogy can be made to a tuyau d'orgue (organ pipe) where policies 
are introduced individually and in parallel to each other. A few 
examples exist of attempts to introduce policies that 'bridge the gaps' 
through the introduction of a guichet unique (single window) 
approach that has measures common to a number of problems. 
Because of this tradition it may be difficult to promote such policies 
and to maintain them over a long period of time. 

There is no formal attempt to 'mainstream' poverty and social 
inclusion as concerns across all policies in France. However, it is 
possible to find in French social policies many examples of measures 
that enable individuals and groups experiencing poverty and social 
exclusion to get back into the main stream of today's society. These 
measures are developed and implemented through partnership 
between different sectors. Here the emphasis is on identifying the 
problem/need and then the solution is fou"nd by different policy areas 
which all can contribute to the solution. This is a bottom-up approach 
to tackling poverty. and social exclusion and implies an understanding 
of the multi-dimensional nature of poverty. It is similar in part to the 



approach of the Portuguese Social Network Programme but in France 
it can take place at national, regional or local level. Examples are the 
inter-ministerial committee and the integrated regional structures 
and observatories in the poverty and health areas. 

The starting point in this approach to mainstreaming is to understand 
that it is an attempt by the political process to put in place the 
necessary requirements in a system so that people experiencing 
poverty and social exclusion can exercise their rights in relation to 
health, housing and other areas of their lives. These requirements 
cover such areas as: 

~ Sustained commitment over long periods of time (real change in 
this area takes a long time) in the form of political will and 
financial and human resources, e.g. training 

D Commitment to engaging people experiencing poverty 

D Changing attitudes and cultural patterns at a number of different 
levels - respect for the dignity of people; cross-area working 

D Continuous evaluation by all actors of issues such as the following: 
How can we make a difference? What is the best way to engage 
with people? What are the gaps in the solution? 

D Development of a system that allows for the filtering and 
circulation of information from bottom-up but also from top
down. 

The rights-based approach to combating poverty and social exclusion 
is evident in the health area, as illustrated by the following case 
study. 

Case Study 1: Facilitating access to prevention and care: Les 
Programmes Regionaux d'Acces a la Prevention (PRAPS) 

Regional programmes regulating access to prevention and care were 
created through enactment of the 1998 legislation termed lutte 
contre les exclusions (Anti-Exclusion Act) and were effectively 
implemented in all regions by the year 2000. The aim of these 
programmes is to reduce inequalities in the provision of health care 
and promote access to support services for people experiencing 
poverty through the intervention of regional bodies 

PRAPS aims at facilitating the mobilisation and co-ordination of 
the various actors involved in health care. Consequently, the 
programmes define: 
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fII Co-ordination of actions for the prevention of poverty - which 
bring together the health education and care areas - to be 
undertaken by the departments on a yearly basis 

!lA The conditions under which the services of the state, territorial 
communities, social security bodies, regional hospitalisation 
agencies, insurance schemes, associations and nursing homes will 
participate in the implementation of prevention programmes 

El Undertakings designed to combat pathological conditions 
worsenp.d by insecurity or social exclusion. 

PRAPS involves the mobilisation of three groups: 

~ The regional programming committee, chaired by the regional 
prefect, groups together the representatives of DDASS (local social 
work department), the rectorate, the regional hospitalisation 
agency, the regional council, the general council and that of the 
communes, the regional union of health insurance funds, the 
Social Action Fund and certain highly qualified persons. This 
committee provides guidance for the PRAPS, confirms its 
envisaged operations and the proposed objectives of the regional 
technical group, promotes concerted actions and the follow-up to 
these, and evaluates the multi-year programmes of the 
Conference Regionale de la Sante (Regional Health Conference) 

[ill The regional technical group works out a synthesis of the region's 
requirements beginning with an analysis of the more immediate 
needs and then submits to the committee the goals to be 
established and a plan of action for their achievement; the group' 
also provides technical advice and support for those participating 
in the drawing up of the PRAPS and undertakes continuous 
evaluation and external audits every three years 

o The departmental work groups, composed of General Council 
representatives, local health insurance bodies, institutions 
providing public hospital services, CCAS (Centre Communal 
d'Action Social- Communal Centre for Social Action), associations, 
municipal policy makers and representatives of local health 
networks work together in drawing up a departmental 
programme for access to prevention and care services in 
integration of the departmental analysis of existing needs and 
regional and departmental objectives. 



By locating their interventions upstream (easier access to rights and 
care facilities, better health care education), the aim of PRAPS is to 
reduce the development of situations likely to generate serious health 
problems. This is particularly for excluded persons unable to avail 
themselves of assistance facilities, and to restrict social inequalities in 
respect of health care. The programme of the prevention and 

. combating. of poverty and social exclusion, adopted in July 2001, 
increases the means allocated to health anti-insecurity services. 

Second-generation PRAPS (2003-2006) lay stress on: territorial 
anchorage ('to create a dynamic link between the PRAPS and the 
health initiatives envisaged in municipal contracts', the launching of 
'municipal health workshops'); on the diversification of forms to be 
found within a health insurance system wider in scope than a mere 
system of care so as to answer more efficaciously to the needs of 
those for whom these programmes have been devised; on the de
compartmentalisation of sectional policies that impact upon health 
services and professional practices; and finally, on the participation of 
users and the support given to associations. 

It is likely that PRAPS has greatly contributed to modifying the 
provision of care for the less well off. While indicators cannot show 
the impact of PRAPS on the health outcomes of people experiencing 
poverty for a number of years to come (at least 10 years), it is 
possible to identify positive outputs: 

6J The de-compartmentalising of health services 

mlI Team work in the event of a formal and organised partnership 
that involves state services, regional and national authorities, 
NGOs and also people experiencing poverty 

~ Increased promotion of health education 

B The creation of intermediate areas - consultation centres - for 
excluded people 

IJ The upgrading of relations between mental health facilities and 
social workers 

iJ The creation of a reception facility in hospitals. 

The enactment of the 27 July 1999 legislation on universal health 
insurance, aimed at breaking down financial barriers and facilitating 
access to care, has served to strengthen the evolution in health-care 
services brought about by PRAPS. 
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Case Study 2: TRACE, a programme of uncertain future 

The TRACE (Trajet d'Acces a l'Emploi - the route to employment) plan 
was set up in consequence of the July 1998 legislation on combating 
social exclusion. It was established on the basis of experimental 
initiatives undertaken by the various regions and aims at assisting 
young persons without diplomas, or those inadequately qu~lified, to 
obtain regular employment. 

The plan enables young school-leavers of between 16 and 25 years of 
age to avail themselves of up to 18 months of personalised support 
so as to compensate for the oriented inadequacies of employment 
schemes that frequently do no more than propose additional training 
periods or courses without avoiding interruptions on the way to full, 
permanent employment. 

The purpose of TRACE is to assist young adults in gaining basic know
how or professional qualifications through assessment, insertion, 
familiarisation with professional situations or occurrences and 
training. Moreover, TRACE aims at giving the young adult a better 
understanding of the various aspects of his or her professional 
insertion (health care, accommodation, et c) and in so doing it avails 
of the employment and training facilities placed at its disposal by the 
state and territorial bodies (training courses, assisted contracts, etc). 
The process of insertion can be achieved with the assistance of a 
single referent. 

By the end of June 2002, 180,000 young adults had benefited from 
personalised support granted under the TRACE facility. 

Various evaluations show that on terminating the programme, one 
out of two young adults is in employment and 6 per cent in training; 
it is noteworthy, however, that more than a third of those in 
employment are on assisted contracts. 

Co-ordination of the programme is entrusted to a pilot body chosen 
primarily from among local mission networks and permanences 
d'accuei/ d'information et d'orientation (information and career 
guidance facilities). The programme is based on the efficacious and 
rapid mobilisation of various facilities for the benefit of those young 
persons who have major difficulty in finding employment. 

Evaluation results indicate that notwithstanding a relatively high 
level of training, young women find it more difficult than young men 



to find employment. The employment contracts offered to them are 
more often for part-time work or 'assisted employment' in non
commercial sectors. For young men, the course of employment is 
fundamentally conditioned by already gained experience or know
how acquired during their period of 'assisted employment', whereas 
for young women job opportunities are closely connected with their 
personal situations. 

The TRACE programme is not expected to continue in its present 
form over the coming months but is likely to be merged into a 
number of measures designed to bring about a meaningful 
upgrading 'of assistance for young adult job-seekers. 

4.4 Northern Ireland 

Sodo-Economic and Political Context 

Northern Ireland is a 'region' within the United Kingdom which, 
along with Wales and Scotland, has in recent years had a devolved 
system of government (currently suspended). The region experienced 
major social unrest from the late 1960s until the mid-1990s, when a 
ceasefire was declared by the main paramilitary groups. This treated 
the climate for political talks which culminated in the Belfast/Good 
Friday agreement in April 1998.This established a devolved system of 
government in the form of the Northern Ireland Assembly and its 
administration - the Northern Ireland Executive. 

However, the legacy of the 'troubles' is a society with deep divisions 
along social and economic lines, divisions that have, in part, led to 
inequalities which are closely correlated with deprivation. While 
progress has been made in reducing income inequality, for example, 
the ratio of high to low incomes has fallen. There remains significant 
inequality across a, range of different groups. These include 
unemployment rates and earnings across gender, religious group, 
race and disability. For example, the unemployment rate for Catholic 
men remains twice that for non-Catholics. 

'--

Moreover, while the Northern Irish economy has in recent years 
performed well, with growth in employment, relative to the rest of 
the UK it lags behind under a number of key economic and social 
indicators as set out on the next p'age. 
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Comparison of Key ,Economic and Social Indicators: 
Northern Ireland and UK 

g Unemployment is above the UK average. The seasonally adjusted IL01 

unemployment rate for the quarter September - November 2003 stood at 6.1 
per cent in NI compared with 4.9 per cent for the UK. The alternative 
measure of unemployment the claimant count2 stood at 4.2 per cent for NI 
and 3.0 per cent for the UK at December 2003. 

[] Long-term unemployment has declined, however at a slow rate (41 per cent 
of the ILO unemployed for quarter September - November 2003 in NI have 
been unemployed for a period in excess of 12 months; the equivalent figure 
for the UK is 21 per cent) 

[J A relatively large percentage of the population is dependent on social 
security transfers. In Northern Ireland 23 percent of household income in 
2000-2001 came form benefits while for the UK the equivalent figure is 12 
per cent3

• 

o Work rich households account for 46 per cent of all households in Northern 
Ireland in while the figure for the UK is significantly higher at 58 per cen~. 

[] While female participation rates have been increasing over the last decade, 
there is concern that overall economic activity rates in working age 
households are still below the UK averages. For the spring quarter 2003 in 
Northern Ireland 80% of men and 63% of women were economically active, 
compared to 84 per cent and 73 per cent respectively for the UK5. 

1. International Labour Organisation definition of unemployment and derived from the quarterly 
Labour Force Survey (LFS). The LFS is a quarterly sample survey whereby some 3900 individuals 
aged 17 and over are asked about there personal circumstances. Percentage expressed as a 
percentage of the population aged 16+ 

2. Claimant count unemployment is the number of claimants of Job Seeker's Allowance as a 
percentage of the population of working age, at December 2003. 

3. Source; Expenditure and Food Survey 2000/2001, Northern Ireland and the UK. 

4. Source; Northern Ireland Labour Force Survey Households in Northern Ireland 1997-2002, 
Department of Enterprise Trade and Investment, 2003. 

5. Source Labour Market Bulletin, 17, Department for Employment and Learning, 2003, 

The above contributory factors imply that average household incomes 
and average earnings are only 81 per cent and 86 per cent of their 
equivalents in the rest of the UK. This has resulted in relative income 
poverty13 being higher in Northern Ireland than in the rest of the UK 
by a factor of 1.2. There is no measure of consistent poverty although 
the OFMDFM is working towards deriving one from the Northern 
Ireland Household Panel and the Poverty and Social Exclusion Surveys 
which were undertaken in 2003. Research 14 by the Equality Research 
Unit in the OFMDFM on recent poverty trends in Northern Ireland 
found that of over 35 poverty-related indicators monitored, 23 
showed a stable trend, 8 moved in a positive direction and 3 moved 
in a negative direction. Also this research revealed the changing face 
of poverty in Northern Ireland, with groups such as lone parents and 



the sick/disabled at an increased risk of poverty while the elderly and 
unemployed have a lower risk of poverty. 

With the establishment of the Assembly and the Executive, decision
making about certain policy areas15 relating to poverty and social 
exclusion remained with the UK government. These include social 
security, taxation and the national minimum wage. However, the 
Northern Ireland Act 1998 does allow for consultation between the 
Northern Ireland Minister for Social Development and the UK 
Secretary of State for Work and Pensions to secure that, to the extent 
agreed between them, a single system of social security, child support 
and pensions applies throughout the United Kingdom. 

The Belfast/Good Friday Agreement sets out the scope and scale of a 
devolved Northern Ireland. The Agreement sets out a vision for the 
Region of a peaceful, cohesive, inclusive, prosperous, stable and fair 
society, firmly founded on the achievement of, reconciliation, 
tolerance, and mutual trust, and the protection and vindication of 
human rights for all. It is established on 'partnership, equality and 
mutual respect as the basis of relationships within Northern Ireland, 
between North and South and between these Islands'. 

The Programme for Government is the main policy statement on how 
Northern Ireland is going to achieve this vision. The Assembly has 
made explicit its desire to address fundamental issues that are 
important to achieving a stable, peaceful and cohesive society, in 
particular in relation to the impact of poverty on individuals and 
communities. The New TSN (Targeting Social Need) is the main policy 
for reducing poverty and social exclusion. This objective is explicitly 
built into the priority areas set out in the Programme for 
Government. These priority areas are: 

o Growing as a Community 

o Investing in Education and Skills 

D Securing a Competitive Economy. 

The general principles underpinning New TSN are that (1) available 
public resources within government departments are' directed 
towards people, groups and areas in greatest social need; and (2) 
programmes and services are organised and delivered in ways that 
are more helpful to disadvantaged people. The policy has three 
objectives: 
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• To tackle social need and social exclusion 

• To target efforts and available resources towards people, groups 
and areas in most need 

III To target need objectively. 

The New TSN policy is being advanced through three complementary 
elements: tackling unemployment and increasing employability; 
tackling inequality in other policy areas such as health, housing and 
education; and promoting social inclusion (PSI). 

III Tackling unemployment and increasing employability involves the 
Department of Enterprise, Trade and Investment (DETI) working 
to promote a fast-growing and competitive economy, with the 
Department of Employment and learning (DEL) and the 
Department of Education (DE) aiming to educate and train the 
workforce. Other departments also contribute. For example, the 
plans of the Department of Social Development (DSD) for the 
redevelopment of Belfast and other urban areas will help increase 
employment opportunities, while the Department of Culture, Arts 
and leisure (DCAl) and the Department of Agriculture and Rural 
Development are working with DETI to develop tourism activities 
in disadvantaged areas. 

D Tackling social need in other policy areas such as health, housing' 
or education involves a number of departments. The Department 
of Health, Social Services, and Public Safety is implementing a 
multi-sectoral public health strategy, Investing for Health, which 
will target particularly health inequalities in areas of social need. 

o Promoting Social Inclusion (PSI) involves departments working 
together and with people experiencing poverty or their 
representatives in Working Groups. The objective is to identify 
contributory factors and solutions to social exclusion which are 
best dealt with in a co-ordinated way. Strategies are being 
developed to address the needs of those at most risk of social 
exclusion such as Travellers, minority ethnic groups, teenage 
parents, etc. , 

The responsibility for the promotion and review of progress of New 
TSN lies with the OFMDFM. This Department has a dedicated unit 
(New TSN Unit) with the following functions: 



!I Co-ordinating the implementation of New TSN across departments 
and for major policy programmes such as the Programme for 
Government16 which incluqes the Budget 

• Commenting on the bids from departments during the budget 
round as well as for the Executive Programme Funds (EPFs) 

III Providing advice and assistance to government departments on 
their action plans and to non-department public bodies (NDPBs) . 
on social inclusion issues 

ffi'l Co-ordinating and preparing the Northern Ireland contribution to 
the NAPs Inclusion 

~ Participating on working groups under its core element of 
Promotion of Social Inclusion 

Cl Chairing the New TSN steering group of senior officials and 
participating in the New TSN statistics sub-group. 

OFMDFM also has a Research Unit that provides professional research 
along with statistics and information on equality and social need 
issues, as well as an Economic Policy Unit. One of the main functions 
of this latter unit is to .integrate New TSN into policy at a strategic 
level of government. 

Departmental ministers have responsibility for the delivery of New 
TSN in their respective areas. Each department produces an action 
plan that gives details as to how it will implement New TSN. The first 
set of action plans covered the period January 2000 to March 2003. 
Each year an annual report is produced, documenting how each 
department is meeting the New TSN objectives. 

The Northern Ireland Understanding of Mainstreaming 

Northern Ireland's New TSN policy effectively constitutes 
'mainstreaming' social inclusion in Northern Ireland. It does this by 
redirecting efforts and available resources within existing public 
programmes towards people, groups and areas in greatest objective 
social need.17 In reality it means that departments have to change the 
way they target their funds so that more resources can be used to 
benefit those who are experiencing social need. It is also about 
changing the way things are done so that programmes and services 
are organised and delivered in ways that address the needs of people 
experiencing poverty. 

New TSN is not a programme with its own budget. Instead, it is a 
policy running through all existing spending programmes, across all 
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Northern Ireland departments. There is no new money for New TSN, 
a fact that was criticised by some at the June 2003 Seminar, 
Mainstreaming Social Inclusion. New TSN objectives are achieved by 
making special provision to cater for the needs of the poorest 
individuals, groups and areas. Many services, e.g. health, are provided 
on a universal basis and people experiencing poverty will be able to 
avail of these on the same basis as everyone else. But, within these 
services, additional resources and efforts may need to be directed to 
such people, in order to address their particular needs and counter 
inequalities. Finding additional resources for New TSN activities 
would involve skewing within programmes or making bids for 
additional programme resources within the annual public 
expenditure round. The two case studies below provide examples of 
how this can be and is being undertaken. 

New TSN is a relatively new policy. However, fortunately, an 
evaluation (Deloitte Touche, 2003) is already available. In addition, 
the June 2003 Seminar, Mainstreaming Social Inclusion, provided a 
forum for discussion and comment on New TSN. Overall, in the 
evaluation report and at the Seminar, it was agreed that New TSN 
provides a focus on poverty issues among officials and that the 
structure of the working group is productive as a consultation 
process, bringing together a wide range of views. Moreover, there is 
evidence that New TSN has informed policy development and 
enabled good developments in statistics, research and the 
measurement of poverty. 

However, a clearer focus and definition of social ,need and of the 
overall priorities relating to social need is required. At the time of the 
evaluation, more than 500 discrete targets were identified, across 
eleven departments. Many of these were process targets, not related 
to the assessment of social need. Moreover, they were not linked into 
a specific framework or strategy. It was pointed out at the Seminar 
that a structure is needed to bind departments into a strategy that 
has targets relating to (politically derived) priorities for social 
inclusion. 

The evaluation did not ascertain whether or not New TSN has 
resulted in a reduction in poverty - there is a dearth of indicators for 
measuring success in tackling poverty, in particular low-income 
related indicators. It did, however, find evidence that there was 
skewing of resources (budgets) and efforts (changing working 
practices) by departments within programmes. 



Examples of skewing of budgets include the following: 

!IJ The Department of Education has integrated social need criteria 
into funding formulae for deciding allocations to local education 
and library boards 

III The Department of Health and Social Services has redirected 
approximately £29m of its £1.6 billion allocation, on the basis of 
social need 

ea The Department of Environment has redirected £1.5 m of funds to 
councils with higher social need. 

Examples of skewing of efforts include the following: 

IiI The Department of Enterprise, Trade and Investment now ensures 
that disadvantaged areas are targeted for initial visits by potential 
investors - in fact the evaluation found that 75 per cent of all 
initial visits were to disadvantaged areas 

IQ The Rates Collection Agency has instigated outreach actions 
designed to make their collection services more accessible in 
disadvantaged areas. The Noble Index was used to select 
these areas. 

The two case studies here provide more details of the mechanisms 
involved in skewing resources and efforts towards social need. 

Case Study 1: Bending the Spend 

Bending the Spend within programmes can be achieved in various 
ways, e.g: 

liB Placing greater priority on New TSN considerations in programme 
objectives. All policy proposals and departmental initiatives are 
assessed in terms of equality and New TSN considerations 

11 Building social need weightings into funding criteria. For example 
the capitation formula of the Department of Health, Social 
Services and Public Safety is designed to allocate resources across 
the populations of the four health and social services boards, in as 
fair a way as possible, taking into account a number of relevant 
factors including different population structures and socio
economic conditions 

~ Top-slicing a budget and using the top-sliced money to assist 
those in greatest need. Currently the Department of Education 
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'top slices' 5 per cent of its total schools budget specifically for 
New TSN purposes. New TSN, in the form of free school meals 
entitlement, is now an element in the criteria for determining the 
annual capital programme. Projects in each year's capital 
programme are determined on the basis of educational needs 
wherever they exist, including disadvantaged areas 

~ Devoting an additional proportion of expenditure to people, 
groups or areas in greatest social need, for example the Executive 
Programme Funds (see second case study for more details) 

IiJ Focusing the availability of grants more closely on areas in 
greatest social need. New TSN implies that departments target 
such areas for specific actions. Programmes such as the proposed 
Neighbourhood Renewal Strategy, the Reports of the 
Employability Taskforce and West Belfast Taskforce are particularly 
relevant 

'~ Building New TSN considerations into the evaluation criteria for 
funding to the voluntary and community sector. For example, New 
TSN criteria are built into PEACE funding allocations 

III Building TSN considerations into the operations of non
departmental public bodies (NDPBs), so that their resources are 
directed towards those in greatest social need, and encouraging 
other funded organisations to do likewise. Departments, assisted 
where appropriate by the New TSN unit, have provided guidance 
and support to these bodies, to enable them to develop their own 
New TSN action plans 

Cl Building New TSN considerations into economic appraisals. For 
example, the Department of Finance and Personnel (DFP) has 
produced new guidance on appraisal and evaluation of New TSN, 
to assist departments in targeting resources towards New TSN 
relevant policies. This guidance has also been incorporated into a 
revised version of the Northern Ireland Preface to the Green Book, 
General Guide to Economic Appraisal and Evaluation. 

11 Developing documents and contracts such as Public Service 
Agreements and Service Delivery Agreements, to ensure that all 
departments have integrated New TSN into the planning and 
policy development systems. 

Case Study 2: Executive Programme Funds for Children 

A key element of the Executive's approach is the creation of targeted 
Executive Programme funds (EPFs). These are used to support 



programmes or projects that are of major importance to the Executive, 
e.g. projects that will assist the development of activity across 
departments, along with key projects that an individual department 
may not be able to support from its own resources. The two Executive 
Programme Funds that have a particular relevance to New TSN are: 

iTI Sociallnc/usionlCommunity Regeneration: This relates to action 
against poverty and supporting community measures in both 
urban and rural settings, as well as actions on community 
relations and for cultural diversity 

El Children: This will provide support for children in need and young 
people at risk, drawing on the experiences so far from the UK 
Chancellor's Children'S Fund. 

The focus of the funds is on policy and service innovation and 
improvement, on tackling weaknesses in infrastructure and on 
ensuring effective targeting of programmes on individuals, groups 
and areas in greatest need. 
The Children'S Fund is designed to help children and young people 
under 18 and young people up to age 21 leaving care, and those 
aged up to 25 involved in youth service projects, working to a set of 
strategic and thematic objectives which take account of Article 31 of 
the UN Convention on the Rights of the Child. The overall objective 
of the Children'S Fund is to provide additional resources, over and 
above those provided by mainstream programmes, to improve the 
life chances and citizenship of vulnerable children and young people. 
The establishment of the Fund reflects the Executive's view that 
children's issues are a key priority in its Programme for Government. 

4.5 Ireland 

Socio-Economic and Political Context 

During the late 1990s, Ireland experienced unprecedented economic 
growth, with historically high growth rates that reached 11 per cent 
per cent in 1999. This led to an almost doubling of the Irish economy 
and to convergence with EU average GDP per capita in 1997 and 
average GNP18 per capita in 2000. One result of this economic growth 
has been a substantial fall in unemployment, including long-term 
unemployment. In 1995, the long-term unemployment rate was 8 per 
cent; by 2002 this had fallen to less than 2 per cent. 
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Falling unemployment has been the main factor in reducing the 
official government measure of poverty (a combination of income 
poverty and deprivation of resources, referred to as consistent 
poverty)19 from 11 per cent in 1997 to 5 per cent in 2001. Significant 
'real' increases in social welfare allowances, such as the old age 
pension and unemployment assistance, and universal child benefit, 
have also contributed to a fall in the official poverty measure. 

An alternative measure of poverty, relative income poverty/o has 
shown a contrasting trend, increasing from 18 per cent in 1997 to 22 
per cent in 2001. These diverging patterns indicate that the living 
standards of those on low incomes have improved. However, their 
relative position has deteriorated as general incomes in society 
increased even more. In the long term, high rates of income poverty 
may lead to the social alienation of marginalised and vulnerable 
groups and may hinder participation in the political, social, economic 
and cultural life of society. 

A third poverty measure identifies the duration of income poverty. In 
1999, the persistent rate of poverty21 was 12 per cent, which is above 
the EU average by four percentage points, with only Greece and 
Portugal higher. High rates of persistent poverty imply an unequal 
redistribution of resources and opportunities. 

A key issue for Ireland is the extent to which recent economic and 
social development has further marginalised households experiencing 
cumulative or multiple disadvantages comp~red to the rest of society. 
The latest statistical information reveals that between 1994 and 2001: 

[iI The risk of poverty for the unemployed, people with disabilities, 
large families and lone-parent families fell, though it was still 
above the Irish average 

Q The risk of poverty for older people, particularly older women, 
and employees has increased. (Office for Social Inclusion, 2003) 

Minority groups such as Travellers, the homeless, refugees and asylum 
seekers have a very high risk of poverty. Unfortunately, official data 
collection systems are not yet in place to provide comparative poverty 
risks for these groups. Other issues facing people experiencing 
poverty are the increased costs of housing, lack of universal provision 
of affordable childcare, absence of comprehensive early childhood 
education and inequitable access to health services. 

The traditional government response to poverty has been through a 
highly targeted social protection/assistance system. The system does 



recognise that a national minimal level of living is a basic right of 
citizenship. However, most benefits are not universally provided 
(except for child benefit and primary care for the over-70s) but are 
provided on a means-tested basis. While there are no fees for 
education (including third level) or secondary health care, there is 
only limited state support for the early education system. 

In 1997, the government transformed its response to poverty with the 
Sharing in Poverty National Anti-Poverty Strategy (NAPS) in 1997 
(Government of Ireland, 1997). The strategy sets targets for poverty 
reduction and establishes structures to integrate and co-ordinate 
policy development across different areas of government in order to 
achieve these targets. The main features of NAPS are: 

I[l An agreed definition of poverty 

D An analysis of the causes of poverty and identification of those 
most at risk of poverty 

IfI A global target (based on consistent poverty) for poverty reduction 

m Targets, objectives and actions for five thematic areas -
educational disadvantage; unemployment, particularly long-term 
unemployment; income adequacy; disadvantaged urban areas; 
rural poverty 

D Principles of equality and participation 22 

D Cross-departmental mechanisms (including consultation with NGOs 
and a data and research strategy) for implementing the NAPS. 

The focus on poverty has been widened within a new context of 
social inclusion. This is evident in the social partnership agreements 
arid the National Development Plan 2000-2006. 

There have been a number of reviews of the NAPS,23 including the 
production of biannual national action plans under the EU social 
inclusion strategy. A key question is the extent to which the NAPS has 
contributed to a reduction in consistent poverty. This is difficult to 
answer in the absence of a rigorous monitoring system. However, 
there is evidence to suggest that the NAPS has made a difference by: 

D Strengthening political and societal consensus of the .need to 
reduce levels of poverty in Ireland 

D Raising awareness, particularly within the administrative system, 
of the need to address poverty, e.g. the introduction of poverty 
proofing 
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11 Enhancing political commitment to promote social inclusion 

• Creating a focal point for poverty reduction. 

The revised NAPS, Building an Inclusive Society (Government of 
Ireland, 2002), was published in February 2002. The timeframe is a 
five-year period from 2002 to 2007. The following are the key 
features of the revised NAPS: 

III A revised global target for poverty reduction 

~ Thirty-six targets in total 

D Key themes - income adequacy; employment/unemployment; 
education; heath; housing/accommodation 

~ Eight vulnerable groups 

o A strengthened institutional framework 

Ell A data and research strategy 

IiI More effective monitoring and evaluation systems. 

The overall target is to: 

Reduce the numbers of those who are Iconsistently poorl to 
below 2 per cent andl if possiblel eliminate consistent poverty, 
under the current definition of consistent poverty. 

The NAPS is now underpinned by an institutional structure which 
consists of the following: 

At the political level: 

o a Cabinet Committee on Social Inclusion 

At the administrative level: 

o A Senior Officials Group on Social Inclusion supports the Cabinet 
Committee 

o The Office for Social Inclusion oversees the implementation and 
monitoring of the strategy, under the auspices of the Department 
for Social and Family Affairs, the lead government department 
with responsibility in this area 

o Social inclusion units in government departments have prime 
responsibility for implementing the NAPS policies 



At the consultation/research/evaluation level: 

19 A Social Inclusion Consultative Group, involving the social partners, 
and anti-poverty experts, meets twice a year to offer its advice 
and observations on the process as it develops 

D The National Economic and Social Forum (NESF) convenes an 
annual Social Inclusion Forum 

1[1 The Combat Poverty Agency has the role of supporting the 
implementation of the NAPS, particularly in the areas of policy 
advice, data and research, consultation and participation, and 
public education and communication 

o The NAPS is supported by a Data and Research Strategy, which 
seeks to identify and address data and knowledge gaps. 

There are also structures at the local level in support of the NAPS: 

o Nine social inclusion units have been established in local 
authorities on a pilot basis. (Case Study no. 2 below explores how 
anti-poverty initiatives and social inclusion is mainstreamed in 
Cork City Council). 

D Local development boards take the principles and objectives of 
NAPS into account in the preparation of their 1 O-year county 
strategies. The county strategies have been proofed from an 
environmental, rural, poverty and equality perspective. 

D The 'local government anti-poverty learning network' provides 
support for local authorities. This network is managed by the 
Combat Poverty Agency and provides training, education and 
community development support to local authorities on poverty 
and social inclusion issues. 

The Irish NAP Inclusion 2003-2005 was launched in August 2003. It 
reaffirms the targets and institutional structures24 put in place 
following the revised NAPS. Again, it does not introduce a target for 
reducing relative income poverty. It merely acknowledges that this 
will be monitored over the lifetime of the plan and states that 
additional resear.ch will be conducted in this area. 

The Irish Understanding of Mainstreaming 

In order to reach an understanding of what is understood by 
mainstreaming in Ireland a number of interviews were held with key 
policy makers and commentators (Appendix 2). These discussions 
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reveal that mainstreaming is a term that is understood in a number 
of different contexts. 25 In the context of poverty and social inclusion, 
the understanding of mainstreaming is related to integrating these 
issues into the policy and political agenda. This understanding 
coincides with the NAPS strategic approach and includes the 
following features: 

Cl Vision, objectives and targets that provide an element of political 
risk and a focal point for achievement across policy makers and 
departments 

D Incorporation of a poverty perspective in policy making through 
improved knowledge and information. This process is called policy 
poverty proofing (see Case Study 1 below for more details) 

D Cross-cutting mechanisms for the management, monitoring and 
review of targets (the institutional structures established in the 
NAPS cover these areas). 

Mainstreaming in Ireland does not have a legislative basis. However, 
it does incorporate political accountability in that the targets may act 
as 'political hazards' to which politicians are likely to respond. The 
theory is that this impels politicians and senior officials to implement 
measures and direct resources towards.achieving these targets. Such a 
process is mediated through decision making within departments; 
through the interdepartmental and cabinet committees for social 
inclusion; and through the annual planning and budgetary processes. 
Underpinning these decisions is poverty proofing which implies more 
evidence-based policy making so that decision makers are more 
informed about their implications for socially excluded people. 

The mainstreaming of poverty elimination and social inclusion into 
Irish policy decision-making since 1997 has resulted in these issues 
moving up the policy agenda. For example, the Minister for Finance 
in Budget 2003 stated: 

The Government's economic and budgetary strategy is designed 
around the aim of sustaining economic growth and maintaining 
full employment as the basis for building a fair society of equal 
opportunity and sustained prosperity. 

This statement, while acknowledging social inclusion, indicates that 
the policy to achieve this is through economic growth and full 
employment. These are the central focus of Irish government policy. 



Ireland has achieved what can be termed 'passive' mainstreaming of 
poverty elimination and social inclusion. This is where poverty 
reduction/elimination forms part of the government priorities 
alongside other competing priorities. Mainstreaming has not resulted 
in the introduction of new anti-poverty policies. Rather, it has the 
potential to change how policy is made. In particular, it has the 
potential to facilitate the participation of people experiencing poverty 
(there is limited evidence of this happening in Ireland); encourage 
social dialogue; and promote evidence-based policy making. 

Monitoring and reporting on poverty reduction targets is set out in 
the NAPS and Irish NAP inclusion documents.26 The revised NAPS, 
Building an Inclusive Society 2002, states that the Office of Social 
Inclusion will undertake formal evaluation of the Strategy at two
yearly intervals, to feed into the (EU) NAP Inclusion Process. The need 
for a 'formal evaluation' process was highlighted in a Combat Poverty 
Agency review (Combat Poverty Agency, 2000) where it recommends 

. that performance indicators and review dates to measure progress 
towards meeting the targets be put in place. It also recommends 
putting in place appropriate policies and measures that can be 
monitored and their impacts on achieving the targets assessed. The 
NAP Inclusion cannot be considered to be a 'formal evaluation' in this 
sense as it does not link performance of policies to achievement of 
the targets. 

Case Study 1: Poverty Proofing 

Poverty proofing was introduced in 1998 in government departments 
on a pilot basis.27 It is defined as follows in its guidelines: 

... the process by which government departments, local 
authorities and state agencies assess policies and programmes 
at design and review stage in relation to the likely impact they 
will have or have had on poverty and on inequalities likely to 
lead to poverty with a view to poverty reduction 

The objectives of poverty proofing are: 

11 Poverty impact assessment of 'self-contained proposals' and 'large 
integrated projects' such as the Budget and the National 
Development Plan (NDP) 

111 Changing the policy formation process to ensure that assessment 
of policy impact on poverty becomes part of the policy ethos. 
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The government guidelines for poverty proofing mandates its use in 
the preparation of significant proposals and official documents such as: 

III The Estimates and Annual Budget Proposals 

III The NDP and other EU plans 

Iil Departmental Strategies and Annual Business Plans 

11 Memoranda to Government (Cabinet Submissions) on significant 
policy proposals. 

Poverty proofing does not denote a redirection of resources or all 
policies towards social inclusion and anti-poverty measures. This is clearly 
stated in the Budget 2001 Statement (Government of Ireland, 2000): 

It should be noted that the primary aim of the poverty proofing 
process is to identify the impact of the policy proposal on the 
poor so that this can be given proper consideration in designing 
policy. It is not intended that poverty proofing would require 
that all policies be fundamentally transformed so that they are 
explicitly targeted at the disadvantaged. 

A review of the application of poverty proofing by the National 
Economic and Social Council (NESC, 2000) found a high level of 
compliance at a formal level with the process and that the process had 
'sensitised' policy makers to the poverty dimension of policies. 
However, there were concerns in relation to its application in practice. 
These were also highlighted in the interviews with key officials and at 
the Seminar, Mainstreaming Social Inclusion, June 2003. 

These concerns included the need for the elaboration of poverty 
definitions, improved data on levels and risks of poverty and 
indicators to measure poverty trends. Improvements in this area have 
since been made, such as the establishment of the Data Strategy 
Group and the Report on social and equality statistics (National 
Statistics Board, 2003). In addition, there was a need for greater 
awareness amongst officials about poverty and greater training in 
the use of poverty-proofing techniques. At the Seminar this point was 
elaborated further with respect to the implementation of training. 
Training will be more successful and the uptake greater if conducted 
as part of public service training. However, there is a need for courses 
and training material for internal civil service trainers. 

Another concern expressed at the Seminar was that the Poverty 
Proofing Guidelines are too general and should be 'customised' to 
the domains of different departments. The demands in terms of 



proofing in different departments vary and hence there is scope for 
two levels of proofing - an outline screening process and a more in
depth impact assessment that would be carried out in conjunction 
with a specialised unit with e~pertise in this area. The guidelines must 
also look at ways of increasing the participation of people 
experiencing poverty in policy formation. Other issues discussed at 
the Seminar included the following: 

!hl The importance of aligning poverty proofing with other types of 
proofing such as gender, rural, environment and equality 

o The need for greater transparency in how policies are assessed 
and in the outcome of the proofing process 

Cl The need for a more formal system to monitor and report on how 
poverty proofing is working and its impact on poverty 

o The importance of consistency in the application of poverty 
proofing within the budgetary process. 

The revised NAPS states that the National Office for Social Inclusion 
will develop a more effective poverty-proofing process and ensure 
that it is appropriately operationalised in all relevant government 
departments. Other work that will inform and advance poverty 
proofing includes the following: 

D The Equality Authority is developing an integrated template for 
proofing of poverty, equality and gender 

D The Combat Poverty Agency and the Equality Authority have 
produced a discussion report on equality and poverty proofing, 
which examines the application of the question (in the Poverty 
Proofing Guidelines) on 'inequalities likely to lead to poverty' 

D The Combat Poverty Agency is developing a poverty-proofing 
template for local public agencies. 

Case Study 2: Cork City Council Social Inclusion Unit 

Social inclusion units (SIUs) were established by the Department of the 
Environment, Heritage and Local Government in 9 local authorities as a 
three-year pilot initiative concluding in January 2005. These units 
emerged from the social partnership agreement Programme for 
Prosperity and Fairness. The SIUs reflect the widening role of local 
government in tackling social exclusion. They are also a recognition that 
the focus of local government on social inclusion should be corporate
wide, extending beyond traditional areas such as housing. The role of 
the SIUs as envisaged by the Irish government is set out below. 
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This case study discusses how the SIU in Cork City Council has 
interpreted its role and developed a strategy for changing cultures 
and practices in order to mainstream social inclusion within the 
council. The SIU was established in February 2000 with the objective 
of assisting all departments to promote social inclusion in the day-to
day activities of Cork City Council. 

The unit also supports the 4 RAPID Co-ordinators and the monitoring 
of the implementation of the Cork City Development Board's Strategy 
Imagine Our Future. 

The objective of the SIU has been to effect change from the inside by 
building up the understanding of local authority personnel of 
poverty and social exclusion. This approach comprises three aspects: 
awareness raising; research; and policy analysis (see below for 
details). It is too early to assess the success of the SIU. However, the 
scale of its work is extensive and impressive. The programme that 
funds the SIU comes to an end in January 2005 and it is not clear if it 
is to be retained and/or extended into other local authorities. 
From the analysis of the unit undertaken for this Project, the 
following lessons can be drawn with respect to mainstreaming social 
'inclusion at local government level: 

G] Commitment and leadership at both managerial and political 
levels is crucial 

g Action plans must be resourced and should include a monitoring 
and assessment system 

D In the long term, excluded communities should be involved during 
the process of developing and implementing policies for social 
inclusion. This will only be feasible when the concept and practice 
of social inclusion is built into the culture and work practices of 
local authorities 

~ Social inclusion requires the development of working methods with 
partners who are actively engaged with vulnerable groups and areas 

Gil Staff should be allocated time to benefit from the exchange of 
learning, support and training provided by the Local Authority 
Anti-Poverty Learning network (LAAPLN) 

1:31 The equality dimension needs to be reflected in the social 
inclusion strategy both at political and managerial level. 



Mainstreaming Social Inclusion in Cork City Council 

1. Awareness raising: Examples of work in this area: 
[fl Social inclusion seminars for staff - Half-day seminars were held for the 

management team and other staff with responsibility for policy 

development and implementation 

~ Establishment of a Sociallnc/usion Committeez8 
- This is made up of senior 

and front line staff from all departments. The Committee oversaw the 
preparation of the draft Action Plan which identified key actions in 
combating social exclusion 

, 
o Guide for Staff, Socia/lnclusion Book/et - This is a practical aid/tool that will 

enable all staff members to further understand social inclusion concepts and 

integrate these concepts into their day-to-day work 

o Departmental specific seminars - Specific seminars were: disability-proofing 
architectu'ral designs with the Architects Department for the Reception area 
in the City Hall; and road and footpath designs with the Roads and 

Transport staff 

D Local Authority Anti-Poverty Learning Network (LAAPLN) - The SIU prepared 
Cork City Council's application to join the LAAPLN. Since joining 5 members 
of staff, as well as SIU staff, have attended the LAAPLN meetings, which 
include information seminars and training. Positive outcomes include access 
to information resources such as the Learning Brief and access to training of 
social inclusion as well as the opportunity to network with the other SIUs 
and local authorities. 

2. Research and evaluation: Examples of work: 
o Socia/lnclusion Audit - This identifies the key impact that the main activities 

of the City Council are having on social inclusion and makes practical 
recommendations on how the social inclusion fqcus of the activities could be 
strengthened. The Audit will serve as a benchmark for monitoring progress 
in improving the City Council's social inclusion focus and it is intended that it 
will also become a tool to activate changes in social policies. A major priority 
for 2003 is to get agreement on social inclusion baseline indicators of 

. current progress and the identification of actions that will have a 
demonstrable impact on reducing social exclusion 

o Action Plan - This is based on the recommendations contained in the Audit. 
This is a clear plan of short and long term actions for each work unit and it 
is envisaged that the Plan, with the Audit, will become the driving tool to 
bring about changes in social policies 
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Mainstreaming Social Inclusion in Cork City Council (continued) 

IiI Research - The SIU has completed the following research and evaluation 
projects: 

- Evaluation of the 'Move-on' accommodation provided by the Simon 
Community 

- Assessment of training needs of voluntary organisations who are members 
of the Cork Homeless Forum 

- Identification of the needs of local authority tenants who are in living in 
private estates 

- Analysis of the use of Community Employment schemes by community 
associations 

- Completion of socio-economic profile of City Council tenants in 2004 

3. Policy analysis: The SIU has been responsible for developing and monitoring 
policy in relation to social inclusion in the City Council. Examples of recent work: 

o Identifying social inclusion issues that need to be addressed in the planning 
and development of the Cork City Docklands Project 

o Review of the Cork City Draft Development Plan from a social inclusion 
perspective 

o Joint submission with Cork City council to the Office for Social Inclusion on 
the NAPs Inclusion 

o Individual submission to Office for Social Inclusion on the NAPs Inclusion 

o Partners in two Transnational Exchange Programme. These projects will 
assist the City Council in sharing and learning about models of best practice 
to combat social exclusion 

o A key priority for 2003: Incorporate both the Audit and Action Plan into the 
City's Corporate Plan. 
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5 The Features of Mainstreaming Social Inclusion 

5.1 Introduction 

It is evident from the review of the different partner jurisdictions that 
there is no one common understanding of mainstreaming anti
poverty and social inclusion. The research has identified approaches 
that are attempting to shift existing policy and delivery paradigms to 
produce positive outcomes for people experiencing poverty. These 
approaches may be classified as follows: 

OB Administrative types of mainstreaming, found in Ireland and 
Portugal. Examples include 'poverty proofing' where the 
assessment of policies is based on a precautionary principle to 
ensure that they do not exacerbate poverty 

11 A stronger executive mainstreaming, found in Northern Ireland. 
This actively skews resources in favour of people living in poverty, 
by 'top slicing' proportions of line ministries' budgets. 

~ Judicial mainstreaming, found in France. Social rights are 
enshrined in national law and the policy framework is set out in 
rights legislation such as the Law Against Social Exclusion. This 
provides the legal basis for the fight against social exclusion and 
can act as a catalyst in putting in place new services or reshaping 
existing services to ensure that social rights are met. 

This research has found that there are two levels to mainstreaming. 
The first is a form that can be termed 'integrationist'; essentially it 
introduces social inclusion perspectives into existing policy processes, 
but does not challenge existing policy paradigms. The second can be 
termed 'agenda-setting'; it involves a fundamental rethinking, not 
simply of the means or procedures of policy making, but of the ends 
or goals of policy from a social inclusion perspective. 

The development of models of mainstreaming by individual countries 
is consistent with European policy. For example, at the Council of 
Ministers' Summit in Brussels in March 2003, it was clearly stated that 
the means for mqinstreaming must be worked out in each Member 
State. It is also consistent with the OMC where the European 
Commission monitors the outcomes achieved by each Member State, 
but the means for their achievement is determined by each state. 



5.2 Case Study Analysis 

The aim of Phase 1 of this Project was: (1) to map out the 
understanding(s) of mainstreaming in each partner country/region 
(Section 4 above); and (2) to investigate some of the key features of 
mainstreaming. The case studies are presented as examples of 
mainstreaming. In order to advance to a more generic and general 
understanding of the key features of mainstreaming (and hence 
address 2 above) it '!Vas necessary to identify features that were 
evident in two or more case studies. These were then presented to 
the Seminar which facilitated the opportunity to discuss them and 
their strengthens and weaknesses. 

The features identified· are grouped together under the following 
headings: 

!Zl Pol icy Processes 

Cl Outcomes for People Experiencing Poverty 

o Outcomes for Policy Making. 

5.2.1 Policy Processes 

The case studies are quite diverse. Some are national strategic policies 
such as PNAI, some are regional programmes such as PRAPS and the 
Social Network Programme, while others are administrative 
mechanisms such as poverty proofing. However, upon analysis, a 
number of common features emerged (see also Table 6.1). These are: 

§ The inclusion of a poverty perspective when developing policy 

~ Cross-boundary working arrangements 

11 Mechanisms for the involvement of people experiencing poverty 

III An ex-post evaluation system. 

Firstly, a process across all policy areas whereby a poverty perspective 
is specifically taken into account when developing policy. 

(1) Poverty proofing can range from a broad 'tick and flick' exercise 
to the use of detailed impact analysis such as cost-benefit, cost
effectiveness analysis and social impact assessment. Poverty 
proofing involves a number of elements: training with respect to 
poverty awareness and how to conduct impact analysis, the 
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production of materials (e.g. manual, toolkits) for proofing, and a 
system for monitoring the quality and quantity of proofing. At 
the Seminar, it was highlighted that proofing training, production 
of materials and, to a certain degree, monitoring could be 
integrated within the context of existing public service training 
and performance _systems. In Ireland, with the modernisation of 
the public service, it was a very timely opportunity to include the 
culture of poverty proofing. However, there was a need for a 
'train the trainer' training 

(2) Social inclusion criteria are incorporated in a transparent and 
objective way into organisational corporate and financial systems. 
This is especially the case in Northern Ireland where explicit 
consideration is taken of social inclusion objectives in spending 
reviews, budgetary monitoring rounds, Executive Programme 
Funds criteria, economic appraisal of public investment, and public 
service agreements. 

Again it is interesting to note that almost all the case studies have 
formal processes to ensure that poverty is taken into account in 
policy making. 

Secondly, a process where cross-boundary working arrangements are 
set up 

The extent to which these arrangements are put in place varies but 
usually they involve: cross-boundary working groups either at official 
and/or political level as in the case in Portugal and Ireland. They can 
also involve the formation of groups consisting of officials, social 
partners, NGOs, people experiencing poverty (such as in the Social 
Network Programme or the PRAPS case studies); and a technical 
group to deal with research and data issues (as in Portugal, Ireland 
and Northern Ireland)". The objective of the cross-working 
arrangement can be to develop, manage, monitor, and review 
policies and programmes. It is interesting to note that cross-working 
arrangements are a feature of all the case studies. 

Thirdly, processes for the involvement of people experiencing poverty 
or their representatives 

A number of the case studies did engage directly with NGOs, 
especially the Social r'Jetwork Programme in Portugal and two French 
examples. Interestingly, the Cork SIU did not engage with NGOs or 
people experiencing poverty as it was felt that officials first need to 
begin to increase their awareness and understanding around poverty. 



In general, as evident from the case studies, there is a remoteness 
from, or lack of relevance, to the lived experience of people in 
poverty. Indeed, the language around 'mainstreaming' itself can be 
excl usiona ry. 

At the Seminar it was pointed out that there is a need for (a) 
resources to develop greater empowerment, (b) the use of techniques 
su~h as participatory poverty assessment and (c) greater consistency 
and autonomy in resource funding to allow NGOs to continue and 
develop their work. There was no need to 'reinvent the wheel'; 
rather, further research should look at what exists already and how 
more creative and proactive use can be made of existing resources 
and organisations on the ground. 

Fourthly, a process which allows for ex-post evaluation to take place 

Most of the case studies had conducted ex-post evaluation or had ex
post evaluation timelines in place. In fact, as is evident in the previous 
section, results from a number of (albeit interim) evaluations were 
provided. In the main the results indicated a number of positive 
outputs especially in respect to policy making (see for example, the 
New TSN evaluation or the PRAPS case studies). However, none of the 
case studies was able to determine its impact on the overall goal of 
reducing and eliminating poverty and social exclusion. It is not clear 
from any of the case studies whether or not specific monitoring and 
data collection systems were put in place that would allow for such 
evaluation. Indeed it was acknowledged that it is difficult to measure 
change and difficult to tie actions to outcomes since this could lead 
to a loss of focus. Poverty and social exclusion can become an issue 
targeted on day-to-day work rather than being an integral element 
of policy making and implementation. This has occurred in the 
Northern Ireland situation where there is no overall vision/goal 
relating to poverty and there are no targets to provide focus, unlike 
in the Irish and Portuguese situations where an overall vision and a 
number of targets are intended to propel the process forward. 
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Table 6.1 Features of the Processes Involved in the Case Studies 

Specific process to include poverty No No Likely 
perspective when making policy 

Cross-boundary working Yes Yes Yes 
arrangements 

Processes for the direct engagement Not Yes Yes 
with people experiencing poverty/their known 
representatives 

. Ex-post Evaluation Yes Yes Yes 

Likely Yes Yes Yes Yes 

Yes Yes Yes Yes Yes 

Yes Limited No Yes Not 
known 

Yes Limited No Yes Not 
Known 



5.2.2 Outcomes for People Experiencing Poverty 

In relation to people experiencing poverty, the key outcomes that 
emerge from one or more of the case studies are as follows: 

Firstly, actions/efforts within existing policies that provide more focus 
on excluded people/ people experiencing poverty 

PRAPS has brought about changes in health policy at the regional level, 
for example greater emphasis on health promotion. TRACE has led to 
positive training and employment outcomes for young people. This has 
happened at the local level in both the Portuguese (Social Network 
Programme) and Irish (SIU) case studies with respect to making 
buildings more accessible. It has also happened in Northern Ireland 
where New TSN considerations, for example, have changed inward 
investment policies so that they favour areas of high social need. 

Secondly, greater participation and dialogue for social partners and 
people experiencing poverty 

The French case studies especially are relevant here as they identify a 
particular need and then focus on how to meet this need. For 
example, the PRAPS network has led to better co-ordination in 
relation to meeting the mental health needs of people. The Social 
Network Programme in Portugal also focuses on diagnosing the 
problem and then mobilising the necessary actors to solve it. 

Thirdly, more resources/budgets redirected towards social inclusion 
within existing policies/programmes to include more focus on 
excluded people/ people experiencing poverty 

This is an explicit objective of New TSN in Northern Ireland and there 
is some evidence that this is actually happening. It is not clear if this is 
an outcome from the other case studies. However, in official 
documents in Ireland, it is explicitly stated that this is not a planned 
outcome of poverty proofing. A criticism of poverty proofing in 
general, and of New TSN in particular, is that they have no new 
budgets. 

5.2.3 Outcomes for Policy Making and Policy Makers 

In relation to policy making and policy makers, the key outcomes that 
emerge from one or more of the case studies are as follows: 
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Firstly, change in attitudes and working culture to include a 
poverty perspective 

There was evidence from some of the case studies that this was 
happening. For example, the NESC review of poverty proofing in 
Ireland and the Interim evaluation of New TSN in Northern Ireland 
both found, that poverty proofing had 'sensitised' staff to poverty 
and social exclusion issues. Also the evidence from the gender 
mainstreaming area points to a growing awareness of gender 
equality issues resulting from the application of gender 
mainstreaming. 

The Seminar however did note that there are many challenges in this 
area. For example, at the official level it involves departments 
working together and thereby overcoming possible institutional 
jealousies and rivalries. However, positioning poverty and exclusion 
issues within the culture of organisations/departments had the 
potential to 'sensitise' officials and filter awareness on poverty 
upwards in organisations: This can enhance the capacity to direct 
policy and resources/budgets towards tackling poverty. It was pointed 
out that in Ireland this had been the case with competitiveness, 
where all departments took into account the implications of their 
policies on the competitiveness of the economy. 

Secondly, greater responsibility and ownership for social inclusion 
outcomes across all policy areas 

Mainstreaming as a process could ensure that responsibility for 
poverty issues is shared across organisations and different levels of 
government. There is evidence that this is happening, usually in a 
context where it is especially built into the design of the 
policy/programme, e.g. the development of Action Plans as in 
Northern Ireland. These set out actions/deliverables in the social 
inclusion area for departments and their ministers. This implies that 
staff in individual departments undertake work and take 
responsibility for policy areas that may be perceived to be beyond the 
responsibility of their department or their own competence levels. 
Consequently, 'there is a danger that work on social inclusion is seen 
as an add-on rather than an integral part of their work. 

At the political level, unless ministers are given responsibility and 
ownership of social inclusion outcomes, mainstreaming may not be 
attractive, as it is not a 'quick fix' solution but may take many years 
to manifest positive outcomes. 



Without mechanisms to bring about cultural change and assign clear 
responsibility for achieving social inclusion outcomes, mainstreaming 
could be an excuse to do nothing; it could result in change at a 
surface level but no real change in underlying policies or the process 
of policy making. The OECD in its DAC Guidelines also pointed out 
this potential problem (see Section 3 above). 

Thirdly, better data and information around poverty and social 
exclusion. Related to this is improved dissemination systems for 
innovation and learning around poverty and social exclusion 

In order to undertake mainstreaming, policy makers must have access 
to reliable data that not only cover their own specific policy area but 
also other areas. This is important for effective poverty proofing and 
ex-post evaluation. There is certainly evidence from the case studies 
that more accurate and relevant data are being collected. It was 
recognised in Ireland that better information and data were required 
in order to undertake poverty proofing. This resulted in the 
establishment of a technical advisory group and specific publications 
on how to improve data relating to equality and poverty. 

Allied to this is the issue of the dissemination of data and 
information. This can happen on a geographical level, to different 
groups and/or sectors and among different levels of government 
bases. It can also involve the dissemination of innovation and 
learning at the local level to other levels of government. The Social 
Network Programme in Portugal has developed a system of 
information dissemination within the local level; from the local level 
to other geographical areas; and from the local to the national level. 

In addition, targeted/specific actions and mainstreaming are 
complementary. However, it does not follow that a 'mainstream 
policy environment' allows for specific actions. These are likely to be 
developed tangentially unless there are 'information channels' from 
specific actions to the mainstreaming institutional structures and vice 
versa. 

Fourthly, greater efficiency in policy making 

Essentially, mainstreaming implies that for a given level of resources 
there can be a greater reduction in poverty and promotion of social 
inclusion. Mainstreaming has the potential for greater coherence 
between different policies and for a greater understanding of the 
structural multi-dimensionality of poverty. Policy coherence can lead 
to changes in existing policies so that: (1) a poverty perspective is 
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taken into account; or (2) policy change results in a positive impact 
on poor people; or (3) a negative impact of an existing policy is 
mitigated or changed. In addition, improved policy coherence also 
leads to less duplication of effort and resources because of better 
co-ordination and working practices. 

A related outcome is that mainstreaming may have a limited impact 
on macroeconomic variables such as inflation and interest rates as it 
does not need significant increases in public spending. 
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Conclusion 

6.1 Concluding Remarks 

Mainstreaming approaches are attempting to address the failures in 
the system by aiming to correct its negative impacts, while also trying 
to shift towards a more sustainable system. However, at the moment, 
mainstreaming is a rather neutral concept, lacking clarity as regards 
the extent to which it can effect real change in policy making and in 
poverty reduction. As such mainstreaming approaches do not have 
specific budgets and how they interface with specific actions/targeted 
policies is not clear. 

Phase I is only the beginning of the research work on mainstreaming. 
There is a need for continued research to assess its potential to 
reduce and elimination poverty. The effectiveness of mainstreaming 
approaches and in particular the features which constitute a 
framework for mainstreaming needs to be further explored. 

To date the research has found that mainstreaming is a novel 
concept, which has the potential to bring a social inclusion dimension 
into all local, national and EU policies. However, for mainstreaming 
to be effective it will require a fundamental shift in the paradigm 
that operates in the countries of the European Union. This shift will 
need to take place at three levels: 

~ At a political level: Mainstreaming should imply the inclusion of 
poverty elimination and social inclusion in political vision and 
goals which then will be translated into measures, programmes 
and policies, backed up with political commitment 

rm At an institutional level: Mainstreaming should produce more 
focused policy making and delivery of services for people 
experiencing poverty 

m At the service delivery level: The focus should be on finding 
solutions and services that can prevent, ameliorate and reduce 
poverty and social exclusion. 

6.2 Further work in Phase 11 

This Project makes the following points with respect to work for 
Phase 11: 

1. There needs to be a clearer understanding of 'effective 
mainstreaming' and of its conditions/requirements, basically a 



clearer understanding of this question: Under what conditions can 
mainstreaming bring about poverty elimination? The empirical 
work should continue in Phase 11 to include areas such as: 

III The advances in gender and equality maiostreaming and the links 
with mainstreaming social inclusion 

~ International experience, especially that of the development 
agencies, as well as work by the DECD and United Nations on 
policy coherence and poverty proofing in the context of 
sustainable development 

III The participation of other EU Member States and the Candidate 
countries, e.g. the inclusion of a Nordic and candidate country in 
the Phase II partnership 

~ A review of the NAPs Inclusion of all EU Member States in order 
to identify mainstreaming in countries not in the Phase 11 project. 

2. There is a need to explore the theoretical case for mainstreaming, 
particularly in terms of the following: 

~ To identify whether or not mainstreaming is efficient in terms of 
poverty elimination (i.e. its positive outcomes cannot be achieved 
by other means using fewer resources) 

D To identify whether or not mainstreaming is efficient in terms of 
social policy making. In particular, to test the premise that 
mainstreaming represents an evolution and deepening of policy 
responses through inter-institutional focus and efficiency, without 
necessarily entailing the commitment of additional resources. 

3. Although there are elements of mainstreaming in a number of 
countries, these are only in-situ for a short period; a longer period 
of time would be required in order to be able to" produce 
meaningful results. However, during Phase II an ex-post evaluation 
framework/methodology should be developed which identifies the 
information systems and indicators required to set up mainstream 
processes and structures so that the monitoring and evaluation of 
their effectiveness in reducing poverty can be determined. 

4. Further work needs to be done on how to include people 
experiencing poverty in the design of policies and programmes 
that impact on them. This work must investigate innovative 
techniques such as participatory poverty assessments where people 
define their own conditions and priorities; and participatory 
budgeting where those who are excluded are involved in setting 
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budget priorities at different levels of governance. The work must 
also look at establishing greater linkages and channels for 
participation, learning and information transfer between the 
different levels. The work would build on a previous Transnational 
Exchange Programme that Combat Poverty Agency was also 
involved with in 2000. 

5. Further work needs to be done on designing and implementing a 
poverty-proofing system that would move beyond a 'tick and flick' 
exercise. It is recommended that a 'blueprint' for more rigorous 
poverty proofing should be developed that should draw on the 
work to date in the equality and gender area and should especially 
investigate: 

D The customisation of poverty proofing for different national 
government departments with emphasis on 
treasuries/departments of finance 

D The establishment of a monitoring system of poverty proofing 
at the national level 

D The development of training modules to increase knowledge 
relating to social inclusion within existing training programmes 

D The development and application of techniques for assessing 
impacts of policies and programmes by officials undertaking 
the proofing exercise. 

6. Finally, this Project attempts to increase the understanding of 
mainstreaming using evidence from the policies and practice of 
Member States. As such it is a bottom-up approach. However, there 
has been no top-down approach so far. This gap in policy direction 
coulq be met by a communication from the Commission on 
mainstreaming social inclusion. The Project recommends that the 
outputs from Phase I of this Project, the Seminar Report and this 
Research Report could contribute to such a communication. 



< ~:-\~~I ~ '.', ~.-:r: 
J«k~. ~ 



Endnotes 

1 EFTA: European Free Trade Area comprised of Norway, Iceland, 
Liechtenstein and Switzerland 

2 EEA: The EFTA countries except for Switzerland 

·3 Income poverty refers to living in households with an 'equivalised 
disposable income' below 60 per cent of the median equivalised 
income of the country they live in. The EU figure is calculated as a 
weighted average of national results where each country receives 
a weight that equals its total population. 

4 Persistent risk of poverty is the share of persons with an income 
below the risk-of-poverty threshold in the current year and in at 
least two of the preceding three years. 

5 EUROSTAT data revealed in 1999 that: 

tI If at least one person in a household is working then the risk 
of persistent poverty reduces to 5 per cent, if there is no one 
in the household working due to being unemployed then the 
risk of persistent poverty increases to 23 per cent 

III The likelihood of a member of a high level educated household 
living in persistent poverty is 3 per cent, while the risk for a 
member of a low-level educated household is 12 per cent. 

6 For example, on average over the 1990s in the OEeD (including 
most European countries) the share of market income increased 
by 2.3 per cent for the richest 30 per cent of the population while 
it decreased by 1.7 per cent for the poorest 30 per cent (Pearson, 
2003). 

7 O'Donnell (2003), points out that the OMC is a non-legislative 
approach to creating a common EU framework in various public 
policy domains and that it derives its working methods from 
previous initiatives at the EU level and thus it might be said that 
Lisbon had finally given a name to, rather than established the 
OMC 

8 This implies that there will be no NAPs Inclusion reports. 

9 However, in some European countries such as Norway the 
principle of gender mainstreaming was becoming an integral part 
of policy development prior to this period. 



10 The percentage of the population living on an income of less than 
60 per cent of the national average 

11 The poverty line used in this study corresponds to 50 per cent of 
median income. According to this line 14 per cent of the 
population in Portugal is poor (Ferreira, 2001). 

12 Professor Bruto da Costa, President of the Economic and Social 
Council 

13 Relative income poverty is he-re measured at the 60 per cent 
median household income line. 

14 Research presented at the 'Bending the Spend' Workshop, 
Mainstreaming Social Inclusion Seminar, Dublin, 6 and 7 June 2003 

15 Other direct co-operation relating to poverty includes: (1) 
Northern Ireland representation on the Joint Ministerial 
Committee on Poverty and the British Irish Council; and (2) 
contributing to the UK Government's anti-poverty strategy, 
Opportunity for All. This report details progress towards 
achieving the vision set out in the strategy; and it illustrates the 
actions/measures and future commitments. 

16 The development and annual revision of the Programme for 
Government including the budget is the core process of the 
Executive's Administration. New TSN is integrated into all aspects 
of the development of the Programme for Government and its 
annual revisions. This is achieved by including the New TSN unit 
in the development and drafting of the Programme for 
Government as well as in its consultations with social partners. 

17 In order to objectively identify those in greatest need use is made. 
of statistical data and indexes such as the Noble Index of 
Deprivation. 

18 GDP: Gross Domestic Product - the level of economic activity 
within Ireland; GNP: Gross National Product ~ is the level of 
economic activity in Ireland less foreign transactions. 

19 Consistent poverty is defined as being below 70 per cent of 
median disposable income and experiencing basic deprivation. 
Deprivation refers to enforced lack of one of eight basic 
necessities, e.g. a substantial meal each day; chicken, meat, fish or 
its equivalent every second day; a 'roast' or its equivalent-once a 
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week; two pairs of strong shoes; a warm, waterproof coat; new, 
rather than second hand clothes; heating; and being able to pay 
everyday household expenses without falling into debt. 

20 Relative income poverty defined as below 60 per cent of median 
disposable income. 

21 Households with an equivalised income below the 60 per cent 
threshold in that year but also in at least two of the preceding 
three years 

22 The principles underpinning the NAPS are: 

11 Ensuring equal access and encouraging participation for all 
11 Guaranteeing the rights of minorities, especially through anti

discrimination measures 
11 The reduction of inequalities and, in particular, addressing the 

gender dimensions of poverty 

11 The development of the partnership approach, building on 
national and local partnership approaches 

• Actively involving the community and voluntary sector 

lE Encouraging self reliance through respecting individual dignity 
and promoting empowerment 

IfI Engaging in appropriate consultative processes, especially with 
users of services. 

23 The National Economic Social Forum (NESF) prepared an opinion 
report on the NAPS based on discussion and debate among its 
members. In addition, a number of other commentators, 
including NGOs, provided reviews of the NAPS (see Combat 
Poverty Agency (2000), Goodbody Economic Consultants (2001), 
EAPN Ireland, Ralaheen Ltd and Community Technical Aid). 

24 The NAPs Inclusion adds the following institutional structures: 
parliamentary committees . 

. 25 In Ireland other understandings are: (1) Mainstreaming of 
innovation, e.g. the Community Equal Initiative; (2) 
Mainstreaming of people into mainstreaming society, e.g. people 
with disabilities; (3) The rights-based approach; there are different 
ways to access social rights, e.g. through the administration and 
policy systems or through the legal system Uustifiable rights). In 
Ireland the dominant understanding here is in the main equated 
with the legal approach. 



26 The NAPs Inclusion 2003-2005, Annex 2: Chapter 2, Review of 
Progress during the 2001-2003 NAPs Inclusion has a table which 
lists all the NAPs targets and their progress to date. 

27 Proofing guidelines are set out in a framework document: Policy 
Proofing in the Context of the National Anti-Poverty Strategy. 
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APPENDIX 1: Partners' Contact Information 

Partner jurisdisction: NGO 
Organisation: European Anti-Poverty Network 
Address: Rue du Congres, 37 41 Boite 2 B, 1000 Brussels, Belgium 
Tel: + 32 2 2304455 
Fax: + 32 2 2309733 
Email: fintan.farrell@skynet.be 

Partner jurisdisction: Portugal 
Organisation: Research Dept Instituto de Solidariedade e Seguranca 
Social 
Address: Calcada Eng. Miguel Pais, 32 1249-119 Lisboa, Portugal 
Tel: + 351 213184900 
Fax: + 351 213184955 
Email: Gisela.M.Matos@seg-social.pt 

Partner jurisdisction: France 
Organisation: Ecole Nationale de la Sante Publique 
Address: Avenue du Professeur Leon Bernard, 35043 Rennes Cedex, 
France 
Tel: + 33 2 99022846 
Mobile: +33 6 80 24 40 31 
Fax: + 33 2 99022623 
Email: Mlegros@ensp.fr 

Partner jurisdisction: Northern Ireland 
Organisation:, Office of the First Minister and Deputy First Minister 
Address: Castle Buildings, Stormont, Belfast, Northern Ireland 
Tel: 02890523421 
Email: Gerry.mulligan@ofmdfm.gov.uk 

Partner jurisdisction: Ireland 
Organisation: National Office for Social Inclusion Department of 
Social and Family Affairs 

, Address: Aras Mhic Diarmada, Store St, Dublin 1, Ireland 
Tel: + 353 1 7043031 
Fax: + 353 1 7043032 
Email: eoin.oseaghdha@welfare.ie 

Organisation: National Economic and Social Forum 
Address: 16 Parnell Square, Dublin 1, Ireland 
Tel: + 353 1 8146363 
Fax: + 353 1 6713526 



Email: Gerard@nesf.ie 

Organisation: Combat Poverty Agency 
Address: Bridgewater House, Conyngham Road, Island bridge, 
Dublin 8, Ireland 
Tel: + 353 1 6026640 
Email: msi@cpa.ie 

Appendix 2: Interviewees for the Irish National 
Report 

• Prof Brian Nolan, Poverty Expert, The Economic and Social 
Research Institute 

• Mr Niall Crowley, Chief Executive, The Equality Authority 

11 Ms Jackie Harrison, Social Policy Director, Irish Business and 
Employers ~onfederation 

• Mr Donal McNally, Second Secretary General, Department of 
Finance 

. . 
• Ms Hillery Curley, Evaluator - Social Inclusion, NDP/CSF Evaluation 

Unit 

III Mr Donie O'Shea, Senior Policy Officer, National Disability 
Authority 

III Dr Ann-Marie McGauran, Head of Unit, Department of Justice, 
Equality and Law Reform 

III Mr Dermot McCarthy, Secretary General, Department of an 
Taoiseach 

11 Ms Patricia O'Connor, Assistant Principal; Department of 
Education and Science 

III Ms Joan Carmichael, Assistant General Secretary Irish 
Congress of Trade Unions 

11 Mr Robin Hanan, Co-ordinator, EAPN 

• Ms Paula Carey, Senior research Officer, Irish Congress of Trade 
Unions 

III Mr Donal Guerin, Social Inclusion Officer, Cork City Council 

• Ms Maria Minguella, Social Inclusion Analyst, Cork City Council 
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