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SUMMARY

This study is located within debates about the impact o f  second wave feminism on European 

gender contracts. Its particular focus is the development o f EU supra state feminism in the form 

o f  gender equality policy since the early 1970s. It argues that gender equality policy cannot be 

fully understood without consideration o f  its budgetary dimension.

Based on M ajone’s theory (1993) that overall EU social policy com prises both social 

regulation and social redistribution, this study highlighted the fact that a redistributional aspect 

to EU gender equality policy had existed since 1971 but that this dimension had received scant 

attention in the literature. The thesis hypothesised that com prehensive study o f  redistributional 

equality policy would provide a new perspective on gender equality policy as a whole. It 

further argued that redistributional equality policy required new theorisation since it related to 

a key aspect o f  the reproduction o f the gendered European labour market, namely training 

policy and provision.

This study took an historical comparative approach, based on docum entary sources. Its 

timeframe was 1971 to 1997, that is from the introduction o f  initiatives regarding wom en’s 

training in the ESF in 1971 to agreement on the Amsterdam Treaty in 1997. The comparative 

element was provided principally through a detailed case study o f  EU redistributional equality 

policy in the Republic o f Ireland.

The study provides a comprehensive analysis o f  EU redistributional gender equality policy 

over these decades. The research findings confirm the hypothesis that full inclusion o f  the 

redistributional dimension modifies current theorisation o f  such policy. In particular the study 

found that the balance o f explanation for such policy’s weak effects needed to move further 

towards the EU gender contract as compared with the gender contracts o f  the member states.
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INTRODUCTION

Human societies are characterised both by processes o f  change and by the reproduction o f 

social forms (Giddens, 1993: 527-671). Social research can focus on either o f  these processes, 

although the greater emphasis tends to be placed on researching social change.

This dissertation is concerned with the interaction through time between processes o f change 

and those o f  social reproduction in relation to gender at the level o f  the European supra state, 

theorised as the supra state gender contract and its renegotiation. It falls within the field o f  

inquiry which asks how, and to what effect, the pressure for social change generated by 

European feminism since the late 1960s was filtered through the policies and structures o f  the 

European Union (EU) supra state. It provides a detailed analysis o f  one aspect o f  that supra 

state response to feminism, that is, its budgetary dimension, which took the form o f  gender 

equality policy within EU funded training. Through this analysis, the dissertation contributes to 

the research field investigating how far EU gender equality policies have been transformative 

in their design and in their effects. This field seeks to understand to what extent equality 

policies which purport to promote social change in fact achieved this goal, and to what extent 

they have failed to prevent the reproduction o f a gender order which disadvantages women.

In order to evaluate whether or to what extent the role o f EU gender equality policy has been 

transform ative, the totality o f such policy must be considered. But critical examination o f  the 

literature on EU gender equality policy demonstrated that the focus o f  most research has been 

selective (see Chapter 2 for a full review o f  the literature). The primary concern o f  researchers 

and theorists has been regulatory policy in the area o f  gender equality, along with what is 

term ed ‘soft policy’, such as the equal opportunities programmes o f  the European Commission. 

Less attention had been paid to the gender equality dimension within the EU budget. This 

neglect was surprising, given that the European Social Fund (ESF), which is the main 

budgetary instrument o f  EU social policy, contained an institutionalised gender equality 

com ponent since 1976 and a w om en’s component since 1971. It was also surprising given that 

the ESF intervenes in the area o f  training, an area important to social reproduction or change in 

the gendered labour market (see Lorber, 1994, for example).

By contrast, many analyses o f overall EU social policy included consideration o f  its budgetary 

as w ell as its legal aspects. So, as its starting point, this dissertation examined EU gender 

equality policy using a conceptual template (Morse, 1994: 221) derived from the general 

literature on EU social policy. This theory was first developed by Giandom enico Majone
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( IP'JS) in relation to EU social policy as a whole. M ajone argued that, in the European Union, 

there were two basic and distinguishable types o f  social policy; regulation and redistribution, 

and that full understanding o f  the social dimension o f European integration required analysis o f 

both. The M ajone model provided a useful theoretical frame within which to reconsider EU 

genJer equality policy.

In that context, this dissertation proposed and tested the hypothesis that full consideration o f 

EU redistributional gender equality as contained within EU budgets would lead to 

retheorisation o f  overall equality policy at both meso and macro levels. Chapter 1 gives a full 

account o f  the theories underpinning this research; first, backdrop theory on the European 

Union and its social dimension; second, the existing theory on EU gender equality policy 

which was tested by the research and, third, theory regarding the reproductive role o f  training 

within the gendered European labour market.

In Chapter 2, we see how consideration o f  the literature on EU gender equality policy in the 

light o f  the M ajone analytic model demonstrated the incomplete nature o f  the dominant 

understandings o f this policy field to date. It revealed that researchers and theorists had not 

paid sufficient attention to EU redistributional equality policy and to the important area o f  EU 

investment in training, to which redistributional equality policy applied. Instead they largely 

argued on the basis o f  an implicit and unstated assumption that analyses and theories derived 

from regulatory data could be unproblematically applied to the redistributional field.

This dissertation problematised that assumption and interrogated existing analyses o f EU 

gender equality policy through its investigation o f EU redistributional equality policy over its 

25 year history from 1971 to 1997 as described and analysed in Chapters 4 and 5. It 

investigated how far redistributional equality policy actively promoted change; how equality 

policy interacted with overall EU training policy and how redistributional equality policy might 

be a possible route to social citizenship for women in the EU. In doing so, it tested the current 

analyses and theorisations o f  EU equality policy proposed in the existing literature and based 

primarily on regulatory policy.

In Chapters 6, 7 and 8, the dissertation provided a detailed case study, that o f  the Republic o f 

Ireland. The purpose o f  the case study was to analyse the impact (1973-97) o f  overall EU 

redistributional equality policy within a single national policy system. This national system was 

one which benefited from disproportionately large ESF funding during that period because o f 

its peripheral status. It was thus especially open to being shaped by EU policy requirements 

including those relating to gender equality.
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In Chapter 9, the dissertation concluded that modifications o f  current understandings o f EU 

gender equality policy at both the meso and macro theoretical levels were shown to be 

necessary by this systematic examination o f  the redistributional dimension o f  such policy. 

Comparison o f the analyses o f  EU gender equality policies based on regulatory data with the 

analysis provided by this dissertation, which is based on redistributional data, prepared the 

ground for a fuller understanding o f EU gender equality policy as a whole. This holistic 

understanding will permit a more thorough and rigorous evaluation o f  such policy as a force for 

prom oting change in the European gender contract. The dissertation concludes with some 

suggestions for future research and theorisation based on such a holistic model and with 

com m ents on the M ajone model in the light o f  its application to the EU policy field o f  gender 

equality.
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CHAPTER 1: THEORY

INTRODUCTION

The development o f human societies is characterised both by change and by the reproduction 

o f social forms (Giddens, 1993: 527-671). This dissertation investigates second wave feminism 

as a force for change impacting on the gendered EU supra state, between 1973 and 1997. In this 

way, it focuses on an aspect o f the interaction between processes o f change and those o f social 

reproduction in the field of gender.

Second wave feminism emerged in the advanced capitalist countries of Western Europe, North 

America and the Antipodes during the mid to late 1960s, and subsequently developed into one 

o f the most important social movements o f the late 20th century in these parts o f the world 

(Dahlerup, 1986). As a result, for the last thirty years, feminism has been a major factor 

influencing processes o f gender change in Western Europe and elsewhere. I define feminism as 

follows:

Feminism:
is a critique of, along with a political movement to change, the hegemonic social 
construction o f people as gendered beings; the assignment o f those gendered 
people to dichotomised and unequal roles in society and the patriarchal 
construction o f society on the basis o f those gender roles and that gendered 
division o f labour.

Thus feminism conflicts with, and eventually changes, the gender status quo in each society 

where it emerges, albeit sometimes in unanticipated ways. This status quo has been 

conceptualised as each society’s gender contract,' defined as:

Gender Contract:
the norms, principles and policies informing the allocation o f tasks, rights and life 
chances to both sexes ... national structures o f labour markets, social policies and 
patterns o f  unpaid ‘caring’ work. (Ostner & Lewis, 1995: 161, 177)

The concept was first developed by Hirdman (1994, 1999) in order to encapsulate the 

interaction between processes o f social reproduction and social change through time in relation 

to gender. It means that a particular gender order becomes hegemonic within a nation state (or 

other polity) for a time. It is then renegotiated through gender conflict until a new hegemonic

* Som etim es also termed gender regime or gender order.
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gender order is established. Thus the concept o f the gender contract is built around the idea o f 

temporality, containing both stasis and change, so that long term historical patterns can be 

identified. Hirdm an’s theory was subsequently utilised by many researchers, including some 

writing about the EU such as Ostner and Lewis (1995), Duncan (1996) and W alby (1997). But 

none o f these have yet used it as completely as did Hirdman in relation to Sweden, when she 

identified and theorised patterns o f gender change from the 1930s to the 1990s. So a similar 

full analysis and theorisation still remains to be developed in relation to gender contract change 

within the EU, since its inception in the 1950s.

This dissertation utilises gender contract theory in its examination o f  the more recent period o f 

EU history. The period considered in this study, 1971 to 1997, was one in which gender 

conflict was strong, especially in advanced capitalist countries, and the challenge to the 

existing European gender contract was the greatest since that o f  the late 19th and early 20th 

century feminist movement. As a result, the period was characterised by both gender change 

and by gender reproduction, and the shape o f  the emerging European gender contract is not yet 

clear. So this study is located within, and contributes to, a w ider project o f  theorising both the 

process o f  gender conflict and the new European gender contract which this process is 

producing. We will see that it does so by testing current understandings o f  EU gender equality 

policy in the light o f  a neglected aspect o f  that policy field, nam ely its redistributional 

dimension.

THE E U  SUPRA STATE AND ITS SOCIAL DIMENSION

As a theoretical backdrop, this research has utilised theories o f  EU social policy, o f 

Ejropeanisation and o f state feminism, in order to further our understanding o f  EU gender 

equality policy. Each o f these will be discussed, before theorisation o f  EU gender equality 

policy itself is considered.

Frstly, on the basis o f  general EU social policy theory, the thesis hypothesised that current 

uiderstandings o f  EU gender equality policy were incomplete, because an im portant aspect o f 

sich policy, namely, its budgetary dimension, received scant consideration. This lacuna was 

idjntified through consideration o f the literature on EU gender equality policy in the context o f  

gtneral EU social policy theory. The analytic model used was first conceptualised by 

Gandom enico M ajone (1993), in relation to EU social policy as a whole, and subsequently 

m)dified by others. M ajone argued that, in the European Union, there were two basic and 

diitinguishable types o f social policy: regulation and redistribution. He further argued that it 

wis vital to understand both in order to fully analyse/theorise EU social policy as a whole. On
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the basis o f  such an analysis, M ajone theorised regulatory policy as the more important, and 

with greater long term implications for the EU as a whole. This conclusion was then challenged 

in subsequent literature which, in contrast, gave precedence to redistributional social policy.

Majone defined regulation as EU laws which set standards for all the member states. These 

laws aimed to solve the problems created by certain types o f  market failure, in the context o f  

the overall integration project. Example o f such market failure include areas such as health and 

safety, the environm ent and social protection (1993: 157). Although M ajone acknowledged that 

this policy category also included gender equality laws, he did not fully analyse this aspect o f  

the regulatory social policy field.

M ajone defined redistributional social policy as taking resources through taxes, and 

redistributing them through services or income maintenance (1993: 160-161). He argued that, 

overall, EU redistributional policy was designed to promote particular Union policies through 

targeted financial intervention. Thus, the most important policy goal o f  the EU budget was the 

restructuring o f the European agricultural sector, through the Common Agricultural Policy 

(CAP). The other main components o f the EU budget were the European Social Fund (ESF) for 

the promotion o f  training, especially in the less developed regions, and the European Regional 

Development Fund (ERDF) for the promotion o f  regional development, especially through 

investment in infrastructure. In addition, in the late 1980s, the Cohesion Fund was established 

with the aim o f  redressing the negative effects on the peripheral member states o f  increased 

economic integration within the Single Market. So, according to M ajone, there have been two 

main types o f redistribution within EU social policy in particular. These were sectoral 

redistribution through the CAP, and regional redistribution through the Structural Funds (1993: 

158). W ithin the latter, there has also been an overt gender equality aspect since the early 

1970s, but again, this was not considered in M ajone’s work.

M ajone based his argument, that EU regulatory social policy was more important for the future 

o f  an EU social dimension than the redistributional, on two main factors. Firstly, the size o f the 

EU budget was insignificant, amounting to less than 4% o f  central government spending in the 

m ember states (1993: 160-161). Secondly, the diversity o f  welfare state types within the EU 

would create enormous problems in achieving an acceptable common system (1993: 161). 

M ajone outlined the three elem ents which might provide the basic com ponents for a European 

W elfare State as: CAP payments to farmers; social security provision for migrant workers, and 

regional redistribution (1993: 162-3). However, he concluded that:

It is difficult to see how a coherent and effective European social policy could
em erge from such disparate elements as benefits for farmers, a social security
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regime for migrant workers, and some regional redistribution. The social 
dimension o f European integration must mean something else. (1993: 163)

That ‘something else’, Majone argued, was the growing field o f  European social regulation.

Other analysts o f  European social policy have utilised and developed M ajone’s model. In 

particular, Pierson and Leibfried (1995) entered a useful caveat to M ajone’s analysis, when 

they modified his separation o f regulation from redistribution, arguing that ‘regulation can be a 

method o f achieving redistribution through regulatory m andates on lower tiers o f  government 

or private actors’ (1995: 33). Thus, while Pierson and Leibfried accepted the analytic 

distinction between the two categories o f policy, they em phasised that this distinction must not 

be overstated, and that the connections between the two categories must also be understood.

In more predictive mode, Anderson (1995), in contradiction to M ajone, placed primary 

emphasis on the redistributional aspect o f  EU social policy, arguing that such policy, as 

currently em bodied in the structural funds, could provide the basis for the em ergence o f an 

entitlement-based EU social citizenship. To date, the structural funds had been based on 

territoriality, with redistribution focused on geographical units rather than individual citizens. 

But Anderson pointed out that the funds had been steadily growing in importance, both in 

terms o f  their actual resources and as a percentage o f the overall EU budget, and he argued that 

this momentum contained the potentiality for the developm ent o f  full policies o f  social 

citizenship (1995; 153).

This model o f  EU social policy (see Table 1.1), when applied to EU gender equality policy, 

revealed an important gap in the literature on such policy. But none o f  these analysts paid 

significant attention to gender, or the gender dimension o f  social policy, despite the gender 

implications o f  all EU policies and, in particular, despite the existence o f  gender equality 

policy at EU level since the early 1970s.
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Table 1.1: ‘M ajone’ model o f  EU social policy

C ategories o f  EU  Social 
Policy

D efinitions o f EU actions 
involved

E xam ples o f  EU  actions

Regulation EU laws aimed at setting 
standards for the EU as a 
whole

Directives

Regulations

Redistribution Budgetary provisions: taking 
resources through taxes and 
redistributing them through 
services or income 
maintenance

EAGGF

ESF

ERDF

Cohesion Fund

Interactions between 
regulation/redistribution

Regulation as a method o f 
achieving redistribution;

Regulatory measures with 
redistributional effects

EU laws, such as directives 
and regulations, which either 
determ ine redistribution or 
have indirect effects on 
redistributive measures

Derived from Majone (1993), as modified by Pierson and Leibfried (1995)

So this study used the M ajone model as a ‘conceptual tem plate’ (M orse, 1994: 221) against 

which to consider EU gender equality policy. It hypothesised that the ‘M ajone’ model o f  EU 

social policy could be used to develop our understanding o f  EU gender equality policy. This 

hypothesis had three parts. These were:

1. That EU gender equality policy contained both a regulatory and a redistributional 

dimension;

2. That these two dimensions differed significantly;

3. That a complete understanding o f  both dimensions was necessary in order to fully 

analyse and theorise the policy field as a whole.

Examination o f  the literature on EU gender equality policy showed that the first part o f  the 

hypothesis was correct, since historical accounts (e.g. Hoskyns, 1996) related that EU gender 

equality policy had, from its inception, contained a budgetary dim ension in the form o f  gender 

equality within ESF funding for training. However, the second two parts required further 

research, since EU gender equality policy researchers and theorists to date had neglected this 

redistributional aspect (see Chapter 2 for a full review o f the literature on EU redistributional 

gender equality policy). Therefore, this study addressed this lacuna in the literature by testing 

both the remaining parts o f the hypothesis suggested by the M ajone model. Firstly, it analysed 

the specificities o f  EU redistributional gender equality policy, and com pared these with the 

analyses o f  regulatory policy presented in the literature. Secondly, and on this basis, it tested
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the hypothesis that there were sufficient differences between the redistributional and the 

regulatory aspects o f  this policy field to necessitate retheorisation o f  such policy.

In addition to social policy theory, the second general theory forming a backdrop to this 

investigation o f  EU gender equality policy was the policy theory which was developed by 

Andersen and Eliassen (1993). This theory argued that the EU was a unique polity and a new 

form o f  governance, combining features o f both the nation state and o f  international 

organisations. Andersen and Eliassen argued, therefore, that analysis o f  the EU and its policies 

must go beyond what they termed the traditional neo functionalist or juridical approaches. The 

broader analyses they proposed would acknowledge what they termed the complex, multi-level, 

multi-channel policy-making context o f  the EU, and would incorporate three aspects o f that 

complexity: transnational policy-making, new kinds o f political authority, and a constantly 

expanding policy role for the EU (1993: 10-12). To capture this complexity, they developed the 

concept o f  ‘Europeanisation’ o f national policy-making which had three aspects: policy 

context, policy-m aking processes and policy outcomes.

Table 1.2: D imensions o f the ‘Europeanisation’ o f  national policy-making

Europeanisation of:

* policy context

*  policy-making processes

* policy outcom es

From  A n dersen  and E liassen , 1993; 10-14.

Andersen and Eliassen focused on the EU as the unit o f  analysis, with a comparative approach 

across m em ber states, and between states and the EU (1993: 10-14). They also examined the 

impact o f  social movements on the development o f EU policies. Like M ajone, they did not 

fully consider gender equality policy. Applied to gender equality, this approach implied the 

need to  consider the impact o f feminism on the EU policy context; overall EU equality policy; 

the contribution o f  such policy to the Europeanisation o f  national gender equality policies, and, 

thereby, o f  national gender contracts. This is the approach taken in this dissertation, where the 

focus is on policy construction and outcome in the field o f redistributional gender equality, 

both in the EU as a whole and within the Republic o f  Ireland. The latter functions as a member 

state case study o f  Europeanisation in the field o f gender equality in training.

 ̂ I prefer to use the term ‘Europeanisation’ rather than the more clumsy term ‘Europification’ used by the 
translator o f  their book.
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The third general theory o f the EU utilised in this dissertation is that o f  supra state feminism. It 

is a basic premise o f  this thesis, as it is o f  most studies o f  EU gender equality policy, that such 

policy emerged and then developed as a result o f  the political impact o f  second wave feminism 

in combination with other factors (see Hoskyns, 1996; Pillinger, 1992; Reinalda, 1997, for 

example). In other words, the European supra state, like individual m ember states, acted as a 

funnel through which some aspects o f feminist agendas for change were institutionalised 

within a renegotiated European gender contract. In understanding this process o f  incorporation, 

it is important to remember that second wave feminism has never been a monolith. We will see 

that the European supra state has exercised choice in selecting those aspects o f  feminism to 

which it would respond and those which it would ignore. Indeed, given the complexities and 

contestations within European feminism, it is hardly surprising that, when some aspects o f 

feminism were incorporated by state or supra state, the resulting hybridised change in the 

gender contract was critiqued by feminists as much as it was welcomed (see Forbes, 1997: 167, 

for a discussion o f  these critiques).

In analysing this process, the term ‘state fem inism ’ has been developed as a useful concept. 

There is, however, some ambiguity as to its meaning. D ifferent theorists have offered varying 

definitions o f  what is meant by state feminism, some focusing on the policies produced 

(Nielsen, 1983; Pillinger, 1992) and others focusing on the institutional as well as the policy 

changes (M ahon, 1995; Stetson & Mazur, 1995). Each o f  these definitions included a particular 

type o f  state response to feminist political pressure, whether that response took the form o f 

equality law, employment policy in favour o f  women, or the broad promotion o f wom en’s 

status.

These definitions were based on limited data in this relatively new research field. In addition, 

and im portantly for this dissertation, they did not include a full conceptualisation o f  the EU as 

a supra state entity. So, rather than utilising one o f those existing definitions, I preferred to 

create my own working definition o f state feminism, which concentrated on the macro political 

process involved, rather than on its content in specific situations. This working definition was 

built on my definition o f feminism as a whole and says that:

State feminism:
m eans the process whereby feminist political pressure causes states to incorporate 
into their policies, laws and institutions, selected aspects o f  the broad feminist 
political agenda. This feminist agenda aims to replace the prevailing gender 
contract with one which ends social stratification and injustice based on gender.

Supra state feminism:
refers to a similar process at the level o f  the EU supra state, which has mainly 
taken the form o f incorporating gender equality into EU social policy.
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This conceptualisation o f  state or supra state feminism includes equality law, gendered 

employment policy, and the promotion o f  wom en’s status, as identified by many theorists o f  

state feminism. But it may also include incorporation o f  other aspects o f  broad feminist 

agendas; for example, policy and laws to tackle male violence against women, to guarantee 

w om en’s reproductive rights, or to end double discrimination against women from stigmatised 

groups. This broader definition also includes the idea that state co-option o f  feminist agendas 

may result in changes which are ultimately negative, or at least dubious from some feminist 

perspectives. [See Tovey, 1999, for a similar discussion with regard to the organic farming 

movement.]

The institutional forms taken by state feminism vary from country to country within the EU, 

although there are common features. This is also an emerging subject o f  research. Stetson and 

M azur (1995), for example, offered a typology o f  state feminisms in W estern Europe, North 

Am erica and Australia (1995: 274-85). The most striking feature o f  their findings, in relation to 

the focus o f this dissertation, was the variety o f  state feminisms revealed as existing within EU 

m ember states. The seven EU member states which were included in the study were spread 

across all categories within the Stetson and M azur typology. Thus, their research showed that 

there is considerable variation in the national state feminisms which both impact on, and are 

affected by, EU supra state feminism.

Within this theoretical framework, gender politics emerge as crucial, since there is a clear 

relationship between state and supra state feminism, on the one hand, and the growing 

influence o f  women within and upon European institutions, on the other (Hoskyns, 1996; 

Reinalda, 1997; Walby, 1997). Reinalda argues that w om en’s organisations, like other non

government organisations (NGOs), influence international policy-making in two ways. These 

are:

• directly, by exerting pressure on their national governments to promote particular 

policies within the international organisation, and

•  indirectly, by acting through international NGOs to exert pressure at international 

level.

At each o f  these levels, he also distinguishes between the influence and actions o f  NGOs and 

those o f  femocrats or state feminists, meaning feminist women who work for governments or 

for EU institutions in the development or implementation o f  state feminist policies. At the 

international level, he refers to the latter as interstate feminists.

So, one effect o f  second wave feminism has been to increase the numbers o f  both female and 

feminist actors o f all the four types identified by Reinalda, at both national and EU levels.
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However, since this increase began from a very low base in the early 1970s, it has not yet 

achieved anything close to equal representation for women. This, continued (though slowly 

reducing) gender deficit in EU states and supra state bodies has led to the categorisation of 

European democracies as incomplete, and to the identification o f full democratisation as an 

urgent goal o f European gender politics (Mushaben, 1994; Walby, 1997). Analyses of supra 

state feminism, such as that contained in this dissertation, need to take account o f this power 

deficit as an explanatory factor in understanding policy construction and implementation.

To summarise, the theoretical framework used in this dissertation with regard to the EU is one 

which conceptualises EU social policy as both regulatory and redistributional; the EU member 

states as subject to a gradual process of Europeanisation, including Europeanisation o f their 

gender contracts and gender equality policy as the main form taken by EU supra state 

feminism.

THEORISING E U  GENDER EQUALITY POLICY

Not surprisingly, given that the EU was first and foremost an economic project (albeit with a 

political purpose), the primary response o f the European supra state to the political 

mobilisation o f second wave feminism took the form of equality policies and laws which aimed 

at changing the gendered labour market. The gendered European labour market disadvantaged 

women in a number o f ways. It was (and is) characterised by horizontal and vertical patterns of 

gender segregation, lower overall female participation rates, and higher female participation in 

more exploited work forms, or so-called ‘atypical’ work, such as part-time work, temporary 

work and homework (Drew et al., 1998; Jensen et al. 1988; Pillinger, 1992; Walby, 1997). 

Equality policies, developed since the early 1970s, promised state and supra state intervention 

which would help to transform the asymmetrically gendered structure of paid work. Yet, 

despite such policies, the predominant historical pattern in Western European labour markets 

since the 1970s has been the reproduction, rather than the transformation, o f gender inequality 

at work. Thus, in 1995, the European Commission (CEC) acknowledged that, after twenty 

years o f gender equality law and policies, the European labour market remained characterised 

by endemic gender segregation which disadvantaged women (Commission o f the European 

Communities, 1995a).

In that context, detailed assessments within the literature, o f the impact o f EU equality policy 

in terms o f gender contract change, range from the mildly positive to the negative. The most 

positive view is the one which holds that gender equality policy has been the success story of 

EU social policy, and has been exceptionalist in its relative success and resilience, even in
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times o f  general hiatus for the social dimension o f the integration process. For example, 

Hoskyns (1996) does not go so far as to argue that EU gender equality policy has been 

transformative, but she contends that it has led to significant change in the European gender 

order. M ost theorists, however, are less positive and argue that EU gender equality policy has 

had very limited, if any, effect on the hegemonic gender order (for example Duncan, 1996; 

Ostner & Lewis, 1995; Pillinger, 1992). Another minority position, opposed to that o f  Hoskyns, 

is W alby’s (1997) argument that the overall gender project o f  the EU has been to promote 

change from one form o f patriarchy (the private) to another (the public). In short, no theorists 

argue that EU gender equality policy has been transformative; m ost argue that it has produced 

some, if  very limited, gender contract change, while W alby sees it as contained within a 

process which has merely replaced one form o f  patriarchy with another.

Given the consensus that equality policy has produced only very limited, if  any, beneficial 

change in the gender contract, and, in particular, in the gendered European labour market, the 

question arises as to how such policy and its failure are theorised. At the level o f  meso theory, 

analyses have been conducted on three dimensions, which I have term ed the internal, the 

contextual and the prescriptive. I will examine each o f these dim ensions in turn before 

examining the macro theory which is built upon these analyses.

Meso theory 

Internal analyses 

Theorising equality

In assessing EU gender equality policy, the concept o f gender equality itself has been 

problematised. This concept, which underlies many forms o f  state feminism throughout 

advanced capitalist countries, was reinforced in the EU by the egalitarian liberalism which has 

been a basic philosophy o f  the integration process (Ostner & Lewis, 1995). Gender equality 

was established as a fundamental principle o f  the European Union, as a legal concept 

underlying treaties, directives and other EU laws, and as the main focus o f  all policy concerned 

with women. However, this concept has been understood differently by different forms o f 

feminism. Therefore, in order to analyse EU supra state feminism, it is important to deconstruct 

the term ‘gender equality’ as it has developed through time within EU policy, and to unpack its 

m eaning, both institutionalised and potential.

The most limited construction o f  gender equality was the liberal fem inist model, in which 

equality was conceived as a negative goal, i.e. as the removal o f direct barriers which could be 

shown to impede wom en’s participation in the public world, especially the world o f  paid work.
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This conceptualisation o f  equality was mainly concerned with individual rights and legal 

protection. It contained no critique o f the male norm which prevailed in the world o f  work or o f 

the large substratum o f (mainly female and unpaid) caring and reproductive work which 

underpinned that male norm. N or did it recognise the impact o f  other factors, such as the social 

construction o f  biological reproduction, or male violence, in excluding women from 

participation in the public domain. It was premised on the idea that if  women wished to 

participate in the public domain they had to do so on the same term s as men, despite the dual 

disadvantage that, firstly, women usually did not have the same support structure which 

facilitated such participation, and, secondly, that they very often also continued to carry out a 

disproportionate share o f  unpaid caring work and, therefore, carried a double work burden.

This type o f  equality was termed ‘sam eness’ equality, i.e. equality which left the private 

dom ain unchanged, and which attempted to treat women as pseudo men in the public domain, 

by confirm ing the dominance o f a male norm in that domain and expecting women to conform 

to that norm. It also ignored the impact on the world o f  work o f other aspects o f  the gender 

order such as ideologies o f gender, reproductive laws and policies, violence against women, 

sexualisation o f  wom en’s work and organisational culture.

W hen second wave feminism resulted in state institutionalisation o f  some liberal feminist 

ideas, many wom en’s liberation feminisms critiqued formal or ‘sam eness’ equality as 

inadequate and even regressive. Radical and M arxist feminists, for example, argued that gender 

inequality was not a minor accident or the product o f out-dated attitudes but was rather a pillar 

on which existing society was constructed. Full gender equality, therefore, would require social 

transform ation rather than reform. Some feminists, especially radical feminists, also argued for 

the revaluation and retention o f what they perceived as specifically female values o f  caring, 

contextuality and radical p a rtic ip a to r democracy. This perspective was term ed difference 

equality, i.e. the conceptualisation o f  equality based on a feminism which rejected the idea that 

wom en should aspire to simple entry into an unchanged public domain on the same terms as 

men. It aimed to ensure that such entry was facilitated not simply by negative individual rights 

but also by the adaptation o f that public domain to be wom an-friendly and, in particular, to 

recognise the symbiotic relationship between the gendered division o f  labour in the private and 

in the public domains.

B ut gender change ultimately required change in male as well as female roles and expectations. 

For that reason difference equality theory also problematised masculinity and male gender roles 

as currently constructed. The public world, and society as a whole, could not exist without the 

unpaid work o f  women -  in reproduction, child rearing, supporting male workers, caring for the
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elderly, the disabled, the ill. And so full conformity by women to the male norm would damage 

society as a whole. A radical transformation o f the private domain, as well as the public, was 

required if women were to participate fully and equally in the public. For difference equality 

theorists and advocates, this would mean equal participation by both genders in the arduous 

work o f  unpaid caring, along with State or market provision o f  support services o f  all types. 

This understanding has also underpinned some o f the new theory on m asculinity which 

approaches similar questions from a male perspective (see Connell, 1994, for example).

However, difference equality theory in its turn was critiqued, especially by postmodern and 

intersectional feminists, on the basis that it contained the danger o f  biological determinism and 

essentialism . In other words, it was argued that such theory remained rooted within current 

ideologies o f gender. W hile difference equality claimed to recognise the social construction o f 

gender roles, it was argued that it had not sufficiently deconstructed the present roles in order 

to determ ine their parameters and to begin to imagine transform ative alternatives. Here 

intersectional feminisms offered useful insights. Both black feminism and lesbian feminism, 

for example, critiqued many existing analyses o f gendered work and o f  gendered care as being 

blinded by their ethnic and heterosexist perspectives. They pointed out that for many ethnic 

m inority and lesbian women the dominant conceptualisations o f  the gendered relationship 

between the public and private worlds o f work simply did not fit their experiences (see Dunne, 

1997, and Hoskyns, 1996, for example).

So, more recently, equality theory moved beyond the sam eness/difference debate in order to 

further deconstruct gender, to challenge the prevailing ideology o f  gender and to reconstruct 

our conceptualisation o f  the human. Two theorists who have developed useful new 

constructions o f  gender equality are Drucilla Cornell and Ruth Lister. Cornell (1992, 1993) 

defined equality as itself containing the idea o f difference so that the opposite o f  equality is 

recognised as being not difference but inequality. She proposed the new concept o f  equivalence 

as a way o f moving beyond theories o f  equality which privilege the male norm and which set 

up the false equality/difference dichotomy. Cornell defined equivalence as ‘o f equal value but 

not o f  equal value because o f likeness’. She argued that equivalence does not mean ‘separate 

but equal’ or the institutionalisation o f  existing and tem porary gender differences, yet it 

challenges the idea that the human race is currently constituted as sex-neutral, or as if  man is 

the equivalent o f  human (1992: 147-156).

3 The childcare crisis currently facing Irish society as a result o f  the large and unprecedented movement o f  Irish 
women into the paid workforce during the late 1990s provides an example o f  this process.
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So Cornell’s method involved what she termed deconstruction then remetaphorisation and 

refiguration o f sexual difference. She proposed the development o f an expansive and positive 

programme o f equivalent rights which would seek to value the specificity o f gender difference 

without institutionalising either an ideology of difference or current, but temporary, gender 

differences. Cornell also offered examples of such rights in a number o f fields but not training. 

Strategies such as Harding’s feminist standpoint epistemology (1987, 1991) provide the basis 

for developing the equivalence concept in areas not fully considered by Cornell, such as that of 

training.

Lister (1997) also problematised the equality/difference dichotomy and developed Cornell’s 

ideas in a European context. She emphasised that:

... the very notion of equality implies differences to be discounted or taken into 
account so that, despite them, people are treated as equals for specific purposes.
(Lister, 1997: 96)

She argued that failure to acknowledge this had resulted in a focus on difference rather than on 

inequality and had allowed creation o f public policy which reinforced traditional gender 

relations in the name of difference. Lister, therefore, proposed a synthesis o f equality and 

difference into a pluralistic equality which embraced difference. She argued that this pluralistic 

equality could form the basis of a new social citizenship which would also incorporate an ethic 

o f feminist relational justice and a conceptualisation of individual autonomy as embedded in 

human interdependence. This model, which she termed women friendly citizenship, would 

challenge the public/private divide itself (1997: 115-6). It has been a useful model in imagining 

alternatives to current EU gender policy in the form of women friendly European social 

citizenship (Chapter 9).

To summarise, gender equality is a concept whose meaning has developed through time. Three 

main constructions have been identified:

1. Sameness equality, according to which women must be treated the same as men, and by 

implication must therefore conform to the male norm in the public domain while 

maintaining the female norm in the private;

2. Difference equality, which said that hegemonic gender roles in both the public and the 

private domains need to be recognised and taken into account; it also affirmed women’s 

specific lived experiences and different values and problematised current hegemonic male 

roles and values as ultimately damaging to society as a whole;
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3. Equivalence, which moved beyond the sam eness/difference dichotomy towards a

deconstruction o f the prevailing ideology o f gender. This deconstruction then allowed for a 

reconceptualisation o f  humanity incorporating both gender sim ilarities and gender 

differences as they occur in real lives, rather than simply accepting gender ideology as 

unproblematically true. This process also utilised the insights into the specificities o f 

gender offered by intersectional feminisms, based on the different experiences and 

knowledge o f women subject to dual or multiple disadvantage, as well as the insights o f 

masculinity theory into non hegemonic male roles.

Having examined gender equality as a concept with changing meanings I will now discuss EU 

gender equality policy. We will see that different equality discourses have predominated within 

EU policy at different periods in its history and that various theorists have em phasised the 

importance o f understanding these equality discourses in analysing the impact o f  such policy. 

The detailed internal critiques o f EU gender equality policy have two main aspects: firstly, 

analysis o f  the policy discourse and secondly analysis o f  policy implementation. I will examine 

these two internal dimensions in turn before turning to the contextual and the prescriptive 

analyses.

EU gender equality policy discourse and implementation

Analysts o f  EU supra state feminism focus on its construction o f  equality; and thus on the 

components o f the EU equality model, i.e. the concepts o f  discrim ination, o f  work and o f 

women (Ellis, 1997; Gardiner, 1997, 1999; Hepple, 1997; Hoskyns, 1996; O stner & Lewis, 

1995; Pillinger, 1992; Ward, 1996, for example). It is argued that the changing interpretation o f 

key aspects o f  EU equality law was crucial. With regard to the concept o f  discrimination, since 

1975 EU law has banned both direct and indirect discrimination on the basis o f  sex. Direct 

discrimination was defined as formally and expressly treating two equally situated individuals 

differently. The concept o f  indirect discrimination was more complex, and analyses stressed 

the importance o f the interpretation given to that concept by the European Court o f  Justice. 

Such interpretation resulted in some case law which went beyond individual equality and 

moved towards group rights and redress. In particular, it permitted inference o f  indirect 

discrim ination through examination o f statistical patterns o f  gendered outcome. This 

interpretation had some potential for tackling gender segregation in the labour market, 

including discrimination against the predominantly female ‘atypical’ workforce.

However, equality law as it developed within the EU also contained some restrictive aspects. In 

legislation and case law, for example, proving discrimination was generally dependent on using 

a m ale norm for comparison, even in cases relating to pregnancy. A further limit was imposed 

by the fact that the law allowed for a defence o f discrimination on the basis that the different
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treatment o f the two sexes was objectively justified. So the interpretation o f the term ‘objective 

justification’ has also been crucial and the ECJ has allowed an interpretation which accepted 

cost factors as an acceptable justification (Hepple, 1997). A further limitation on EU equality 

law was the fact that member states have been allowed to implement equality by reducing the 

benefits o f privileged groups, rather than by according higher benefits to the disadvantaged 

group, despite EU principles stressing the aspiration of improved national standards (Hepple, 

1997: 176). This process of equalising downwards was used to restructure social security in a 

cost cutting direction in the Netherlands and the UK for example (Hepple, 1997: 177).

EU equality law has, since 1976, contained more than a negative ban on discrimination. It also 

included a positive action dimension which permitted initiatives in favour o f women as a form 

of redress to counteract the effects of past discrimination. But the positive action aspect o f EU 

policy has remained small scale, underdeveloped and weak in practice, despite efforts to 

expand it, for example through the CEC’s equality action programmes since 1982.

So, overall EU equality law is categorised as containing elements which go beyond sameness 

equality to include difference equality, most especially the ban on indirect discrimination and 

the acceptance o f positive action. Such elements, however, were not always utilised effectively 

and so, especially during the 1980s, it is argued that EU equality policy was de facto  reduced to 

a form of sameness equality, which as we have seen, is the most limited form of such policy.

In addition to critiquing policy discourse on equality, internal analyses also emphasise the 

importance o f the EU’s construction of work as paid work only. Within that category of paid 

work, it concentrated on mainly standard work, as opposed to the so-called atypical work to 

which many of Europe’s female workers are confined. This ‘paid work nexus’ (Ostner &

Lewis, 1995: 177) reduced the possible impact of EU equality law and policy for Europe’s 

most vulnerable women. However, again a caveat must be entered. Firstly, the European Court 

of Justice has, through case law, gradually expanded the application o f the equality directives, 

particularly their indirect discrimination aspect, to part-time and some other ‘atypical’ workers. 

In addition, I would argue that the impact of such legislation as the 1986 directive on self 

employed women and women in agriculture has been important in increasing recognition of 

women’s work within family farms and enterprises. This was a very significant development in 

some peripheral member states such as Greece and Portugal since it challenged the ideology of 

the private domain which denied some women’s productive as well as caring work within 

families.
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Finally, the internal analyses o f  equality policy discourse critiqued its totalisation o f  women as 

an undifferentiated category and advocated a more structured recognition o f  differences 

between women. These differences complicate the understanding o f gender oppression and 

necessitate unpacking the impact o f  multiple oppressions for all but the most privileged 

women. This argument did not mean rejecting gender equality, rather it supported C ornell’s 

argument for a structured response to intersectional ity through more com plex understandings 

o f the concepts o f gender and o f equality (Hoskyns, 1996; Pillinger, 1992; W ard, 1996).

At the internal level, it is further argued that, not alone are aspects o f  EU gender equality 

discourse problematic, but the implementation o f its laws and policies has often been 

ineffective (Duncan, 1996; Ellis, 1997; Hepple, 1997; Meehan, 1992; Ostner & Lewis, 1995; 

Walby, 1997). This inadequacy was seen as having two main aspects; firstly, the fact that most 

such EU law and policy depends on national implementation, and secondly, that effective 

sanctions and remedies for non-implementation are lacking. Together the critiques point up 

major flaws in implementation o f  EU equality law and policy, most especially inadequate 

national secondary legislation, weak enforcement agencies, lack o f  group rights or redress, 

unfriendly procedures for redress, and failure to put in place effective sanctions for non- 

compliance.

Thus it is clear that the overall evaluation o f EU gender equality policy, based mainly on the 

regulatory data, is that it is ineffective. This failure is explained firstly through internal 

analyses o f policy discourse and policy implementation. M ost especially, the regression from 

difference to sameness equality in the 1980s, along with the lack o f  sanctions and inadequate 

national implementation, are seen as the primary failures.

Contextual analyses

Beyond the internal critiques o f  EU equality policy construction and implementation, the 

second level o f analysis can be termed contextual, meaning critiques which em phasise the 

importance o f  the countervailing forces at EU and national levels against which the gender 

equality policy is seen as a very weak instrument (Duncan, 1996; Ostner & Lewis, 1995; 

Pillinger, 1992; Walby, 1997). Thus analyses identify a range o f  m ajor contextual factors 

which severely limit the possible impact o f  existing EU equality law and policy. Connecting 

with the internal critique o f  such policy’s construction o f  work (paid ‘standard’ work), they 

explicate how this construction means that the situation o f  most women in Europe remains 

unaddressed.
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These limiting factors can be summarised as follows. Firstly, the prevailing European gender 

contract ensures that the bulk o f unpaid caring work is carried out by women, whose possibility 

o f participation in paid work is thus severely limited. This gender division o f labour is 

reinforced by a dominant breadwinner model o f social and economic policy in many member 

states. Secondly, women provide the majority o f so-called atypical workers whose needs and 

concerns have been marginalised in equality policy in favour o f  a ‘standard’ worker norm. 

Thirdly, the overall thrust o f  the integration process is towards greater deregulation and the 

development o f  a two tier labour market in which already vulnerable female workers are likely 

to become even more disadvantaged. Finally, wom en’s weak political position, both at member 

state and at EU level, means that their concerns remained marginal to the main political 

agenda.

These contextual factors at both member state and EU levels are deep rooted and strong and 

would require more than sameness equality or the weak difference model o f  equality informing 

EU policy if significant change was to be achieved. Thus EU equality policy has been 

categorised as a weak strategy, which at best merely tinkers with the most overt forms o f 

gender asymmetry within the European labour market.

Prescriptive analyses

The third level o f  meso theory is composed o f prescriptive analyses o f  how to achieve real 

change, to create substantive as opposed to theoretical gender equality.

Certain common themes run through these prescriptive analyses. Firstly, implementation and 

enforcem ent o f existing equality provisions are identified as inadequate and often weak, but 

also as containing the possibility o f a more transform ative role. Secondly, a positive 

construction o f equality, such as the equivalence model, is advocated often in conjunction with 

advocacy o f  an equality agenda broader than gender and incorporating intersectional analyses. 

Thirdly, the issues o f power and agenda setting are identified as crucial, with a programme o f 

dem ocratisation at all levels being urgently required. Such em powerm ent o f  the excluded 

m ajority, including women, would inevitably result in new social policy addressing hitherto 

forgotten or marginalised issues. Finally, a new European citizenship would provide the legal 

and constitutional basis for such an expanded EU social dimension if  it were constructed to 

incorporate the type o f social citizenship envisaged by Lister. A radical programme o f  social 

citizenship would guarantee equality for all disadvantaged groups and take account o f the 

intersectionality between the category ‘wom en’ and other categories.
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So, to conclude, existing analyses argue that the prevailing conceptualisation o f  gender equality 

within EU law and policy needs both reconstruction and stronger reinforcement. The 

countervailing factors at EU and national levels are powerful and structural, so that a much 

stronger political will needs to be mobilised to renegotiate existing national and supra national 

gender contracts. Ideas have been developed which map out possible routes to such change, 

most especially through new models o f  equality and their incorporation into the concept o f 

European social citizenship. These analyses form the basis for some macro theorisation o f  EU 

gender equality policy.

Macro theory

EU gender equality policy still remains an under theorised field. However, based on these meso 

theoretical analyses, some macro theory regarding both the EU as a gendered project and EU 

supra state feminism has been developed (e.g. Duncan, 1996; Hoskyns, 1996; Pillinger, 1992; 

Walby, 1997. M ost such theory is dual systems theory stressing the interconnected importance 

o f  capitalism  and patriarchy. So it is argued that EU gender equality policy was developed 

within a gendered European integration process which was both capitalist and patriarchal in 

nature. The EU is, therefore, built on a foundation o f structured inequalities o f  various kinds, 

including gender inequality. Equality policy was then implemented in the context o f  unequal 

gender contracts in all the EU member states. It is further argued that while the national gender 

contracts vary, they do so only as modifications within the general category o f  capitalist 

patriarchy, institutionalised in law, politics, the economy and the family.

Table 1.3: Theorising EU gender equality policy

Concepts Fundamental macro 
structures

EU level EU gender contract patriarchy

capitalism

Member states level M ember states’ gender patriarchy
contracts capitalism
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Thus with regard to capitalism, it is argued that the European economy moved from a Fordist 

model in the 1970s, through a period of recession and restructuring during the 1980s and into a 

post Fordist model in the 1990s. This emergent European economy was characterised by a two- 

tier labour market with a core of secure, well-paid workers surrounded by a large periphery of 

insecure, low paid, less qualified workers. Further, it is pointed out that this restructuring has 

been accomplished at least in part on the basis of gender, so that core workers are most likely 

to be male, while female workers are most likely to be employed in the peripheral jobs. The EU 

project o f deregulation and competition within a single market is argued to have played a 

significant part in this transformation of European capitalism (Pillinger, 1992; Walby, 1997).

With regard to patriarchy, it is argued that the ‘gendered economism’ (Duncan, 1996) which 

predominates at EU level is mirrored by the ‘private world’ o f European families, where the 

unpaid work is carried out which keeps society in existence and paid workers functioning and 

procreating. Theorists emphasise both the social reality o f the caring burden carried mainly by 

women and the gender ideology which reinforces and underpins that domestic division of 

labour in gender contracts. This ideology often takes the form o f the ‘breadwinner/housewife’ 

model o f the family which is presented as a timeless construct and imposed on a fast changing 

and ever more complex and varied social world (Drew et al., 1998). The breadwinner model 

remains the building block o f many government policies in areas as diverse as economic 

development, welfare, taxation and employment policy. It constructs women as unpaid carers, 

and as particular kinds of workers when they take-up paid employment.

By contrast, it is argued that EU gender equality policy has remained more oriented towards the 

Fordist model o f the 1970s (Walby, 1997). It has been focused primarily on certain kinds of 

work -  paid work firstly, and then, within that category, paid work in the ‘standard’ form of 

full time, permanent employment. We have seen that it has, therefore, had little to offer the 

majority o f women either with regard to their large burden of unpaid caring work or to their 

position within the increasingly post Fordist labour market. It is recognised that efforts have 

been made to stretch the policy/law beyond sameness equality and towards difference equality 

especially through the use of the concept o f indirect discrimination but most theorists argue 

that these efforts have had only limited effect and do not significantly change the problematic 

equality paradigm.

Thus, the social reality of an unequally shared burden o f unpaid caring work with all its myriad 

implications, along with the gender ideology which reinforces and imposes a particular model 

o f  the family through state and supra state policies, are seen as key dimensions o f the
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asymmetrical European gender order. Yet it is argued that equality policy either pays little heed 

to this aspect o f wom en’s lives, or addresses it only in a marginal way.

Hoskyns (1996) describes, in detail, the historical roots o f this failure within the negotiations 

on the first gender equality initiatives o f the 1970s. On that basis, she em phasises that 

improving wom en’s participation in power and decision-making at all levels will be a critical 

element in the development o f  more effective policy to improve their situation. For Walby 

(1997) too, the outcome o f the conflict between EU post Fordist com petition policy and its 

Fordist social policy was not yet clear, although the general trend is to promote a macro level 

structural change in gender relations, which she terms the move from private to public 

patriarchy. That outcome would ultimately depend on gender politics, on the extent to which 

women succeed in ensuring that their interests are effectively represented at all levels from the 

local to the supra national. The promotion o f  a woman friendly EU social citizenship, such as 

that conceptualised by Lister is one possible way forward. However, it is clear from all the 

analyses, that the change needed to promote a more egalitarian gender contract in the EU is 

transform ative change at all levels, i.e. a confrontation with both patriarchy and capitalism.

Thus, the EU gender equality paradigm is categorised as that o f  neo liberalism with its 

em phasis on non-discrimination rather than on positive equality, on individual rights rather 

than group rights, on the public domain and on legal protection. This is argued to be the 

approach to gender equality which predominated in EU law and policy between 1957 and 1997. 

And it is argued with varying levels o f  emphasis that this paradigm is ineffectual when applied 

to the European economy and gender contract, based, as these are, on the inegalitarian 

structures o f  capitalism and patriarchy.

At the macro theoretical level, therefore, current theorisation o f  EU gender equality policy, 

based mainly on regulatory data, is largely situated within the dual systems theory tradition, 

giving equal emphasis to both patriarchy and capitalism as the basic structures o f  European 

society. Furthermore, both sides o f the member state/EU supra state dyad are theorised as 

equally important in understanding the role o f EU gender equality policy. Thus, the supra state 

role in developing and enforcing EU equality law and policy is m atched by m ember states’ role 

in implementation. This macro theoretical frame will be re-examined in Chapter 9 in the light 

o f  this dissertation’s findings regarding the neglected redistributional dimension o f  EU gender 

equality policy. In particular, it was hypothesised that the balance within the theory between 

the EU gender contract and those o f the member states will be altered by inclusion o f  the 

redistributional data. The findings o f this study confirmed this hypothesis.
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TRAINING AND THE GENDERED LABOUR MARKET

Introduction

EU redistributional equality policy was located within redistributional social policy, which 

mainly comprised funding for training through the ESF. It was thus specifically concerned with 

equality in training. Many theorists argue that training, including state training, has long been 

an important factor in the reproduction o f  the gendered labour market. They postulate that 

training actively contributes to the reinforcement o f  existing gendered patterns (Buswell, 1992; 

Lefebvre, 1992; Lorber, 1994; Phillips & Taylor, 1986; Rees, 1992, 1998, for example). So 

gender equality policy which is applied to training addresses a key reproductive site within the 

existing gender contract, and such policy has the potential to be an important force for moving 

from patterns o f  reproduction to patterns o f change within the gendered labour market.

In order to understand the task o f equality policy in attempting to change the reproductive role 

o f  training, it is important to understand the nature o f that role. In her overview o f  the historical 

development o f  the gendered labour market, Lorber (1994: 194-222) argued that the emergence 

o f  vocational and professional training was an important component in the reordering o f the 

gender hierarchy during the move from pre-industrial to industrial societies. This reordering 

was produced, in part, by the exclusionary mechanisms which were evolved during the 

centuries when training, along with paid work, moved out o f  the domestic sphere. Lorber 

argued that, within the ensuing industrial societies, training then played a primary role in 

maintaining a segmented labour market based on gender.

Focusing on the contemporary labour market, Rees (1992) argued that training continued to be 

crucial to the reproduction o f gender patterns. She categorised training as one o f  the three main 

sites at which gender segregation is reproduced, the others being recruitm ent and work 

organisation.

Gendered labour market: reproductive sites

1. Training

2. Recruitment

3. Work Organisation

Rees, 1992

Buswell also categorised training as a key reproductive site, especially with regard to young 

women, arguing that this was so because training: ‘stands between a gendered educational 

system and a gendered labour market -  leading girls from one to the o ther’ (1992: 82).
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My analysis o f  the literature (Buswell, 1992; Chisholm, 1992; Lefebvre, 1992; Lorber, 1994; 

Mahon, 1992; Phillips & Taylor, 1986; Rees, 1992; W ickham, 1981, for example) has been the 

basis for the development o f  a typology o f  this reproductive role o f  training within the 

gendered labour market. It was theorised as consisting o f  three clusters o f processes. The first 

o f  these clusters concerns the social construction o f skills, whereby some capacities are defined 

as skills and others are devalued, on the basis that they are considered to be natural attributes 

(such as w om en’s postulated ‘natural dexterity’, for example). The second cluster o f 

reproductive processes concerns the role o f training in facilitating either work access, or, 

conversely, its closure. The third cluster o f  reproductive processes concerns the use o f  

patriarchal power to prevent change in the field o f  training.

The overall role o f  each o f these clusters within the gendered labour market can be 

conceptualised as follows. The cluster o f  processes relating to the social construction o f  skill 

determines the boundaries o f  the relatively privileged field o f  skilled as opposed to unskilled 

work, especially for working class people. The gate-keeping cluster o f  processes controls entry 

into that field. The power cluster o f  processes polices both the field boundaries and the entry 

processes. Each o f  these reproductive clusters will be considered in further detail.

Table 1.4: Training’s reproductive role with regard to the gendered labour market: clusters

o f  reproductive processes

1. Gendered construction o f  skills

2. Gate-keeping, with regard to occupations, sectors and promotion

3. Patriarchal power used to prevent change

Gendered construction of skills

We have seen that the first cluster o f  processes relating to training as a reproductive site, 

involves creating the boundaries o f  the skilled work field through the social construction o f 

skills. In theorisations o f this cluster, a distinction is made between capacity as a gender neutral 

concept, on the one hand, and the dyad o f skill/natural attribute, on the other -  with 

skill/natural attribute theorised as deeply gendered constructs.

Lorber (1994) provides a summary o f this cluster. It includes the gendered construction o f 

some capacities as skills and others as natural attributes; the ideological association o f certain 

skills with gender identity; the devaluing o f female skills; the association o f  feminisation o f 

occupations with their categorisation as deskilled; the m onopolisation o f  certain skills by male
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workers; the use o f credentialism to legitimate labour force segmentation; the lack o f training 

opportunities within the female dominated, atypical forms o f employment such as 

homeworking or part-time work.

These themes recur in much of the literature. So, for example, Phillips and Taylor (1986) 

emphasised that:

... skill has become saturated with sex ... the equations -  men/skilled, 
women/unskilled -  are so powerful that the identification o f a particular job with 
women ensured that the skill content o f the work would be downgraded. It is the 
sex o f those who do the work, rather than its content, which leads to its 
identification as skilled or unskilled. (Phillips & Taylor, 1986: 62-3)

Mitter (1986) stressed the importance o f gender ideology in the construction o f female 

capacities as natural attributes rather than skills. Writing about the industrial development 

process which in many emerging economies has been based on female labour, she said:

The domestic skills and the resultant dexterity, for instance, which girls learn from 
their mothers are not intrinsically feminine b u t ... are socially invisible and 
privatised, and hence do not count as skills for rewarding jobs in a patriarchally 
dominated public world. (Mitter, 1986: 36-7)

Rees (1992) also challenged the categorisation o f much women’s work as unskilled. She too 

argued that the literature demonstrated that skill was in part constructed on the basis o f who is 

doing the work. In addition, valuation o f skills was determined by the way in which those skills 

were acquired. Skills obtained through education or formal training were more valued than 

skills considered to be ‘innate’ or skills learned on the job. Within this hierarchy o f skills, for 

example, Rees said that:

Time-served apprentices, however outmoded their skills, are respected and given 
the highest status in skilled work. Women tend to acquire their skills by other 
means ... Such training is rarely credentialised or valued. (Rees, 1992: 17)

Thus the set o f processes comprising the gendered construction o f skills provides an important 

component o f the reproduction o f the gendered labour market by delimiting the overall 

gendered field o f skilled work.

Gate-keeping role of training

The second cluster o f reproductive processes is that controlling access to the field o f skilled 

work through training’s gatekeeper role (Lorber, 1994: 222). This role has been identified as 

operating at the level o f whole sectors o f economic activity, as well as the levels o f specific 

occupations and o f promotion within employment. Lorber argued that in this way training is
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important in the overall structuring of the labour market on the basis of class, ethnicity and 

gender (1994: 221-2). The gatekeeping role of training can take a number of forms involving 

either direct or indirect exclusion of women. Direct exclusion includes laws, rules or practices 

which overtly state that women may not participate in certain forms of training. Indirect 

exclusion takes more subtle and complex forms, which usually involve the organisation of 

training provision on the basis of life cycles and life models which are supposedly gender 

neutral but in practice are closer to male than to female patterns.

The concept of life cycles refers to the patterns of movement through stages in the life of 

individuals and social groups. The concept of life models refers to the balance in the lives of 

individuals and social groups between paid work and other forms of work and responsibility. 

Life cycles and life models are closely connected, in that the balance between paid and unpaid 

work within the lives of men and women changes through the life cycle, with gender 

differences in life models being greater at certain stages of the cycle than at others. (See Allatt 

et al., 1987, for a collection of essays on gendered life cycles and life models.)

So, underlying training’s overall gate-keeping role there is an important 

temporal/developmental aspect, captured both in the concept of gendered life cycles, including 

life transitions, and in the related concepts of gendered individual career paths or social 

biographies. Female and male life cycles and social biographies differ in ways which are 

important for participation in training. Chisholm (1992) emphasised the usefulness of the 

concept of transitions in the individual life cycle, defined as processes of moving between 

social locations such as between childhood and adulthood. She pointed out that in Europe one 

of the main socially legitimated ways to make the youth to adult transition is through 

participation in education/training.

Thus two transitions in particular have been identified as important points at which training, as 

currently constructed, privileges male over female patterns and thereby excludes many women 

from participation. These are the transition from youth to adulthood, and the transition of adult 

women back into the paid workforce after they have taken time out from paid work for unpaid 

caring work. Rees (1992) emphasised that these transitions are deeply gendered processes. 

With regard to the transition of young women from education to paid work, Rees stressed the 

role of formal compulsory education in shaping and limiting young women’s attitudes towards 

jobs, careers and training. Although in the UK, for example, some training and pre-training 

initiatives had attempted to challenge these attitudes and to widen young women’s thinking 

about their futures, such initiatives were small scale, and had no impact on most school leavers 

In addition, the initiatives in girls’ training did not challenge either the domestic division of
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labour underpinning gender segregation in the workforce or the male oriented organisation of 

both training and work (Rees, 1992: 4-5). Thus, training in the first youth to adult transition 

phase, primarily resulted in the reproduction or exaggeration o f prevailing adult gender patterns 

within the lives o f young women entering the labour market for the first time.

Chisholm (1992) pointed out that there were some commonalties in youth transition patterns, 

the most important current example being the significant lengthening o f the transition period 

from youth to adulthood in most EU countries. However, she also argued that youth transitions 

are deeply affected by differences within the youth category, especially with regard to gender, 

class, ethnicity/race and European region o f origin. So, to achieve gender equality in training, 

the specificities o f youth transitions and youth turning points for girls and young women need 

to be understood, along with the intersection between these and the other types o f internal 

diversity within the general youth category.

The second important point o f transition in the female life cycle is argued to occur when 

mothers wish to return to the labour force after a period spent in childbearing and child rearing. 

Rees (1992) pointed out that the male orientation o f training provision traditionally constructed 

such women as a problem rather than a legitimate consumer group. She identified four specific 

issues as important for women returners because o f their position in the family and the labour 

market. Each o f these needs to be addressed if training provision is to be women-friendly. 

These issues are: that women returners tend to have low levels o f confidence; they need child 

care facilities; they have poor access to resources; they have little information about or access 

to the networks which lead to well paid secure jobs. It can be argued that some of these issues 

also apply to some men, most especially to long term unemployed men who require similar 

remedial training and support to those needed by women returners. So it is also important not 

to overemphasise the gender dimension to these processes and to distinguish gender processes 

from other factors.

However, these issues have long been recognised as key for women returners and the special 

courses for women returners have developed strategies for dealing with them. These strategies 

include the fact that most such courses are women-only; that various forms o f confidence 

building training are included in their curricula; that trainees are often consulted and/or 

included in the decision-making structure; that teachers are also female (Rees, 1992: 75-78). In 

addition, attention is paid to resourcing trainees, to providing appropriate childcare and to 

developing networks for accessing good jobs. However, this model o f women-friendly training 

must be systematically transferred to mainstream training provision if it is to have significant 

effect.
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With regard to the female life model, it is clear that the unequal domestic division o f labour 

constrains women’s choices, especially at certain phases o f the life cycle. Caring work in 

particular, whether o f children or o f the elderly, the ill, the disabled is often so arduous and so 

unsupported that women carers have no option but to leave paid work or cut back to part-time 

work. This analysis o f the impact o f unpaid work is equally applicable to women’s training 

choices, which are similarly constrained by such practical considerations as lack o f appropriate, 

including part-time, training courses and o f child and other care provision, as well as 

considerations o f mobility, accessibility and even simply o f provision itself. Overall, where 

mainstream training remains organised according to a male life model, many women, 

especially mothers with young children, cannot fit and so female participation is limited. Most 

importantly training needs to include both childcare provision and flexible timetabling in order 

to maximise women’s participation. Such change would also, o f course, facilitate those men 

who do not fit into the hegemonic male norm either.

This theoretical frame for the second cluster o f reproductive processes shows that equality 

evaluation and gendered analysis o f European training policy and provision require an 

examination o f the hegemonic understandings o f the life cycles and life models o f trainees or 

potential trainees. Women friendly training includes institutionalised recognition o f the 

specificities o f female as well as male life cycles and models. By contrast, insofar as most 

training privileges male norms, it disadvantages, reduces or even eliminates female 

participation. Such privileging acts as part o f training’s gate-keeping role, by perpetuating 

women’s current exclusion from sectors, occupations and promotional prospects and thus 

reproducing a gender segregated world o f paid work which disadvantages women.

However, it is also important to distinguish between the real differences which separate male 

and female life cycles and life models on the one hand and the ideology o f gender differences 

on the other. This ideology constructs discourses o f gender difference which are more extreme 

than the real differences, which conflate differences into timeless stereotypes and which deny 

the temporal and political dimension provided by the fact that most gender differences, being 

social and not biological constructs, are amenable to change. Critical analyses o f training 

policy and provision have revealed some of those ideological discourses, and how they shape 

training in ways which disadvantage women. The most important o f these are ideologies o f the 

family and o f gender identity.

The dominant ideology o f the family institutionalises an ideal model o f the family based on 

male breadwinner, female homemaker and dependent children. Despite this model’s growing
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disconnection from the lives o f the majority o f people in society it permeates state training 

policies at all levels (Drew et al, 1998; Rees, 1992). Its stereotypes interact with the ideology 

o f work in order to construct women as particular kinds o f participants in the paid labour force 

(transient, uncommitted, unreliable, marginal, unnecessary, suitable for a limited range o f jobs 

only, and so on). This construction is then used to justify male oriented policy in training and 

other spheres including the lack o f attention to the possibilities and particularities o f female 

oriented training provision.

However, the ideology which constructs women as dependants within the family and as 

marginal participants in the world o f paid work, must be distinguished from the material 

realities o f both paid and unpaid work which constrain women’s choices (Rees, 1992). This 

distinction allows for a conceptualisation o f gender difference which includes the possibility of 

diversity as well as commonality among women; o f individual action and choice as well as 

social constraint; and o f large areas o f possible social change rather than the powerlessness of 

biological determinism. Most importantly, it also allows for problematisation o f male life 

cycles and life models, as well as deconstruction o f women’s caring role (into necessary and 

unnecessary care work, for example) and thus a recognition o f the potential o f other social 

strategies for organising care work which could significantly reduce women’s burden.

Along with the ideology o f the family, the ideology o f gender identity, o f masculinity and 

femininity, is also important in the field o f training. Buswell (1992) argues that individual 

career paths are determined by a mixture o f personal choices and outside interventions. But for 

Buswell, as for Rees, those personal choices are structured in turn by social forces, including 

the force of gender ideologies which attach concepts o f masculinity and femininity to particular 

activities. This association o f gender identities with particular activities, which is often 

enforced through homophobic as well as sexist bullying, exercises a strongly determining force 

in the career choices o f men and women. It has a particularly constricting effect on the choices 

o f young women during their transition to adulthood, pushing them into the same narrow range 

of less rewarded occupations as that o f their mothers’ generation.

Patriarchal power

The third cluster o f processes relating to training and the reproduction o f the gendered labour 

market concerns the exercise o f power to maintain gendered training. Patriarchal power in the 

field o f training ranges across the spectrum from the macro level, o f male bureaucracies and 

political elites which devise and implement male-oriented training policies, to the middle level 

o f masculinist organisational culture and the micro level creation o f hostile or unsuitable 

training environments. The most extreme form of the latter would be the bullying, sexual
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harassment and violence which are sometimes used against women attempting to train in non 

traditional fields. This cluster, therefore, underpins the other two reproductive clusters o f the 

construction o f skills and training’s gate-keeping role. In its turn it is legitimated by various 

ideologies o f gender. Thus, for example, Phillips and Taylor (1986) argue that in a process of 

resistance to deskilling during the development o f post Fordism during the 1980s, male 

workers invoked gender ideology so that ‘craft has been increasingly identified with 

masculinity, with the claims o f the breadwinner, with the degree o f union strength’ (1986: 63). 

The privileging o f male norms and skills through the use o f institutionalised male power, 

including that within Trade Unions, is thus a key to understanding gendered training.

To summarise, training theory argues that training has been retained as a force for the 

reproduction o f the asymmetrically gendered labour market through the exercise o f patriarchal 

power from macro to micro levels. The particular reproductive role o f training has been firstly 

to create the field o f skilled work through gendered construction o f skill especially through 

gendered credentialism. The second aspect o f training’s role has been to act as a gatekeeper to 

that field and thus to exclude or limit female participation in sectors, occupations and 

promotional opportunities. The gatekeeper role is exercised less through direct exclusion of 

women than through indirect exclusion through training provision which ignores female life 

cycles and life models. Patriarchal power at all levels reinforces and maintains these processes.

Gender/Equality in Training

This theoretical framework provides the basis for evaluating gender equality law and policy in 

the field o f training. I argue that, for equality policy to end training’s reproductive role, it 

would need to impact on all three aspects o f that role. So, firstly, equality policy as applied to 

EU funded training policy and provision 1971-97, will be evaluated to determine the extent to 

which it challenged the prevailing construction o f skill and affirmed the value o f women’s 

capacities as well as those o f men. Secondly, with regard to training’s gate-keeping role, 

equality policy would have had to dismantle not alone direct barriers but also the indirect 

barriers to women’s participation in training such as the privileging o f male life cycles and 

male life norms within training provision. The gender deficit within all levels o f training policy 

and provisions would also have to be addressed in order to reduce the patriarchal power and 

control which underpins all the above processes.

CONCLUSION

This chapter hypothesised that application of the Majone model o f general EU social policy to 

EU gender equality policy would lead to retheorisation o f EU supra state feminism on the basis
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of redistributional data and findings. Current meso and macro theories o f EU gender equality 

policy were discussed prior to testing them in later chapters on the basis on the redistributional 

findings. This discussion was framed within general theories o f the EU as a new form of 

governance and o f gender equality policy as the form taken by EU supra state feminism in 

response to the political pressure exerted by second wave feminism.

The neglected redistributional dimension o f EU gender equality policy was shown to relate to 

the field o f EU funded training. It was further shown that existing theories o f the role of 

training categorise training as a key site for the reproduction o f the gendered labour market. A 

model for understanding this reproductive role was developed from the literature, consisting of 

three clusters o f reproductive processes. This was used as the basis for creating a model of 

transformative equality in training policy which would comprehensively tackle all three 

clusters, in the light o f which EU funded training will be analysed. Chapter 2 will begin the 

specific examination o f redistributional equality policy by discussing the literature on such 

policy.
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CHAPTER 2; LITERATURE REVIEW

INTRODUCTION

Chapter 1 hypothesised that, since EU gender equality policy is composed o f two analytically 

distinct categories, regulatory and redistributional policy, full understanding o f this policy field 

must incorporate the particularities o f both policy dimensions. This chapter examines the 

current state o f knowledge regarding EU redistributional gender equality policy, both at the EU 

level and in relation to the member state chosen as a case study for this dissertation: the 

Republic o f Ireland. It presents detailed evidence for the argument that the general literature on 

EU equality policy does not fully conceptualise or analyse the redistributional dimension of 

such policy, so that it theorises equality policy on the basis o f a partial analysis. It further 

shows that the specialised literature on EU redistributional gender equality policy is very 

limited.

So the EU section o f this literature review considers the literature on EU redistributional 

gender equality policy under two headings. Firstly, the general literature on EU gender equality 

policy is discussed and, then the relatively sparse specific literature on redistributional equality 

policy will follow. It will be shown that the general literature pays little attention to the 

redistributional aspect o f EU equality policy and, therefore, builds its understandings on an 

unproblematised assumption that what is true of regulatory equality policy is true also of the 

redistributional. On the other hand, the literature on EU redistributional equality policy pays 

attention to the specificities o f this dimension but has not yet fully integrated that 

understanding into an analysis or theorisation o f EU gender equality policy as a whole, 

although Rees (1998) lays important groundwork for such an understanding. This dissertation 

continues this process, begun by Rees, o f developing the substantive basis for a comprehensive 

and holistic understanding o f EU gender equality policy, both regulatory and redistributional.

The third section o f this chapter considers the literature on EU redistributional gender equality 

policy in the Republic o f Ireland, along with literature on gendered training in that member 

state. This section provides the research context within which the Irish case study (Chapters 6 

to 8) is located. It will be shown that, as at the EU level, the literature on EU redistributional 

gender equality policy in the Irish context is relatively underdeveloped.
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LITERATURE ON EU GENDER EQUALITY POLICY 

General literature

Within the general literature, EU redistributional gender equality policy received little 

attention. In some cases (Duncan, 1996; Ellis, 1997; Walby, 1997; Ward, 1996, for example), 

the redistributional was barely mentioned, while in others (Gardiner, 1999; Hoskyns, 1996; 

Pillinger, 1992, for example) it is adverted to, but only as an undifferentiated part o f the overall 

analysis.

Thus Pillinger discussed some detailed aspects o f redistributional equality policy, such as the 

introduction o f the NOW programme of special funding for pilot women’s training projects 

(see Chapter 4) in the 1990s (1992: 135-6) and the critiques by the European Parliament o f the 

overall ESF approach to gender issues (1992: 154). Hoskyns mentioned the ESF in her analyses 

o f developments in overall EU social policy (1996: 50, 80) and o f the gradual 

institutionalisation o f gender equality as a response to women’s political advances (1996: 109, 

151). Gardiner emphasised the impact o f the EU philosophy underpinning structural fund 

interventions on the gender contract in member states such as Ireland (1999: 43).

However, even such acknowledgements o f the redistributional aspect o f EU equality policy fall 

far short o f an analysis or theorisation o f its particularities. Rather, theory is built around the 

regulatory dimension and it is assumed that such theory also applies to the redistributional. 

Further, such undifferentiated analysis ignores the possible implications o f specific aspects of 

the redistributional for overall understandings o f EU equality policy. Thus the three levels of 

substantive analysis o f EU gender equality policy and their findings (Chapter 1), are 

unproblematically assumed to apply to its redistributional dimension without being informed 

by its specificities. We have seen that these interconnected levels take the form of internal, 

contextual and prescriptive analyses.

We have seen that the internal analyses examined and deconstructed the various equality 

discourses informing EU policy, and considered the problems o f implementation o f equality 

policy (Chapter 1). They stressed the limited nature o f EU equality discourses, long dominated 

by sameness equality, with a neglected and underdeveloped element o f difference equality and 

a discourse o f women as an undifferentiated, unitary category. But they also pointed out the 

ways in which that discourse and its implementation gradually moved back to the more 

transformative ideas which had been discussed in the mid 1970s based on difference equality 

and even equivalence. This occurred through developments such as broadening the 

interpretation o f the legal concept o f indirect discrimination; extending equality provisions to 

cover atypical workers; developing concepts of mainstreaming and equal opportunities;
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deconstructing the category ‘women’ in order to acknowledge the specific employment and 

training needs o f some sub categories such as ethnic minority women, disabled women. They 

also emphasised the weaknesses o f EU implementation, most especially in the areas o f group 

rights, monitoring and sanctions.

We have also seen that the contextual analyses argued that EU integration was a gendered 

process based on structural inequalities including gender inequality. They also stressed the 

importance o f member states’ gender contracts and the weaknesses o f EU equality policies in 

the face o f these deeply embedded structures. Lastly, the prescriptive analyses proposed ways 

in which EU gender equality policy could be rendered more effective: most especially through 

improved implementation o f existing equality provisions; a reconstruction o f the EU gender 

equality paradigm; development o f a women-friendly EU social citizenship; and/or promotion 

o f participatory democracy at EU level to facilitate the emergence o f new political agendas, 

based on the needs o f currently disadvantaged and excluded social groups.

It was proposed in Chapter 1 that there were two central questions to be addressed by such 

analyses regarding EU gender equality policy: firstly, has this policy resulted in significant 

change in the EU gender order and secondly, if so how can that change be theorised? We have 

seen that the answers proposed in the literature are, broadly, that gender equality policy has 

produced some change in the EU gender order but that such change has not been 

transformative. So, it is argued that the EU gender equality policies have been ineffectual in 

preventing the reproduction o f gendered paid work patterns. Further, we have seen that macro 

level theorisation o f change in the EU gender order since the 1970s attributes this failure to the 

double effects o f both capitalism and patriarchy in the EU gender contract, and the 

inadequacies o f equality policies in the face o f such dominant social structures at both member 

state and EU levels.

This dissertation examines whether these three levels o f analysis in the general literature, and 

the theoretical understandings which they produced, convincingly show similar patterns when 

applied to redistributional equality policy or whether this neglected data will highlight 

inadequacies or gaps in current understandings o f EU gender equality policy, as suggested by 

the Majone model.

L iteratu re  on EU redistributional gender equality

In addition to the general equality literature considered both in Chapter 1 and in the previous 

section, three further studies were relevant to this dissertation. Two o f these took the form of 

substantive evaluations o f EU funded training which also incorporated some useful theoretical
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framing (Lefebvre, 1992; Rees, 1995). They will, therefore, be considered in this chapter as 

well as providing statistical and qualitative data for reinterpretation in Chapters 4 and 6. A 

third study (Rees, 1998), building on one of these evaluations, begins the work of analysing 

and theorising the redistributional dimension of EU gender equality policy.

The first study to be considered is that entitled Evaluation o f Women’s Involvement in 

European Social Fund Co-financed Measures in 1990 (Lefebvre, 1992). This research was 

carried out during 1991 by a team of experts from each of the EU member states, under the 

overall co-ordination of Marie-Christine Lefebvre. The Lefebvre report provided the first 

comprehensive overview of the gender dimension of the structural funds since the introduction 

of that dimension in the early 1970s, and, as such, provides data for this dissertation. However, 

at this point, it is relevant to summarise the main findings of the study with regard to aspects of 

the reproductive role of training in the gendered labour market as outlined in Chapter 1, i.e. the 

gendered construction of skills; gate-keeping in relation to sectors, occupations and promotion; 

patriarchal power in the field of training.

With regard to the social construction of skills and related factors of gendered credentialism, 

the report noted that the ESF was not acting effectively to reduce this aspect of training’s 

reproductive role. The report advocated a reconstruction and revaluation of female skills rather 

than an overemphasis on the alleged handicaps and shortcomings of the female labour force 

(Lefebvre, 1992: 106). It pointed to evidence that older women themselves questioned the 

emphasis on training which channelled women into non traditional occupations and instead 

sought a more realistic and just evaluation of their own traditional occupations and skills 

(Lefebvre, 1992: 25).

On training as a form of gate-keeping in the gendered labour market, the findings of this study 

were stark and unambiguous in saying that EU funded training had reinforced inequality:

ESF co-fmanced schemes are not neutral or asexual, but reproduce the 
discrimination observed in the labour market. Specific schemes alone are not 
enough to reverse the discriminatory tendencies which we have observed. Indeed 
they are in only a marginal position in the programming process and, other than in 
Denmark, the Netherlands and one or two German Lander, only involve a few 
beneficiaries. (Lefebvre, 1992: 32)

The focus of the study was primarily on documenting this reproductive effect both 

quantitatively and qualitatively, and on demonstrating the ineffectual application of 

redistributional gender equality policy at supra national, national and local levels. However, the 

study also proposed detailed explanatory factors. So the report emphasised the failure to 

incorporate the lessons of pilot women’s training schemes into mainstream provision; the
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absence of the accompanying services, such as childcare, required if women are to be enabled 

to participate in training; and the overall construction o f mainstream training provision on the 

basis of a male life model. Most revealingly, with regard to childcare, the report noted that 

many member state training bodies, especially those in the peripheral regions, seemed to have 

remained unaware o f the availability of ESF funding for childcare provision (Lefebvre, 1992: 

25).

Overall the report said that

The fact that the female dimension is only taken into account in specific measures 
is at variance with the strategy of mainstreaming (horizontal integration of women 
in all aspects o f the Community’s structural policy) which is a feature of the third 
medium-term equal opportunities programme. (Lefebvre, 1992: 32)

So, the report concluded that what was required was a full mainstreaming o f gender equality 

and an integration o f the female dimension into the overall planning process for EU funded 

training. Thus the study advocated a policy which resembled the equivalence model o f gender 

equality (Lefebvre, 1992: 107).

To summarise, the Lefebvre study argued that, despite gender equality policy, EU funded 

training programmes in the early 1990s still contributed to the reproduction rather than 

transformation o f the gendered labour market. It advocated the challenging o f gendered skill 

construction rather than the hegemonic policy o f accepting current skills valuations and 

pushing women towards male occupations. It further found that general training policy and 

provision was unaffected by the experiences o f pilot projects. Such projects remained marginal 

to the mainstream EU funded training programmes, despite rhetoric to the contrary.

The second evaluation o f an aspect o f EU redistributional equality policy, by Teresa Rees 

(1995), had a narrower focus than the Lefebvre study, which had covered the mainstream 

structural funds. Rees was concerned with the gender dimension o f a range o f special EC 

training programmes, including the NOW programme. However, her study is useful in that it 

provided a comprehensive prescriptive analysis o f overall EU funded training derived from this 

study of the special programmes. It thus fleshed out with detailed proposals, the Lefebvre 

argument that the lessons o f the special women’s training programmes needed to be applied 

across the structural funds. This analysis was also repeated in Rees’ larger study (1998) on the 

EU and training.

Rees’ findings reiterated the reproductive role o f EU funded training. She pointed out that 

women’s training had become an urgent economic priority through out the Union’s member
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states, as well as being a social justice issue and that on both these criteria EU funded 

programmes were underdeveloped since:

Women’s participation in the programmes reflects the inequality o f the outside 
world and possibly further deepens gender segregation in skill levels and 
occupations. (Rees, 1995: 4)

Rees argued, therefore, for a move beyond equality o f opportunity and towards equality of 

outcome, since the existing equality model was clearly inadequate. Just as the world o f work 

was built around sets o f assumptions about work organisation, skills, working hours, etc., 

which privileged the male norm, so too was the world o f training. Therefore, Rees said, what 

was required was to gender-proof training provision. While positive action initiatives such as 

IRIS and NOW were useful in providing models and developing expertise, they remained small 

scale and separate, so Rees concluded that

While individual projects tailor-made for women’s needs are essential, the broader 
impact on women’s training is bound to be limited, unless greater efforts are made 
to take on board positive action practices more widely. (Rees, 1995: 9)

Rees proposed a three tier strategy for improving the gender equality performance o f the EU 

programmes she researched and, then, o f EU funded training programmes in general. The three 

levels o f recommendations which she made were as follows: first, what she termed ‘tinkering’ 

with equal opportunities (e.g. improving equal access and gender monitoring); second, what 

she termed ‘tailoring’ programmes to meet women’s training needs (e.g. providing childcare 

and appropriate guidance and counselling); third, ‘transforming’ all training provision to take 

account o f female as well as male requirements and life cycles. These stages might also be seen 

as forming what Cockbum (1991) termed a short equality agenda (tinkering and tailoring) and 

a long equality agenda (transforming).

In her first tier o f proposed change, i.e. the ‘tinkering’ stage, Rees pointed out that EU training 

programmes had begun with a commitment to gender equality during the 1970s. However, as 

the programmes grew, that commitment became scattered and neglected. The most immediate 

task, therefore, was to co-ordinate and to focus the equality dimension as effectively as 

possible. This would include ensuring clear equality statements for each programme at all 

levels, effective and systematic gender monitoring at all stages and levels, and developing 

evaluation criteria which included an equality component.

The second level of change, which Rees termed ‘tailoring’, would emphasise the use o f support 

measures and sanctions to ensure attention to gender equality in every aspect o f training 

provision. The support measures would include training in gender equality for all staff involved
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in training provision; special projects to train women trainers in non-traditional skills, 

especially in the areas o f technology and management; funding for services which would assist 

women trainees to progress to their full potential; providing information and research on good 

practice; using existing expertise more effectively and giving better attention to accompanying 

measures such as childcare, equality training for employers, guidance services. The sanctions 

aspect would be applied through a proposed new equality audit unit which would conduct spot 

checks and reviews; provide advice and assistance; apply sanctions such as appearance before 

the audit unit, withdrawal o f funding, imposition o f fines etc. The unit would also assist in the 

development o f equality performance indicators and output measures (Rees, 1995: 20-21).

The third level o f change, termed ‘transformation’, provided a more long term strategy 

‘designed to make women’s training needs and the realities o f their daily lives centre stage in 

the design o f programmes’ (Rees, 1995; 21). Rees envisaged three main aspects to the 

transformative approach. Firstly, the foundations laid in the previous two stages would be built 

upon, i.e. clear objectives, effective gender monitoring systems, expertise and support at all 

levels through all training bodies. Secondly, where existing structures and systems were shown 

to be inappropriate for women’s needs and lives, they would be transformed in order to be 

women-friendly. Such changes would also be oriented towards known and predicted skills 

shortages and informed by the work o f a proposed new European laboratory o f women’s 

training. Finally, evaluations would be carried out into the quantitative and qualitative 

dimensions o f women’s training experiences with particular attention paid to changing the 

culture o f training organisations (Rees, 1995: 21). All these levels would be included within a 

long term strategy o f mainstreaming women’s training throughout all EU funded programmes, 

which would then act as a catalyst to member states and thus help to fill the skills shortages 

which threatened the EU’s international competitiveness (Rees, 1995: 26).

Rees also made a useful and relevant distinction between positive action and positive 

discrimination. The former had long existed within EU redistributional gender equality policy 

in the form, for example, o f the pilot training projects already mentioned. The latter would seek 

to compensate for past discrimination by such mainstream tactics as quotas and the unequally 

favourable treatment o f groups which had historically experienced discrimination. Rees said 

that these positive discrimination strategies were used in the North American countries but 

were rare in EU member states and in some cases might be illegal. However, she failed to 

recognise, firstly, that the ESF had long been a form of positive action in itself and, secondly, 

that it had used positive discrimination since 1982, especially age related and regional quotas, 

although it had been very resistant to using similar strategies with regard to gender (Chapter 4).
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Like Lefebvre, Rees also problematised the gendered construction o f skills as a basic 

compotvetvi of tVve g,endered labour market. altVvoû lv slve did tvot clearly Irvte^rate this ItvXo her 

transformative model:

The argument here is that the problem is not so much the gendering o f 
occupations, or in this case, o f training opportunities, but in the differences in 
status afforded skills and activities normally associated with one or other o f the 
two genders. (Rees, 1995: 10)

So, Lefebvre (1992) and Rees (1995) augmented the general literature on EU gender equality 

policy with specific descriptions and analyses o f EU funded training. They argued that the ESF 

had been a force for the reproduction rather than the transformation o f the gendered labour 

market. They also provided some elements o f the required three level analysis o f EU 

redistributional equality policy to parallel that in the general literature, most especially at the 

internal and the prescriptive levels. But further research and analysis at all three levels as 

provided by this dissertation (Chapters 4 and 5) were required, before overall conclusions 

could be drawn regarding the redistributional as compared with the regulatory dimension o f EU 

gender equality policy.

A further study by Rees (1998), already mentioned in the theoretical discussion in Chapter 1, 

came closest to answering the research question underlying this dissertation. In this study, Rees 

analysed EU gender equality, training and employment policies, and the interactions between 

them. She extrapolated from her model o f equality in training, outlined above, by arguing that 

it corresponded to various phases in EU redistributional gender equality policy development. 

Thus, she connected her ‘tinkering’ phase with EU equal treatment laws and policies o f the 

1970s, which she argued were mainly based on sameness equality and which focused on equal 

access. She correlated her ‘tailoring’ phase with EU strategies o f positive action during the 

1980s and early 1990s, and less developed uses o f positive discrimination in favour o f women. 

Finally, she argued that her ‘transforming’ phase corresponded to the aspirations, though not 

yet the reality, o f the mainstreaming policies introduced in the 1990s. She further related these 

most recent developments to other EU policy developments in such areas as social citizenship 

and the promotion o f a knowledge-based economy as a competitive strategy in the context of 

globalisation.

Rees’ main focus was on the prescriptive level o f analysis, and, in particular, on those pilot EU 

training programmes which could provide a usefiil model for changing the role o f training.

Thus her greatest concern was the future, with how mainstreaming could be implemented to 

produce a paradigm shift in training. As a result, Rees’ analysis was less satisfactory with 

regard to the trajectory through time, o f the structural funds as a whole and the role o f gender
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equality policy in that context. While she provided some useful internal analysis of 

redistributional equality policy, her analysis of policy implementation was less complete and 

her developmental argument did not give full recognition to the contestations which took place 

in the 1970s and 1980s regarding sameness and difference equality models. Thus the regression 

o f the 1980s was understated. Similarly, her contextual analysis o f the impact, on this policy 

field, o f both the EU integration process and member states’ gender contracts had some 

important gaps.

So Rees’ study did not pay full attention to the implications at an analytic or theoretical level, 

of the strongly reproductive role o f EU redistributional policy within the gendered European 

labour market, despite equality policies o f various types. My argument is that such analysis is 

key to understanding EU gender equality as a whole. This dissertation, therefore, adds to the 

analysis begun by Rees, o f EU redistributional equality policy as a distinct subject o f inquiry. It 

also examines its characteristics and trajectory as a necessary step towards full theorisation of 

EU gender equality policy.

Two central questions needed to be addressed by analyses o f EU gender equality policy; did 

this policy produce significant change in the EU gender contract? and, if so, how can that 

change be theorised? We have seen that the answers proposed in the general, regulatory-based, 

literature are, broadly, that gender equality policy produced some change in the EU gender 

contract but that such change was not transformative. Further, we have seen that macro level 

theorisation o f the EU gender contract since the 1970s attributes this reproduction rather than 

change to the double effects o f both capitalism and patriarchy, and the inadequacies o f equality 

policies in the face o f such dominant social structures.

The redistributional literature has provided some answers to these same questions with regard 

to that neglected dimension, pointing out the failure o f such policy to produce gender contract 

change and the changes needed to make such policy more effective in the future. Theorisation 

of such failure has also been offered but has tended to focus primarily on the 1990s and to be 

based on a rather crude and undifferentiated portrayal o f the historical trajectory o f 

redistributional equality policy before that date. The theoretical understandings offered, 

therefore, are built on a snapshot view rather than an analysis containing a fully developed 

temporal and developmental component.

This gap is addressed by this dissertation. It will be asked whether the apparent similarity 

between the regulatory and the reproductive dimensions o f EU gender equality policy is 

confirmed by a more detailed investigation o f the redistributional, thus casting doubt on the

41



Majone model o f EU social policy. Or, alternatively, this similarity between the policy’s two 

dimensions will be shown to be more apparent that real, thus confirming Majone and creating 

the need for new or at least modified theorisation o f EU gender equality policy as a whole.

LITERATURE ON TRAINING, GENDER EQUALITY AND THE GENDERED LABOUR 

MARKET IN THE REPUBLIC OF IRELAND

The Irish case study provided in this dissertation analyses the impact o f EU redistributional 

gender equality policy in the context o f the Republic o f Ireland. Since that case study focuses 

on Irish training policy and provision, this section provides an overview of literature on 

gendered training in Ireland.

To summarise, there have been three major gender analyses o f Irish training policy and 

provision during the time frame covered in this dissertation, 1973-97. These studies are: Mahon 

(1992), the PEU (1994) and the CWC/NICVA (1996), and one which preceded this time frame 

but provided a useful backdrop to the current study, i.e. Wickham (1981, 1982, 1986). In 

addition. Cousins (1996) examined particular aspects o f gender equality law relating to indirect 

discrimination in access to Irish training. I will give an outline o f the main findings o f each of 

these studies before drawing some overall conclusions.

Wickham’s research (1981, 1982, 1986) provided the earliest gendered analysis o f Irish 

training policy. The timeframe of her substantive data ended in 1972. So it concluded prior to 

Ireland’s entry into the EU and prior to the introduction o f gender equality provisions at both 

Irish and EU levels. But her research provided a very useful backdrop for this thesis and her 

findings made possible a comparison o f gendered training policy and provision pre and post 

equality policy.

Wickham challenged the assumption in the literature that state training policy and provision 

was shaped by the technical demands o f industry, for example through skills training in the 

manufacturing sector. She argued that an examination o f the role o f women in Irish 

manufacturing up to 1971 created doubts about the veracity o f this assumption. To demonstrate 

this she examined that role, its relationship to training policy developments and the reasons for 

women’s absence from training provision despite the importance o f their role in the industrial 

sector.

With regard to women’s role in Irish manufacturing, Wickham pointed out that, between 1926 

and 1966, Irish female manufacturing employment doubled from 31,400 to 63,100. This change
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meant that, while, in 1926, manufacturing accounted for 9.5% of female employment, by 1966 

this had risen to 22.45% and that by 1966 more women were employed as factory operatives 

than in any other occupation. So women formed the majority o f workers in such industries as 

clothing, tobacco, linen production, confectionery and paper making. Certain jobs were 

perceived as ‘feminine’, i.e. semi-skilled or unskilled assembly line work which relied on 

women’s perceived dexterity and allegedly higher boredom thresholds. For women themselves, 

such work was more attractive than domestic service (the previous main female occupation) 

because they saw it as less menial, with fixed hours, shorter days and more companionship. For 

employers, the women workers had the attraction o f being cheaper, since, in 1938, women were 

paid 54% men’s average industrial wage, and by 1966 that had only risen to 57%. In addition, 

greater mechanisation and a more fragmented industrial process resulted in the recruitment o f 

women into formerly male preserves.

So, Wickham concluded that women were an important source o f labour for both old and new 

industry in Ireland from the 1930s to the 1960s (see also Connolly, 1999: 80-82). Yet her 

analysis o f the relationship between Irish training policy and women’s role in manufacturing 

showed that this role did not inform such policy. Wickham pointed out that early state 

involvement in training, based on the Apprenticeship Acts o f 1931 and 1958 focused only on 

male craft workers, so that even by 1973-4 there were only 18 women among 2,448 apprentices 

being trained at the training centres run by AnCO, the State training authority. Yet the new 

employment policy o f the 1960s meant that women in the older industries were threatened with 

redundancy while the new industries sought cheap female labour. Wickham argued that the two 

policy areas o f ameliorating redundancy and attracting foreign investment were central to 

debates about state intervention in training during the 1960s, yet those debates, as well as 

training provision itself, almost totally ignored female workers’ needs. The 1965 Industrial 

Training Act had taken on board wider concerns than those o f the traditional craft sector, most 

especially the belief that the process o f industrialisation required an investment in improved 

skills among the workforce and that training was a key strategy for reducing unemployment. 

Yet women’s training was excluded from training policy, despite both their important role in 

industrial employment and their vulnerability to unemployment (see Connolly, 1999; Larson 

Pyle, 1990, for similar arguments regarding contemporaneous state industrial development 

policy).

Wickham suggested a number o f explanations for this exclusion o f women from State training 

policy. Firstly, she said that the new industries were multinational subsidiaries with a limited 

range o f functions, which did not need high levels o f skill. So the women who worked in these 

factories were not trained because they did not need to be. Secondly, she argued that the 

dominant ideas about industry and about skills were permeated with the notion o f sexual
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difference. Women’s skills were seen as being acquired informally through the home and were 

socially invisible and privatised. So they were constructed as natural attributes rather than as 

skills and investment in women was seen as unprofitable or as a form o f social consumption. 

Thirdly, domestic ideology and the huge numbers o f male unemployed operated against the 

interests o f women. Male unemployment was considered to be the main political problem and 

training policy was developed to respond to that political problem and not to the technical 

demands o f industry.

Wickham concluded that it was only in the 1970s, through both the first Commission on the 

Status o f Women (CSW) and the EU, that women became a social and political force (see also 

Mahon, 1995; Connolly, E. 1999; Connolly, L. 1996). This brought change in training policy, 

but at a price, in that the focus on equality occluded the facts about female involvement in Irish 

industry:

... the background to their (women’s) arrival on the political scene has meant that 
arguments for developments in their favour have tended to be couched in terms of 
equity. The importance o f their contribution to the industrial development of 
Ireland still remains in the background. (Wickham, 1981: 157)

So Wickham’s research emphasised that Irish State training policy and provision was shaped 

by other factors besides a changing economy, sometimes to such an extent that training policy 

worked to the detriment o f that economy. She illustrated that argument with an analysis of 

women’s training pre 1972. Her explanation for the neglect o f women’s training despite their 

important role within Irish industry emphasised political factors, as well as what is now termed 

the gender contract (e.g. Connolly, 1999; Hirdman, 1994), which was based on the breadwinner 

model. She further stressed the importance o f skills construction and o f gender ideology in 

reinforcing the reproductive role o f training within the gendered labour market.

The second study to be considered, and the first to fall within the timeframe covered by this 

dissertation, is that o f Mahon (1992), an unpublished and confidential report, which formed 

part o f the overall EU evaluation o f women in ESF funded programmes in 1990 discussed 

above (Lefebvre, 1992). M ahon’s Irish evaluation was the first research on gendered Irish 

training since Wickham, and thus provided the first comprehensive overview o f EU funded 

training in Ireland in the context o f gender equality laws and policies introduced since Ireland’s 

accession to the EU in 1973. Mahon’s findings demonstrated the limited effects o f gender 

equality policy in the intervening decades, and the strong continuity o f gendered training 

patterns in Ireland post 1973.
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Overall, Mahon found that EU funded training in Ireland in 1990 had reproduced, and even 

exaggerated, gendered work patterns, being similarly characterised by low female participation 

rates, as well as by horizontal and vertical gender segregation patterns. The bulk o f her report 

was concerned with providing a detailed picture for 1990 o f these gendered patterns through 

statistical data, which is more fully considered in the Irish case study, especially Chapter 6.

In her analytic comments, Mahon categorised Irish equality in training policy as ‘integrationist’ 

a term similar to Hoskyns’ ‘negative integrationism’, meaning the simple removal o f direct 

barriers to women’s participation in training programmes without attention to indirect barriers 

or the need for positive action. Indeed, Mahon (1992: 16) reported a misperception on the part 

o f Irish training providers that positive action was illegal under Irish equality law, even though, 

as we shall see (Chapter 5), Irish law specifically permitted such action to improve women’s 

participation in training, as well as in employment.

So, Mahon argued that a sameness equality model predominated in Ireland up to the early 

1990s. In that context important aspects o f indirect discrimination remained unaddressed, most 

importantly: access rules based on the discriminatory unemployment register (see also Cousins, 

1996, below, for a detailed analysis); an unquestioned male norm which shaped training 

provision to the particular detriment o f mothers; complete lack o f appropriate ancillary services 

for women trainees, most especially childcare services (despite the availability o f ESF funding 

for such services); an androcentric culture pervading training policy bodies and training 

providers; nepotistic, as opposed to meritocratic, entry routes especially into craft 

apprenticeships. In addition, Mahon noted that the gendered construction o f skills remained 

unchallenged.

The Irish training system remained relatively secretive about its gendered patterns, with 

gendered statistics difficult to obtain, no gender research or monitoring being conducted, no 

formal representation o f women’s organisations or gender equality bodies on the monitoring 

committees or other representative bodies. In short, Mahon stated that Irish training was 

characterised by a severe gender power deficit and by the ‘omission and neglect o f the woman 

dimension’ (1992: 18) and that this neglect had particularly adverse effects on working class 

girls and women (1992: 29).

So, based on 1990 data, Mahon’s research showed that despite expansion o f the training sector 

since the early 1970s and despite equality policy and legislation, the overall picture with regard 

to women’s training was similar to that analysed in Wickham’s earlier research. Her analysis 

focused on the sameness equality model used in Irish training, and the failure to tackle either 

the gendered construction o f skills or the indirect discrimination which excluded women. The
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continued gender power deficit at all levels o f Irish training policy and provision was 

emphasised as an explanation for the continued gender inequality in that field.

In 1994, three years after Mahon, the Irish ESF Programme Evaluation Unit carried out a 

second comprehensive examination o f women’s participation in ESF funded training in Ireland 

which analysed both training policy and outcomes. The statistical information provided by this 

research which related to 1990-92 figures, is also included as data for reinterpretation in this 

dissertation (Chapter 5). But some of the main theoretical and substantive findings will be 

considered in this literature review.

The PEU study pointed out that access to data on gender patterns in training remained 

problematic in the early to mid-1990s, with no full and consistent collection o f gender statistics 

yet in place. However, on the basis o f the data available, as well as through further data 

collection for the purposes o f the evaluation, the report was able to draw a series o f important 

conclusions regarding women’s training provision. These findings are presented under the 

following headings: training policy; sectoral and occupational outcomes; recommendations.

With regard to training policy the report, like Mahon (1992), criticised the failure o f training 

policy to address gender segregation in any meaningful way. It also criticised the lack of 

commitment to positive action strategies which would intervene prior to, during and after 

training. In particular, it highlighted the need for recruitment measures which would facilitate 

women’s entry to male occupations and sectors; the need to change live register requirements 

which excluded many older women and single parents; the urgent need for childcare provision. 

It criticised the unwillingness o f training agencies to support women-only training programmes 

except for some very limited pre-training initiatives.

With regard to sectoral and occupational outcomes for 1990-92, the report found that women 

were over-represented in basic level training and under represented in most other training such 

as management training and that for all sectors except clothing, tourism and services. It also 

said that women were over concentrated in training in declining occupations such as clothing 

and clerical work while training for future-oriented occupations was predominantly male. The 

report stressed that Irish in-service training was out o f step with international good practice 

standards which emphasised both the benefits o f gender balance in the workforce and the 

particular skills and attributes which women bring to the workplace. Thus, training for women 

in management, at 14% of the total management training, simply mirrored the low numbers of 

women managers, at 17%, and paid no heed to the growing recognition elsewhere that female
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skills in communication, teamwork and negotiation were valuable in contemporary 

organisational culture.

The report included a comprehensive range of recommendations for improved training 

provision for women. These included the following general points. Firstly, the training 

agencies themselves needed to be given developmental guidance most especially those in the 

traditionally male sectors. Secondly, work also needed to be done with both employers and 

trade unions in order to remove blocks to post training employment for women. Thirdly, large 

scale efforts to encourage women into non-traditional training areas were needed, including the 

introduction of adequate and appropriate post-training supports implemented by well trained 

trainers and placement staff. Finally, the report said that more detailed research needed to be 

undertaken.

In 1996, the Community Workers Co-operative and NICVA produced the third report entitled 

Equality and the Structural Funds, which looked at gender equality in training along with other 

aspects of equality policy. Their study conceptualised equality as containing four levels: 

equality of rights; of participation; of outcomes and of condition. It emphasised the need to go 

beyond the level of formal equality to the level of outcome in order to make a real impact on 

inequality. Thus attention needed to be paid to ‘equality of outcome (which) ensures equal 

rates of success for the given target groups of such policies as much as more privileged and 

entrenched groups’ and this meant examining where participants found themselves years after 

the programme is over and not just in its immediate aftermath (1996: 10-11).

The research examined three aspects of the equality dimension of the EU structural Funds, with 

particular reference to the second CSF, 1994-9. Thus its scope was wider than the training 

aspect of the Funds, although that was included and its concern with equality went beyond 

gender. It examined evaluation and monitoring of the equality dimension and the equality 

outcomes for four groups. These were: the disadvantaged, women, travellers and the disabled. 

There was also a recognition that these groups are not separate and that, therefore, 

intersectional analysis was required. In each of these areas, the structural funds were found to 

be seriously deficient.

The study also found that the monitoring aspect of the structural funds was marked by a gender 

deficit. The main bodies involved in checking whether the funds achieved their objectives were 

the monitoring committees. Examination of the composition of these bodies revealed a very 

low level of NGO representation and a strong gender bias in favour of men. Thus the regional 

monitoring committees were found to have 4.35% NGO representation and 17.2% female
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m embers, while the national monitoring committee had 6.1% NGO representation and 19.9% 

w ere women (1996: 2-3).

The study found that the data necessary to establish equality outcomes was not available. The 

PEU was found to be late in developing its indicators; statistical reporting was described as 

patchy and inadequate and so data was incomplete. However, on the basis o f  such information 

as was available the report made an estimate o f  the total allocation o f  funding to equality 

m easures aimed not only at women but also at disadvantaged groups, travellers and people with 

disabilities. The estimated equality allocation was 3,466 M ECUs or 29.09% o f the total value 

o f  the structural funds (including the Cohesion Fund) in the Republic under the second CSF, 

1994-99. Thus the authors concluded that the structural funds in Ireland mainly benefited those 

who are already advantaged in society (1996: 37-8).

In that context o f  unequal outcomes, the report found that the gender equality dimension was 

more rhetorical than real and cited four arguments in favour o f  that conclusion. Firstly the 

principle o f  gender equality had not been effectively mainstreamed through all the 

programmes, despite the broad commitment contained in the second CSF and National 

Development Plan. Secondly, female participation targets were not set for training programmes 

in Ireland. This was pointed out to be in contrast to the situation in some other EU member 

states where gender quotas were set, such as 51% minimum female participation in Denmark 

and 50% in Finland, Sweden and the Netherlands. Thirdly, Ireland’s allocation o f  ESF funds to 

special equal opportunities measures was extremely low at 0.2%, compared, for example, with 

32% in Germany. Fourthly, the neglect o f  childcare was a serious omission and provided a 

stark contrast to investment o f over £182 million in other training infrastructure (1996: 40-41).

The report made a detailed series o f  recommendations to improve equality performance. These 

included: setting clear objectives and priorities regarding equality; refocusing all programmes 

to incorporate equality strategies; expanding the work o f  the PEU; improving coherence 

between programmes; using clear equality indicators; reconstituting the m onitoring committees 

and improving their performance in qualitative as well as quantitative terms.

The report stressed the overall importance o f the structural funds in the Irish context. It pointed 

out that although the funds only had an impact o f 2.1% GNP in the Republic they exerted an 

influence out o f  proportion to their size (1996: 9). This, it argued, was because they provided 

an external stimulus and a new dimension to public spending based on a different European 

tradition. They were thus seen to have an important impact on a State which was until recently
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very isolated from such influences. However, that impact did not include a strong equality 

component.

This review o f  the findings o f the three studies undertaken on aspects o f  EU redistributive 

equality policy as implemented in Ireland in the early to mid 1990s, shows a shared argument 

that the prevailing pattern, as at the EU level, was for EU funded training to reproduce and 

reinforce the gendering o f  the Irish labour market rather than to change it, despite equality 

policy. Two main explanations were offered; firstly, that the dominant equality model was too 

limited and, secondly, that training policy and provision suffered from a severe gender deficit 

at all levels. Thus, the main focus was on internal Irish factors and less attention was paid to 

the role o f the EU itself in this failure. This study foregrounds this neglected aspect.

The three studies, together and for the first time, provided a fairly detailed picture o f  gendered 

training in Ireland over a five year period, 1990-95. Subsequent PEU reports on particular 

training programmes or target groups all contain a gender dimension. Thus, there is more 

detailed em pirical information concerning gendered training in the 1990s than is available for 

previous decades. The conclusions o f  these studies reinforced W ickham ’s argument concerning 

the impact on training policy and provision o f the Irish gender contract, and the importance o f 

gender politics. But they also indicated the need for further research into the ineffectiveness o f 

EU redistributional gender equality policy in the Irish context, such as is provided in this 

dissertation. Thus major questions are raised by the findings o f  previous studies regarding the 

role o f  the EU itself in relation to its gender equality policy and policy implementation in the 

Irish context since the early 1970s. However, the focus o f  all studies has been internal rather 

than on the supra state dimension, a gap which is filled by the case study provided in this 

dissertation.

Cousins (1996) provided further insight through a detailed analysis o f  the application o f  gender 

equality law to access rules for Irish training and employment programmes which apply the 

Live Register requirement. He considered the possibility that such rules, since they were based 

on eligibility for State unemployment payments, might be considered a form o f  indirect 

discrim ination, given the exclusion o f certain categories o f  women from such payments. 

Cousins pointed out that this argument had already been tested and rejected in relation to the 

Social Employment Scheme in the Vavasour case, taken by the Employment Equality Agency 

(EEA) in 1990 on behalf o f  an unemployed married woman who was not eligible under the 

existing rules. His article examined the legal reasons given for rejection o f  this case and then 

explored the possibility for a further legal challenge in the changed legal and administrative 

circum stances o f the mid 1990s.
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Cousins concluded that a case taken by a ‘socially excluded’ woman against the Community 

Employment (CE) scheme, which had replaced the SES schem e but with som ewhat different 

rules, could be successful. His analysis, however, made clear a number o f  difficulties with 

regard to cases based on the concept o f  indirect discrim ination in the Irish context, most 

especially lack o f  clarity in the definition o f key concepts; issues regarding the burden o f  proof 

in the absence o f  necessary statistical information and problem s regarding the objective 

justification defence. Overall, Cousins’ analysis showed tha t the internal critiques in the 

literature o f overall EU gender equality policy and law w hich em phasise implementation issues 

such as national redress procedures (Chapter 1), apply also  to this aspect o f  redistributional 

equality law in the Irish case. However, the question o f a challenge by the EU itself to Irish 

access rules in support o f  its own equality policy was not considered by Cousins. So again the 

focus was on the national rather than the EU level.

CONCLUSION

This literature review argued that most EU gender equality policy research has neglected the 

redistributional dimension o f  such policy and has built its; theoretical understandings mainly on 

regulatory data. It has further shown that the very limited literature on redistributional equality 

policy has not included an overall analysis o f  equality policy and outcomes through time, rather 

it has been concerned with detailed evaluation o f equality perform ance within limited time 

frames. However, this literature confirms part o f the hypothesis with which this thesis began, 

by showing that EU gender equality policy had a significant redistributional dimension. It also 

begins the discussion o f the specificities o f  redistributional equality policy by showing that, 

during the periods studied, that policy was ineffectual in changing the reproductive role o f  EU 

funded training. Explanations o f that failure focus on the policy discourse, on member state 

implementation and on the failure to mainstream the lessons drawn from pilot projects on 

w om en’s training. Less attention is paid to the central role o f  the EU itself or to the issue o f 

sanctions by the EU on member states in the case on non compliance with equality 

requirements.

Similarly, the Irish literature on EU redistributional equality policy within that state is also 

limited, mainly taking the form o f equality evaluations fo r the period 1990-95. It, too, provides 

no long term developmental analysis, and it highlights the Irish national aspect rather than that 

o f  the EU supra state. It also argues that gender equality in training policy was a failure and 

cites, as explanations for that failure policy discourse, Irish failure to im plement and 

m ainstream , along with a serious gender deficit at all levels in the field o f  Irish training. It
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gives less attention to the role o f the EU in either enforcing or ignoring its own policy with 

regard to EU funded training in Ireland.

The research undertaken in this study was thus shown by the literature review to be necessary 

in order to test the two remaining parts o f the hypothesis, i.e. that EU redistributional equality 

policy differed from its regulatory dimension and that those differences were sufficiently 

important to create the need for a retheorisation o f such policy on the basis o f  both policy 

dimensions.

Chapter 3 will give an account o f  the methodology used in this research, before moving to the 

detailed description and analysis o f EU redistributional gender equality policy in Chapter 4 and 

5 and the Irish case study in Chapters 6 to 8.
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CHAPTER 3: METHODOLOGY

INTRODUCTION

Tnis chapter outlines the methodology utilised in this study. It explains in turn the overall 

research strategy, then the methods o f data collection, data analysis and interpretation.

Ir addition, since the methodological paradigm used is one o f  m ainly qualitative, interpretative 

and feminist research (Lentin, 1994; Stanley, 1990), the chapter begins and concludes with 

reflexive comments on the role o f this researcher in the research process. These comments are 

divided between introductory comments on my role in choosing and designing the study and a 

concluding evaluation o f my role in carrying out the research at all its stages. The aim is the 

provide an honest, if  necessarily short, account o f  the strengths and weaknesses imposed on the 

research by the fact that it was done by this individual rather than another. It is hoped that this 

account will provide a second basis on which readers might evaluate the study, besides the 

more technical aspects outlined in the rest o f  the chapter.

In this introductory reflexive section the following aspects will be discussed: choosing the 

topic; designing the research; preconceptions and expectations. In all these aspects, my own 

background and experiences were crucial, as seems to be the case with most non commissioned 

research (see Boucher, 1994; Morse, 1994, for example). Firstly, it is unsurprising that my 

choice o f  a topic focused on gender, and that I chose a feminist approach to that topic. I had 

been actively involved in the feminist movement for the previous tw enty years, at a local level 

in Galway 1974-79, internationally in Brussels 1980-85, and nationally in Dublin, 1985-93. So 

feminism has been my paradigm for many years. But feminism is a broad church containing 

many perspectives, analyses and priorities. M y location within those debates has varied through 

time, although I usually categorised m yself as a radical feminist and sometimes as a socialist- 

radical feminist (thus refusing a dominant division within feminist activism  between radical 

and socialist feminists).

Part o f  my decision, in 1992, to do a doctorate was rooted in a desire to step back from the 

feminist activist position, to engage more systematically with the theory, research and 

reflection which had been carried out by others while I had been preoccupied at the coal face, 

and thus to rethink many o f  my ideas. This has proved a most useful and interesting process, 

and while I still consider m yself a feminist, what I mean by that statem ent has been modified as 

a result o f  this experience. But interestingly, some o f that rethinking has brought me back to
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early insights and affirmed for me their continued strength and relevance despite the 

intellectual and political backlash against them in intervening years.

The second factor in my choice o f  research field was my long involvement with, and interest 

in, the European Union, and especially its gender equality policy, both as a whole and in its 

impact on the Irish state. This was an area o f  which I had gained much experience 1980-93, 

from working in the CEC, to helping to found the pioneering Centre for Research on European 

Women (aka CREW ) in 1981, and then working on CREW  projects 1981-85, most especially 

the embryonic European Network o f  Women. This involvement then continued during my 

tenure as D irector o f  the Irish Council for the Status o f  W omen and as board member o f the 

Employment Equality Agency. These experiences had produced in me, firstly, a strong interest 

in the EU as an important and growing actor, at both continental and national levels, secondly, 

a highly critical (but not hostile) stance with regard to aspects o f  European integration, and, 

thirdly, a belief that those working for social justice o f  all kinds needed to come to terms with 

the European dimension and learn to exploit its potentialities.

The third personal factor influencing this research was my prior academic background, which 

was not in sociology but in history and politics. Although that work had been done long in the 

past, I quickly realised that it still shaped my thinking and was only somewhat modified by my 

conversion year into sociology during 1992-3. As a result, I found that I was pulled towards 

both historical and political sociology. This was reflected in my research focus, in my decision 

to take a temporal rather than a snapshot approach, and to use docum entary sources. I found 

m yself in agreem ent with Peter W orsley when he said:

... sociologists, who so often, and justifiably, preen them selves when they observe 
the inability o f  historians to catch what is new and emergent, need to be careful 
that in concentrating on the recent they do not lose sight o f  the compulsions o f the 
past ... Historians are too often chroniclers o f  events, descriptive em piricists and 
theoretically naive. Sociologists are great over-producers o f  conceptual schemata, 
but are not noted for their solid knowledge o f substantive societies. (W orsley,
1969: xiv-xv)

Another aspect o f  my background which impacted on the research was my interest in the 

gendered Irish State since its inception in 1922. This was the topic o f  some autobiographical 

w riting which I did simultaneously with the doctoral research during 1996-7 and subsequently 

published in 1998 (Good, 1998). In this work I traced my feminist activism and my particular 

focus on the State to its origins within my middle class and nationalist family. M ost especially, 

I considered the influence o f my paternal grandmother, and (m ediated through her), my 

paternal grandfather who died in 1922, but who had been a prom inent politician in Sinn Fein in 

the previous years. I identified an ambivalence in the messages which I received from my
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grandmother concerning political activism and empowerment on the one hand, and the role o f 

women within those processes on the other. I realised that I resolved those contradictions for 

m yself through involvement in second wave feminism post 1974. In this context, it was not 

surprising that I chose to focus my research on an aspect o f  the gendered Irish state, and on the 

impact on that State o f EU gender policies.

So with regard to choosing the topic, designing the research, my initial preconceptions and 

expectations, the following emerged from the personal factors outlined above. I chose a 

research topic which was concerned with gender, with the impact o f  feminism on the Irish state 

and the European supra state, and with the interaction between the EU and Irish polities. I 

designed the research to contain an historical dimension and to utilise the historical as well as 

sociological method o f documentary research. I began the research with a feminist perspective, 

but also with the intention o f  querying that perspective in the course o f  conducting the 

research. It is thus clear that the entire research strategy was profoundly shaped by my life, my 

experiences and my preoccupations. The concluding section o f  this chapter will consider how 

these factors also affected my conduct o f  the research. But, firstly, I will provide a technical 

explanation o f  the research process in the next three sections.

RESEARCH STRATEGY

The overall research strategy I chose was what Rubin and Babbie (1995) termed an historical 

comparative approach:

... social scientists are also interested in tracing the developm ent o f  social forms 
over time and comparing these developmental processes across cultures. 
Historical/com parative analysis is usually considered a qualitative method, one in 
which the researcher attempts to m aster many subtle details ... The m ethod’s 
name includes the word comparative because most social scientists -  in contrast to 
historians, who may simply seek to describe a particular set o f  events -  seek to 
discover common patterns that recur in different times and places. (Rubin &
Babbie, 1995: 441)

Thus the historical element was provided by the time frame o f 1971-97, and the comparative 

elem ent by the Irish case study, in which I examined in depth the impact o f  EU redistributional 

gender equality policy in a single M ember State.
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DATA COLLECTION

A document is a general term for an impression left by a human being on a 
physical object. (Travers, 1964, quoted in Bell, 1993: 68)

This research was based on a data set of written documents (see Appendices A and B). As 

such, it operated within one of the less well known methodological traditions within sociology, 

which, according to Giddens, is often considered an ‘also-ran ’ in the discipline (1993: 691) 

and which May described as ‘one o f the least explained research techniques in the literature’ 

(1993: 133). Yet, the history of sociology shows that documentary research has a long, 

honourable and important role in that history, and that role continues up to the present 

(MacDonald & Tipton, 1993: 187, list some key examples). Furthermore, it is clear that, while 

the limitations of documentary evidence have been rightly highlighted and critiqued, such 

evidence still provides an important source o f information for social research, most especially 

for research on the powerful in society and on important social institutions especially those of 

the state and EU supra state. This is the case precisely because documentary evidence 

privileges the activities and the perspectives o f the powerful, which is the basis on which it has 

been criticised.

Documentary research within sociology thus needs to be recognised and developed rather than 

neglected. Transparency regarding the detailed methodology underpinning studies based on 

documentary evidence is important, but is often sadly lacking. In particular, greater clarity is 

needed regarding methods o f sampling and data analysis used in documentary research, rather 

than leaving these unproblematised and occluded. This chapter aims to contribute to a new, 

more open and transparent methodology in document-based social research.

1. Types of data collected

In terms of the classification o f documents made by May (1993: 134-7), most o f the documents 

which comprised the data set for this study were primary, public and inadvertent sources. May 

defined primary sources as documents which came into existence during the period under 

investigation, as compared with secondary sources, which are written after the event and often 

offer interpretation o f those events. Public documents were defined as those which are open in 

access, as compared with those to which access is closed or limited and subject to negotiation. 

May pointed out that the main category of public documents is that composed o f documents 

produced by local and national governments. He defined inadvertent sources as documents 

which were produced, not for the purposes o f research but for other purposes, as compared 

with deliberate sources which are produced for the attention o f future researchers.
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In addition to the main sample o f primary, public and inadvertent documents, a minor sample 

was composed o f  secondary and deliberate sources, which were also public. These documents 

were the various evaluations o f  ESF funded training, as a whole and in Ireland, which provided 

data sets for reinterpretation and secondary analysis.

W ithin and across these samples, two types o f  data were collected, the main ty pe being 

qualitative data and the minor being quantitative. The qualitative data consisted o f  laws, policy 

statem ents o f  various types, and qualitative evaluations o f  EU redistributional equality policy 

both at EU level and in Ireland, covering the period 1971-97. The quantitative data consisted o f 

statistical information on gender patterns in EU funded training, either in general or in the 

Republic o f  Ireland, which was contained in general reports, policy evaluations or previous 

research reports.

Documents in the public domain were chosen because the research related to a period within 

the last thirty years but prior to implementation o f  the Irish Freedom o f  Information Act o f 

1997. Thus all archival material, both EU and Irish, was inaccessible under the thirty year rule, 

with the first relevant material due for release in January 2002. But despite the fact that the 

sampling was done from a universe o f public documents, collection o f  the documentation 

required much detective work since the data was officially in the public domain, but it was not 

always easily located. This was in part due to the opaque nature o f  much EU documentation 

but mainly to the particular policy field under investigation. For most o f  the time period under 

consideration, redistributional gender equality policy was subsumed into more general policy, 

either on EU social policy, on training, on employment or on general gender equality policy, 

and was not always signposted as a distinct policy field. In these searches the EU SCAD 

database was especially useful, in manual form pre 1983 and on CD ROM  for the post 1983 

period.

With regard to the timeframe o f the data collection process itself, while some data was 

identified during the earlier research phase which culm inated in the research proposal o f  1994, 

the main period o f  data collection was during the academic year 1996-7.

2. Limits and delimits

Rudestam and Newton (1992) suggest that researchers need to distinguish both the limits and the 

delimits o f their project. By this, they mean that research is mainly limited by the question being 

addressed, but is also delimited by those choices which the researcher makes which are not pre

determined by the research focus.

56



The limits imposed on this study by the research focus/question were that it related to EU 

redistributional gender equality policy and thus to equality in training; and that it was primarily 

concerned with the policies and activities o f the EU, both centrally and within the Irish state, as 

opposed to those o f  other social actors. In addition to these research limits, it was also 

important for me to set my own delimits to the field under investigation. I decided, since my 

overall approach was historical/comparative, that this required a data set covering a reasonably 

large time frame, but that nonetheless, some time boundaries needed to be imposed.

The initial time boundary was straightforward. Preliminary investigation showed that, in 1971 

the first initiative relating to women in the ESF was taken, while in 1973 Ireland became a 

member o f  the EU so that EU policy became a factor in Irish policy and practice in certain 

fields including training. My starting point therefore became 1971 for the EU section, and 1973 

for the Irish case study. The concluding boundary was more problematic. The research process 

was more long drawn out than planned, for extraneous reasons, which will be discussed in the 

concluding reflexive section o f  this chapter. The initial plan (research proposal, 1994) had been 

to conclude the data set in 1993, at the end o f the first EU CSF (1989-93) and before the 

M aastricht Treaty came into force. This would then have been a fairly recent date, given that 

the intention was to finish the data collection by the end o f  1995 and the study by 1997. 

However, my double bereavement intervened (see concluding reflexive section) and halted 

work for much o f  1995 and the first half o f  1996. When the research was resumed in 1996, it 

quickly became clear that the field o f inquiry had changed significantly in the intervening 

period, both in Ireland and the EU, not least under the impact o f  the accelerating integration 

process post 1 993 .1 decided, therefore, to extend my time frame to 1997, that is, to the 

agreem ent on the Amsterdam treaty which marked the beginning o f  a new phase. In retrospect, 

this was a good decision, since policy developments between 1993-97 cast an interesting and 

different light on the previous period, as will be seen. M ost importantly, we will see that this 

later period, which was marked by the most significant policy progress since the 1970s, threw 

into re lief processes o f  contestation and o f  change, compared to the middle period which was 

more marked by processes o f  regression and o f  social reproduction.

The second delim it chosen was that o f  the case study focus on Ireland. Obviously, a major 

factor in that decision was pragmatism, given the paucity o f  resources available to me. 

Choosing to focus my case study on my own country was the most cost and time efficient, and 

thus resource maximising, option. However, this was by no means the only reason for selecting 

Ireland as my case study. The other reasons were, firstly, that my initial research question had 

emerged from my interest in gender equality in Irish training and in particular in the apparent 

lack o f  impact o f  EU equality provisions in the Irish context. Secondly, I wished to study a
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member state which was significantly dependent on EU funding for its training programmes, so 

that the ESF was an important influence in shaping policy and provision. Clearly, Ireland fitted 

this criterion, being categorised as a region o f the highest priority for ESF funding during the 

entire time period under investigation. While it would have been useful to have added a second 

case study, resources did not permit this. But in any case, the sheer lack o f research over this 

whole field both at Irish and EU levels, meant that there was more than enough data from these 

two areas, without adding a further member state. However, it would be a useful and interesting 

development o f this research, were similar studies to be carried out in other EU member states.

3. Sam pling strategy

The strategy used for sampling the documentary evidence was based on the positional sampling 

technique used in elite studies (Moyser & Wagstaffe, 1987) as follows. I studied the formal 

power structure at EU and Irish state levels and thus identified the key bodies for the purposes 

o f my research as being the following:

EU level

Council o f Ministers (European Council and Social Affairs Council)

European Commission 

Irish  State Level:

Primary:

Government o f Ireland

Department o f Labour/Enterprise and Employment 

Secondary:

Training bodies (AnCO, YEA, f AS)

NGOs’ formal input into policy:

Social Partnership agreements 

Commissions on the Status o f Women

1 then trawled for and listed the documents in the public domain generated by these bodies 

between 1971 and 1997, in the areas of social policy, training, the structural funds, gender 

equality, and, o f course, redistributional gender equality itself. O f these I selected the policy 

oriented documents, i.e. those which either made an overt statement o f policy, including law, in 

the policy field under consideration or provided an evaluation o f such policy. As the next stage, 

I gathered all the documents selected, either in their entirety or as relevant sections o f more 

general documents, and either in printed or photocopied form. From these I created files o f the 

evidence for analysis. Two main file sets were thus created, one set for the EU as a whole 

(listed in Appendix A), and one for the Irish case study (listed in Appendix B).
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4. Nature of documentary evidence, assessment

Documentary research has been categorised as unobtrusive research since there is no researcher 

effect on the documents in the data set (Rubin & Babbie, 1995; 420). So, while the processes of 

sampling and analysis introduce researcher effect, the documents themselves pre exist the 

research -  unlike interview transcripts or field notes, for example. This characteristic of 

unobtrusiveness is connected with a number of other characteristics o f documentary research, 

most especially its repeatability and the lower level o f ethical problems presented.

Firstly, the prior and independent existence o f documentary data means that documentary 

research is usually easily repeatable and thus verifiable by other researchers, especially if it is 

based on public documents, as was the case for this study. Only research based on documentary 

evidence which was subsequently destroyed, lost or put into closed access archives, would 

present problems of repeatability.

Secondly, unobtrusiveness o f the researcher means that there are fewer ethical problems, 

especially at the data collection phase. In addition, if the documents are in the public domain 

already, the ethical dimension is even further reduced as issues o f confidentiality and respect 

for privacy, for example, are not likely to arise. The lower level o f ethical complexity does not, 

o f course, mean that documentary researchers need be less rigorous or careful in their 

methodology, especially in the planning and analysis phases, but it does reduce the factors to 

be considered on the basis on ethical guidelines, such as those provided by the Sociological 

Association o f Ireland (SAI) (1998).

So, documentary research has both advantages and disadvantages. Access can seem easier, 

especially with regard to public documents but is not always as easy as it first appears. 

Researcher effect is low, but must still be recognised and dealt with where it does occur. 

Evidence is rich for the activities, views and experiences o f the powerful within society, but 

less so for the less powerful, so that documentary research is most appropriate for researching 

the powerful. Above all, documentary research must be critical, imaginative and theoretically 

rigorous in analysing its sources. Methodological reporting needs to be improved in studies 

based on documentary research.

On all these grounds, documentary research was appropriate for my study. We have seen, in the 

literature review, that the policy field under consideration was seriously under researched. 

There was, therefore, an abundance of material in the public domain which needed analysis and 

theorisation. This historical /comparative and theoretical study provides the much needed 

groundwork on which more detailed studies could be built.

59



DATA ANALYSIS

A. Qualitative analysis

As many discussions o f social research methodology point out, the analysis o f qualitative data 

is a long, complex and multi levelled process (Denzin & Lincoln, 1994; Patton, 1987; Robson, 

1993, for example). So, although three stages o f my analysis and interpretation o f the 

qualitative data will be discussed separately in this section, it must be emphasised that these 

stages are analytic categories rather than discrete sequential phases. So they were not carried 

out in clear and logical sequence, with each finished before the next began. Rather, the stages 

overlapped, the analysis moved back and forth from one stage to another and only gradually did 

the final shape emerge from this process o f constantly revisiting and rethinking the data and the 

previous tentative or provisional analyses.

In a further categorisation, this research holds the position argued by, for example. Van Dijk 

(1993) and Outshoom (1996), that documents do not merely reflect social reality but that they 

construct it. So the documents studied in this research, which provided statements o f the policy 

or laws underpinning actions by the EU supra state and the Irish state, helped to shape social 

action by a wide variety o f actors. They also helped to shape paradigms within which people 

thought as well as acted.

1. Initial analysis

The first stage in the analysis was a process o f reading and rereading the two sets o f files of 

documents (EU and Irish) to get an overall sense o f their content. At the same time a simple 

coding exercise was carried out (Potter & Weatherall, 1987), with codes entered onto the 

photocopies or originals manually. These codes included the following: for training (tr), gender 

equality (geop), for a mention o f women or men (women’s and men’s symbols) in all the 

documents, and for EU policy (EU geop) in the case o f the Irish documents.
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These initial readings suggested two thematic patterns which could be identified at this early 

stage, i.e. a typology o f EU actions in this policy field and a periodisation for the field between 

my chosen dates o f 1971 and 1997. So preliminary analysis led to my positing a typology of 

actions consisting o f three different types o f EU action on gender equality in training, based on 

the level o f institutionalisation achieved. These were law; mainstream finances and advocacy 

and they are discussed in detail in Chapter 5. The preliminary analysis also led to my positing a 

periodisation with four phases, i.e. 1971-75; 1976-86; 1987-92 and 1992-97. The initial 

typology was retained but the periodisation was later modified to become the final version 

presented in Chapter 5. We will see that, at a later stage, these two thematic patterns were 

combined in order to identify dominant and subordinated policy discourses.

2. Discourse Analysis

The next stage was to carry out a discourse analysis o f EU redistributional gender equality 

policy for the overall analysis and o f Irish gender equality in training policy for the Irish case 

study. Examination o f the literature on discourse analysis showed that there was a greater 

attention to such analysis in the ethnographic context, e.g. as applied to interview transcripts or 

observational fieldnotes, than to its use in examining documentary evidence. However, some 

approaches to such analysis which proved useful, were eventually located; firstly, that o f Potter 

and Weatherall (1987), which while mainly focused on conversational discourse also contained 

some recommendations for non ethnographic discourse analysis, such as that for policy 

research; secondly, the approach to policy discourse analysis developed within the framework 

of an international research project on state feminism in which I participated 1997-2000, 

entitled Research Network on Gender, Politics and the State (RNGS) was also useful. Most 

especially, an early paper on methodology for discourse analysis relating to abortion law and 

policy provided a breakthrough (Outshoom, 1996). In that paper, the author, Outshoom, 

recommended a model which, she argued, combined sensitivity to language, power and 

signifying; recognition o f discourses as historically contingent and politically constructed and 

o f state discourse as privileged, with strong material effects (1996: 5-7). This model also 

connected with that o f Van Dijk (1993) in his work on elite discourses and racism which 

focused on the construction o f thought in the public domain and the effects o f this on political 

agendas and state policies. I concluded that, using Ousthoom’s model and other ideas, it was 

possible to develop a similar analysis to Van Dijk’s on elite discourse and racism, in relation to 

aspects o f state discourse and gender. So this was my approach within my limited field of 

policy discourse regarding gender equality in training.

Ousthoom’s model o f examining policy and law (1996: 7-8) through three readings -  to 

identify what was said; what was omitted and what was implied, provided the basis for my
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discourse analysis o f EU gender equality in training policy. In particular, it was used to identify 

the changing constructions o f equality within policy (and o f its component concepts of 

discrimination, o f positive action, o f access, o f mainstreaming) as well as the changing 

constructions o f women (e.g. unitary category, diverse/complex category). This discourse 

analysis was then combined with the typology o f EU actions in order to identify dominant and 

subordinated policy discourses. These findings are presented in Chapters 5 and 7.

In the long process o f working and reworking my qualitative analysis, I developed what I 

termed a ‘qualitative analysis form’, which I used for testing and revisiting aspects o f the 

analysis. Examples o f these forms are to be found in Appendix C. These forms went through a 

number o f versions before the analytic process was finished. They proved most useful in that 

they gave me a way of interacting with the data, by presenting that data in summative form.

3. Interpretation

The next stage in the qualitative analysis, after preliminary and then discourse analysis, was 

interpretation and theorisation o f the findings. This process contained a number o f elements. 

The first element was contextualisation. This had several aspects. Firstly, there was the aspect 

o f setting the historical development o f EU redistributional gender equality policy within the 

context o f the overall EU integration process and especially o f its social dimension (Chapter 4). 

Secondly, there was the aspect o f framing the Irish case study within the periodisation o f EU 

policy development identified during the preliminary analysis (Chapter 6). Thirdly, there was 

the aspect o f correlating internal Irish gender contract change, on the one hand, and EU 

influences, on the other, in their impact on Irish policy development and practice (Chapter 8).

The second element was theoretical, using three sources: general equality theory, meso theory 

o f EU gender equality policy and then macro theory regarding such policy. For the first, the 

models o f the construction o f equality discussed in Chapter I were used. We have seen that 

these identified three main types o f equality, i.e. sameness equality, difference equality and 

equivalence. Having defined these in Chapter I, the problem was then to operationalise them in 

my analysis, to determine how to identify each type within redistributional equality policy.

This was done on the basis o f the theories o f training and o f gender equality also presented in 

Chapter 1, so that

sameness equality was operationalised as policy which removed the direct barriers to 

women’s participation in training programmes;
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difference equality was operationalised as a policy which included but went beyond 

sameness equality and removed the indirect as well as the direct barriers to women’s 

participation in training programmes. So it overtly included recognition o f female as well as 

male life models and life cycles in training provision, and was exemplified by childcare 

provision and flexible training organisation for example, as well as women friendly access 

rules and efforts to challenge the gendered construction o f skills.

equivalence was operationalised as a policy which included but went beyond the provisions 

o f a difference equality policy. Most especially it recognised and incorporated differences 

as well as commonalties among women; challenged the prevailing gender ideology as it 

impacted on both men and women; and addressed the gender power deficit at all levels of 

training policy-making and provision.

I found the categories o f equality construction to be problematic in some of the literature on 

EU gender equality policy. They tended to be used too simplistically in a straightforward 

developmental argument: that there was first sameness equality, introduced in the 1970s and 

then difference equality in the 1980s and 1990s, with some equivalence emerging in the 1990s. 

Yet it was clear from both other literature and my own data set, that the concepts o f indirect 

discrimination and o f positive action, introduced in the 1970s, contained at least the potential 

for difference equality. So this led within the literature to issues o f interpretation and 

implementation, since law and policy as constructed initially were not the same necessarily as 

the constructions which emerged subsequently. This exercise applied to the field of 

redistributional equality policy brought to light important themes o f contestation and 

regression, as well as progress.

The next stage was to test the models o f meso theorisation o f EU gender equality policy 

derived from the literature (discussed in Chapter 1) in the light o f the redistributional findings. 

We have seen that three levels o f analysis of EU policy were identified: the internal analysis, 

the contextual analysis and the prescriptive analysis. These three levels were applied to the 

redistributional findings as discussed in Chapters 5 and 9. The internal and the prescriptive 

levels o f analysis and theorisation were useful and relatively unproblematic. However, in 

contrast, the contextual analysis was problematic. Most especially the question soon arose as to 

how to differentiate that analysis from the macro theorisation, or even if it was useful to do so. 

My final decision was that it was both different and useful since it involved looking at the same 

factors from two different angles. In short, the contextual analysis examined the equality 

policies in the context o f the gender contracts o f both the EU and the Irish state. While the 

macro theorisation went on the examine those gender contracts as explanatory theories for the 

overall role o f EU gender equality policies.
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Thus the macro theorisation o f EU gender equality policy was also tested. Although such 

theorisation was recognised as being somewhat underdeveloped, it was argued that it belonged 

to the dual systems theory school o f thought and comprised two dyads o f EU/member states, 

and patriarchy/capitalism. These dyads were then subsumed into the two main concepts o f the 

EU gender contract and member states’ gender contracts, which were all categorised as both 

capitalist and patriarchal (Chapter 1; and Table 1.3).

So the final task o f interpretation and theorisation o f this dissertation was to draw conclusions 

regarding relative importance o f the EU and member states’ gender contracts in explaining EU 

redistributional equality policy.

At this theoretical level, the dissertation contains both theory testing and theory building. The 

main focus was to consider EU gender equality policy against the conceptual template of 

Majone’s theory o f EU social policy. This required testing the existing theories o f equality 

policy, which were based on its regulatory dimension, by examination o f the neglected 

redistributional dimension. But to do so required some theory building also, especially 

theorising the role o f training in the reproduction o f the gendered labour market on the one 

hand and then, on the other hand, conceptualising how equality policy might change that 

reproductive role. So some theory building was undertaken at the meso level, within a context 

o f testing prior theory.

B. Quantitative analysis

The methodology chosen, while predominantly qualitative, also contained a triangulatory 

component in the form o f some quantitative analysis. This took the form of revisiting existing 

data sets in order to carry out some secondary analysis. The primary concern here was to 

examine gender patterns in ESF funded training, 1971-97 in relation to theorisation o f the 

asymmetrically gendered labour market. The three components o f the gendered labour market 

are categorised as:

• unequal overall participation rates by gender, with women having lower levels of 

participation in paid work than men

•  horizontal gender segregation by sector and by occupation, with the spread o f women’s 

occupations characteristically more limited than those o f men;

• vertical segregation, with women clustered in lower levels o f occupational hierarchies 

than men.
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The aim, therefore, was to identify the evidence regarding the contribution o f ESF funded 

training to either the alteration or the reproduction o f these patterns, over the period 1971-97. 

The focus was on overall gender participation rates in training; horizontal segregation by sector 

and occupation within training and vertical segregation in training.

This aspect o f the research suffered from major problems o f access to the required data, both 

EU and Irish. For much of the period under consideration ESF funded training statistics were 

not gender differentiated, and when gender statistics began to be introduced in the mid 1980s 

there was still the problem that detailed breakdowns o f the overall figures were lacking. What I 

undertook was a fairly straightforward process o f pulling together what gendered quantitative 

data was available in the public domain for this time period and then identifying the gaps.

Some such data was contained in annual reports and other official documents and the rest came 

from gender evaluations o f the ESF carried out in the 1990s. I also developed detailed Irish 

case studies, based mainly on the more complete 1990s figures, to illustrate the various aspects 

of the gendered labour market reproduced by gendered training.

While the quantitative data was thus clearly incomplete and somewhat unsatisfactory, enough 

was available to test the overall argument o f this dissertation. This was the case because the 

gender dimension o f the ESF remained so underdeveloped throughout the whole time period 

and the overall gender patterns o f lower female participation rates in ESF funded training, 

along with horizontal and vertical segregation patterns were so strong, that variations were of 

minor significance in relation to my overall argument. However, this investigation shows the 

need for further quantitative research in this field, a project which may only become possible 

with the release o f closed archival material, under the thirty year rule, in the coming decades.

CONCLUSION

The introduction to this chapter discussed how personal factors affected my choice o f research 

topic; my initial preconceptions and expectations, and the overall research strategy. So, it 

described how as a long standing feminist with significant experience at both State and EU 

level, I chose a research topic which was concerned with gender, with the impact o f feminism 

on the Irish state and the European supra state, and with the interaction between the EU and 

Irish polities. I began the research with a feminist perspective but also with the intention of 

querying that perspective during the research process. As someone trained in history prior to 

sociology, I decided on a research design which contained an historical dimension and which 

utilised the quintessentially historical as well as sociological method o f documentary research.
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The overall conduct o f the research was also affected by my life during the research years, as 

well as by my past. Without being overly confessional, it is important to state that severe delays 

were imposed on my research by the intervention o f various family crises, most especially (but 

not only) the serious illnesses and then deaths of both my parents during 1995-6. These events 

were important for the research not simply because they meant that it took longer than planned, 

but also because these delays resulted in some rethinking and reshaping o f the research when 

work was fiilly resumed in late 1996. The most important change was the extension o f the time 

frame o f the data set from 1981 back to 1971 and from 1993 to 1997.1 decided on this change 

for two reasons. Firstly, as mentioned already, the recent period was one marked by important 

developments in the policy field being researched. So I thought that to remain with my previous 

concluding date o f 1993 would have been to miss an opportunity both to examine and include 

recent events and also to rethink the previous data in the light o f these developments. This 

proved to be a worthwhile decision. Secondly, new literature relevant to my research field 

began to emerge after 1995 and seemed important to incorporate. This then led to some 

rethinking o f my own work.

In addition to family problems, a further factor was that I did not have the resources to work 

full time on my dissertation and so I also undertook paid work during the years o f the research. 

Most importantly, with regard to impact on the research, I began to lecture in sociology in 1995 

and have continued to do so up to the present. This has proved to be both an advantage and a 

disadvantage. On the one hand, lecturing took time and energy away from my research. On the 

other hand, the lecturing helped me to hone my ideas both about research methodology and 

about my substantive research field. And so, as is often the case, I learned much from my 

students over the years.

In critically evaluating my role in carrying out this research, I have already identified (pages 

52-54) a number o f areas in which that role impacted on research planning. These also had both 

pluses and minuses for the research process which I will discuss under the headings o f my 

historical approach; my feminism and my orientation towards state and EU supra state.

Firstly, with regard to my previous training as an historian, I would argue that this has been a 

strength in that it gave me a sensitivity towards the temporal dimension and some training in 

managing and analysing documentary evidence. However, it has also been problematic in that I 

displayed a tendency to over-research the detailed aspects o f the policy changes through time, 

to experience difficulty in confining myself within the time frame chosen, and to find it hard to 

move from the data collection and preliminary analysis phases to the main analysis and 

interpretation phase. In this way, I recognised myself in Worsley’s description as clinging to
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the meticulous empiricism and the description characteristic o f the historian and needing to 

learn to move beyond these to interpretation and theorisation. Yet, it was this very aspect of 

theorisation which had been a major factor in my decision to move from history to sociology.

So learning to see the woods as well as the trees within this research project was a challenge 

for me. In this process, the work o f Hirdman in particular was helpful, since she seemed to 

successfully incorporate both the historical and the theoretical in a field directly connected to 

my own (Chapter 1).

Secondly, with regard to my feminism, this again has had advantages and disadvantages. The 

advantages were a long familiarity with feminist literature, with feminism as a social movement 

and with state and supra state feminism. The disadvantages were a difficulty with moving from 

an activist position to a scholarly position, some reluctance to query my preconceptions and an 

over-familiarity with some o f the research field. So again, this was an area with which I 

struggled during the research process, trying to challenge and ‘defamiliarise’ myself, to 

distance myself and gain another perspective, and to resist the tendency to write from an 

advocate’s position. However, my aim was not to achieve some kind o f scientific ‘neutrality’. 

Rather I wanted to retain my passion for the field but at the same time to achieve sociological 

rigour. The reader can judge whether I achieved that aim.

Thirdly, my interest in the state and supra state levels clearly shaped the research. The data I 

examined was that produced at those levels. I believe this to have been a necessary and useful 

exercise but I also recognise its limitations and the need for other research into this field from 

different perspectives. I make some suggestions for such research in the conclusions to this 

dissertation. In particular, the role o f second wave feminism could be researched, e.g. through 

documentary research into the archives o f feminist organisations and through interviewing 

activists and femocrats. Furthermore, the role o f the other EU institutions in this policy field, 

such as the European Parliament and the Economic and Social Committee merit investigation. 

However, it was, and remains, my view that, given the under-researched nature o f this field, my 

research focus has resulted in a useful beginning from which others can move on. That 

beginning is given in the following Chapters 4 to 9.
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CHAPTER 4: THE HISTORICAL DEVELOPMENT OF EU

REDISTRIBUTIONAL 

GENDER EQUALITY POLICY, 1971-97

This chapter describes the historical development o f EU redistributional gender equality policy, 

within the context o f the European integration process and o f overall EU social policy 

developments. It begins with a short account o f EU social policy prior to the emergence o f its 

redistributional gender equality dimension, i.e. between 1957 and 1971. It then gives a detailed 

descriptive account o f the various phases in the development o f redistributional gender equality 

policy from 1971 to 1997, which provides the data for analysis o f such policy in Chapter 5. It 

concludes with the signing o f the Amsterdam Treaty in 1997, which inaugurated a new phase 

in European integration.

INTRODUCTION

The development o f EU supra state feminism in the form of gender equality policy must be 

understood in the context o f a gradually evolving social dimension to the European integration 

project. As established during the 1950s, this project had been primarily one o f economic 

integration, with the purpose o f preventing future wars in Western Europe and most especially 

between two o f the original member states: France and Germany. This goal was to be achieved 

by gradual assimilation o f member states’ economies. Uniquely, the new European 

communities (the Coal and Steel community, EURATOM and then the broader European 

Economic Community) were not simply international organisations working by negotiation and 

diplomacy, rather they were new hybrid bodies acquiring some state-like powers and involving 

the transfer o f some sovereignty from member states to the Communities. They were thus 

appropriately termed supra state entities.

Since the coal and steel industries were regarded as a crucial part o f the primary infrastructure 

of national war machines, it was argued that their integration would make future war 

impossible. So these early European communities were narrowly focused, first on coal and 

steel, secondly on atomic industries and technology and then thirdly on gradual overall 

economic integration. Meanwhile, the social aspect o f European life remained the prerogative 

and concern o f the member states with the exception of limited and small scale European 

actions aimed at obviating specific social and employment problems caused for particular 

groups o f workers by the process o f economic integration (Collins, 1983; 1-11).
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This remained the case until the political and social unrest o f the late 1960s which impacted on 

all advanced industrial countries and created a legitimacy crisis for both member states and the 

fledgling European supra state (Laffan, 1996). States responded with a new emphasis on social 

policy at national level. At the same time, the EU was given an expanded role which broke out 

o f the narrow parameters o f purely economic integration and gained the Union a social 

dimension, albeit limited. Gradually, that social dimension began to include a new attention to 

women as a social group as a response to the emergence o f second wave feminism (Hoskyns, 

1996). The resulting EU supra state feminism gradually took the form o f gender equality 

policies and laws which had both regulatory and redistributional dimensions, as has been 

discussed in Chapter 1.

It has also been noted, in Chapters 1 and 2, that the regulatory aspect o f European supra state 

feminism has received more analytic and theoretical attention that the redistributional. To 

begin addressing the neglect o f the redistributional this chapter now examines the history of 

European redistributional equality policy as it developed from the early 1970s until the 

Amsterdam Treaty o f 1997. It contextualises that history within the history o f the social 

dimension o f European integration, beginning with the foundation o f the EEC during the 

1950s.

AN EMBRYONIC EU SOCIAL DIMENSION: 1957-71

The European Economic Community was established by the Treaty o f Rome in 1957, and the 

first phase o f EEC social policy lasted from that date until 1971. During this fourteen year 

period the primary component of such policy was the European Social Fund (ESF). The ESP 

had been established under the Treaty o f Rome (1957), to improve employment opportunities 

for workers within the Community and thus to assist in raising standards o f living throughout 

the member states. This goal was to be achieved through a strategy designed to make workers 

more employable and to increase their mobility within the Community (Article 123). This 

strategy comprised three main activities; funding vocational retraining, contributing to 

resettlement allowances for migrating workers and aiding workers rendered unemployed as a 

result o f industrial conversion (Article 125). However, these activities were merely responsive 

to member states’ policies, rather than comprising a proactive and autonomous EEC policy. 

Apart from this extremely limited role, the EEC had no impact on social policy in the member 

states and no independent social policy goals, despite occasional aspirational statements.

With regard to women, the Treaty o f Rome’s sole gender equality aspect. Article 119, referred 

to equal pay only (European Community, 1957) and was included as a measure to prevent
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unfair competition through the use o f women as cheap labour (Hoskyns, 1996: 43-45). The 

Treaty, and the subsequent ESF, made no mention o f gender equality in training or o f the 

specific needs o f women with respect to training. So during this period, and indeed until 1971, 

neither gender equality nor women’s training needs received any overt attention within the 

ESF. This was to change in the early 1970s in the context o f a growing concern to ensure a 

social dimension for the European integration process.

THE BIRTH OF EU SOCIAL POLICY: 1971-77

The first shift towards developing a European social policy, and within it, towards a European 

gender equality policy, came in the early 1970s when growing social unrest created alarm about 

the perceived irrelevance o f the EEC in a context o f political upheaval and economic change 

(Collins, 1983: 11-16; Laffan, 1996: 92-3; Lambert, 1994: 24-29). This legitimacy crisis 

coincided with important political changes in key member states, most especially the 

replacement o f a Christian democratic by a social democratic government in West Germany 

and the retirement o f the conservative French President, Charles De Gaulle. Preparations were 

also under way to broaden EEC membership with the accession o f three new states: the UK, 

Denmark and the Republic o f Ireland. These factors combined to produce a change in direction 

o f the integration process which was announced at the 1972 Paris Summit o f heads o f 

government o f member states. The Summit ordered the CEC to create the first EEC Social 

Action Programme, which was intended to relaunch the Community as a social as well as an 

economic enterprise. Indeed the Summit declared that economic integration was not an end in 

itself but that it must result in an improvement in the quality o f life and standards o f living of 

the non-elite populations o f the member states. It further asserted that the member governments 

attached as much importance to social policy as to economic and monetary union, and that this 

was to be achieved through the reconstituted ESF along with other new policy initiatives.

The changes announced by the Paris summit had been prefigured by the reform of the ESF in 

1971. This reform refocused the ESF as the instrument o f an autonomous Union employment 

policy to replace its previous role as an instrument for co-funding member states initiatives.

The reformed ESF was to be pro-active and was to intervene when the European employment 

situation was affected, either directly or indirectly, by Community action or when there was a 

need for joint action to ensure adaptation in labour supply or demand within the Community 

(Council, 1971a: articles 4 and 5). So, for the first time, the EU had the basis for an 

independent social policy and a specific method by which to implement that policy. While the 

scope o f such policy was still very limited, this was nonetheless an important development and 

it was soon to be augmented by the provisions o f the new social action programme.
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The 1971 reform was also innovative, in that women entered the EEC social agenda for the 

first time when they received specific mention, in Article 5 o f the Council decision on 

reorganising the ESF. While the main purpose o f the ESF was to be the elimination o f long 

term structural unemployment or under-employment, action was also to be taken to promote the 

integration or reintegration into the paid labour force o f certain specific categories o f people. 

The groups which were deemed to be vulnerable and to require special support were listed as 

the handicapped, older workers, women and young workers (Council, 1971: Article 5). As 

regards women, this commitment was acted upon with a decision in 1972 to allocate special 

ESF funding to training initiatives for women aged over 35 years wishing to return to work. 

However, this first attempt at positive action for women within the ESF failed to have any 

immediate practical effect, and, even as late as 1978, the CEC reported that no operation had 

yet been carried out under that provision (European Commission, 1978: 11). This failure was 

explained as being due to the regional priorities within the ESF as a whole:

... because o f the regional nature o f Article 5, projects must be carried out in one 
o f the priority regions, i.e. those in which there are serious development and 
employment problems. Unfortunately these regions inevitably offer the lowest job 
openings for women. (European Commission, 1978: 11)

The second aspect o f the renewed momentum in social policy was the Social Action 

Programme 1974-76, drafted as a result o f the decision o f the Paris Summit and agreed by a 

Resolution o f the Council o f Ministers in January 1974. The main objectives o f the programme 

were stated to be:

1. Attaining full or better employment in the Community;

2. Improving living and working conditions in the Community;

3. Increasing the involvement o f both management and labour in the economic 
and social decisions o f the Community, and increasing the involvement of 
workers in the enterprises which employed them.

(Council, 1974: 2-3)

Women, and gender equality, were included in the programme in a number o f ways, most 

especially in its first objective, i.e. full or better employment within the Community, which 

included a commitment to equal access for women and men to both employment and training 

(Council, 1974: 2). The relevant clause (iv) stated that the Council agreed:

... to undertake action for the purpose o f achieving equality between men and 
women as regards access to employment and vocational training and advancement 
and as regards working conditions, including pay. (Council, 1974: 2)
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Gender equality in training thus entered the Community agenda for the first time, 

conceptualised as equal access to training for women and men. This was to be achieved in the 

context o f the programme’s priority o f implementing a common EEC vocational training 

policy.

In its detailed programme for achieving these objectives, approved by the Council in 1974, the 

CEC emphasised the importance o f training as one positive strategy for improving the situation 

o f women at work and promised funding for Community initiatives to train women seeking to 

return to work after a period out o f the labour market. It also noted that training was not a 

complete solution to women’s employment problems and promised to encourage action in all 

fields relevant to women’s work. However, it pointed out that the main way in which the CEC 

itself could engage in an active Community employment policy was through the ESF and so it 

sought a greater financial allocation to the Fund in order to expand the groups o f workers who 

could be assisted. In this context the CEC said that:

Special consideration will also be given to the problems encountered by elderly 
workers, unemployed school leavers and women seeking to take up employment 
after a period away from work. (European Commission, 1973; 4)

In the immediate future the CEC promised a series o f specific actions, including some relating 

to women returners and noted that:

There is a growing number o f married women who are faced with difficulty in 
resuming employment on account o f the lack o f retraining schemes relevant to 
their needs. (European Commission, 1973: 29)

It promised to begin developing special EEC initiatives in favour o f these groups. The CEC 

also established a working group on women’s employment problems whose role would be to 

advise the CEC on women’s training needs and on possible Community responses (European 

Commission, 1973: 11, 17).

In 1975, the CEC produced a Communication to the Council explaining in detail its vision for 

the implementation o f the principle o f equal treatment between men and women across a 

number o f policy areas including training. The document identified limited access to training as 

one o f the barriers to women’s employment and promotion. It concluded that

... access to educational and training opportunities is cumulative. Those who have 
had them are likely to recognise the need for further opportunities and to have the 
initiative to obtain them. Those who lack education and training find it more 
difficult to obtain them later in life. (European Commission, 1975: 15).
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For this reason, it called for ‘energetic action’ by the member states, which would include 

special opportunities for women returners; taking account o f women’s needs in the design and 

organisation o f adult vocational training; improved vocational training for older women. It also 

advocated promotion o f equal opportunities in education; ensuring non-discriminatory 

vocational guidance at all stages, including at school; equality of access to all apprenticeships 

and training schemes; equal access to financial support while in training or education; the 

development o f day care facilities and provision o f locally based training centres (European 

Commission, 1975: 18, 24-5). Thus a difference equality model o f training was already under 

discussion within the CEC in 1975 (see also Hoskyns, 1996).

The social action programme was also soon followed by the introduction o f new European 

social legislation, including three gender equality Directives, on pay, equal treatment and 

equality in state social security, which were:

The 1976-78 Gender Equality Directives;

• Council Directive on the approximation o f the laws o f the Member States relating to 

the application o f the principle o f equal pay for men and women (75/117/EEC, 

February 1975), which will be referred to as the Equal Pay Directive (EPD);

• Council Directive on the implementation o f the principle o f equal treatment for men 

and women as regards access to employment, vocational training and promotion, and 

working conditions (76/207/EEC, February 1976), which will be referred to as the 

Equal Treatment Directive (ETD);

• Council Directive on the progressive implementation o f the principle o f equal 

treatment for men and women in matters o f social security (79/7/EEC, December 

1978), which will be referred to as the Social Security Directive (SSD).

With regard to redistributional policy, the most important o f these equality directives was the 

equal treatment directive (ETD) o f 1976. This directive declared that ‘equal treatment for male 

and female workers’ was a Community objective and it established in European law the 

principle o f equal treatment for men and women as regards access to employment, vocational 

training, promotion and working conditions (Council, 1976). Thus equal access to training 

became part o f Community law to be implemented in all the member states. The Directive 

defined equal treatment as comprising a ban on direct or indirect discrimination on the grounds 

of sex, as follows:

... the principle o f equal treatment shall mean that there shall be no discrimination 
whatsoever on grounds o f sex either directly or indirectly by reference in 
particular to marital or family status. (Council, 1976: Article 2: 1)
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This principle was to apply to ‘access to all types and to all levels o f vocational guidance, 

vocational training, advanced vocational training and retraining’ (Article 4). Member states 

were obliged to ensure that the equal treatment principle was respected in all relevant laws, 

regulations, administrative provisions, collective agreements, employment contracts, internal 

rules o f enterprises, and rules governing self employed occupations and professions. Member 

states were given thirty months to comply with the Directive. Their implementation was to 

include taking measures to enable people who considered that they had been treated unequally 

to pursue their claims by judicial process (Articles 6 and 9).

There were, however, three specific exceptions to this overall ban on discrimination. Firstly, 

member states were allowed to exclude occupations, and training for those occupations, for 

which ‘the sex o f the worker constitutes a determining factor’ (Article 2: 2). Secondly, the 

Directive was to have no implications for protective legislation, particularly with regard to 

pregnancy and maternity (Article 2: 3). Thirdly, positive action was permitted under the terms 

o f the Directive, which allowed specific measures to promote equal opportunities for women in 

areas such as training (Article 2: 4).

Two years after the ETD, the equal treatment in social security directive was passed, which, 

while not relating directly to training, had some implications for that policy field. This directive 

would ensure that some direct discrimination against women in state social security systems 

was removed. In systems, such as the Irish, where access to EEC funded training was mainly 

based on eligibility for social security, this meant that as some women (in the Irish case, some 

single women) were no longer excluded from social security, they also became eligible for state 

and EEC funded training programmes.

The early to mid 1970s, therefore, was a period o f new EEC activity in the social field, 

including the expansion and reform o f the ESF (1971) and the introduction o f a range o f EEC 

social legislation. It began with redistributional initiatives and positive action, and then moved 

on to regulatory measures on gender equality. Both dimensions were based on a difference 

equality model. So the new EEC social policy included, for the first time, a clear gender 

dimension comprising most especially the three gender equality directives (1975-78) affecting 

pay, employment, promotion, training and social security. Women’s specific training needs 

also began to be acknowledged for the first time, and in a number o f ways. Firstly, women were 

named as a special target group for support within the ESF. Secondly, ESF funding was 

allocated for special training programmes for some women returners. Thirdly, women’s right to 

participate in all training programmes was guaranteed in European law. Fourthly, the new 

equality legislation allowed for positive measures to improve women’s labour market position.
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including initiatives in the field o f training. Fifthly, the social security equality legislation held 

the potential to improve women’s access to training by giving them better access to state social 

security, and, thus, indirectly, to State training programmes.

To summarise, by 1978 a particular approach to gender equality and women’s training needs 

had been institutionalised by the EEC’s redistributional equality policy, through both law and 

mainstream financial guidelines. This approach consisted o f legally guaranteed ban on 

discrimination, either direct or indirect, in access to training, along with positive action in the 

form of funding to train women returners in non-traditional areas. It was thus a form of 

difference equality. However, although this dual strategy was to remain apparently unchanged 

until 1993, we will see that its impact and meaning declined into a form o f sameness equality 

during the late 1970s and the 1980s.

DYNAMISM TO EUROSCLEROSIS: EU SOCIAL POLICY, 1977-85

This period o f development for EEC social policy, and within it for measures in favour of 

women, came to an end in the mid to late 1970s, and the social policy which had been 

established during that period remained in place until the mid 1980s. However, its scope was 

gradually reduced through minimalist interpretation and implementation. In the regulatory 

domain, resistance by the member states within the Council o f Ministers to further EEC social 

legislation meant that the CEC was forced to concentrate on consolidation rather than 

innovation in the face o f the many problems regarding member states’ implementation o f those 

social laws which had been passed in the 1970s. At the same time, it continued making 

unsuccessful attempts to finalise uncompleted laws (such as the directive on worker’s 

participation) or to launch further laws (such as proposed directives on equal treatment for part- 

time and temporary workers). Explanations for this period o f halted momentum and then 

stagnation in social policy have included a range o f factors. This period was one o f economic 

crisis and industrial restructuring, which, it is argued, changed the balance o f power between 

capital and labour. This permitted effective opposition by employers to social legislation on the 

basis that it reduced competitiveness, in a period when Europe was failing to compete 

effectively in global markets with the US and Japan, particularly in the field o f new 

technologies. At the political level, emphasis is placed on the impact on the Community of 

British neo-conservative policies (Thatcherism) especially through an EEC Council o f 

Ministers which still required unanimity for social policy decisions (see Lambert, 1994, for 

example).
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However, this picture o f the period as one o f stagnation in the social field needs some 

modification with regard to the central budgetary instrument o f EEC social policy, that is the 

ESF. Analysis shows that during this period the Fund continued to increase in importance, with 

steadily expanding resources assisting a growing number o f beneficiaries across the EEC. 

Tables 4.1 and 4.2 illustrate this growth. Table 4.1 shows that, for example, the budget 

commitments o f 1987, at 3087.2 MECUs, were almost fifteen times as great as that for 1974 at 

236.7 MECUs and almost twice that for 1982 at 1556.2 MECUs. Table 4.2 shows that the 

number o f beneficiaries in 1987, at 3.11 million people, was almost twice that that for 1984 at 

1.88 million people.

Table 4.1: European Social Fund: Commitments 1974-87

Y ear M ECUs Y ear M ECUs

1974 236.7 1981 1,003.5

1975 330.4 1982 1,556.2

1976 364.4 1983 1,896.9

1977 499.0 1984 1,859.1

1978 568.3 1985 2,109.4

1979 774.5 1986 2,524.1

1980 1,014.2 1987 3,087.2
ESF annual reports 1974-88

Table 4.2: Gendered breakdown o f ESF beneficiaries, 1984-87

Y ear M ale Fem ale Total

Nos. % Nos. % Nos.

1984 1.19m 63.12 0.69 m 36.88 1.88 m

1985 1.69 m 61.81 1.04 m 38.19 2.73 m

1986 1.45 m 62.27 0.88 m 37.73 2.33 m

1987 1.89 m 60.69 1.22 m 39.30 3.11 m
ESF annual reports, 1985-88

However, demand for ESF support grew at an even faster pace than the allocation to the Fund, 

with the result that applications consistently outstripped the funding available from 1978 

onwards. In this context, prioritisation became important and so, in 1978, the CEC introduced 

annual guidelines which set out the Community’s priorities with regard to ESF expenditure 

(Collins, 1983: 13-23). Already, in a review o f the ESF rules carried out in 1977, two main 

goals had been agreed for the Fund, i.e. funding for less developed regions and funding for 

training young people under the age of 25 (European Commission, 1977: 4-5). The CEC was to
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ensure that the regional impact o f the Fund was sufficient and that, for the ensuing years, aid 

was concentrated on unemployed young people below the age o f 25 years. As pressure on the 

Fund increased during the late 1970s and early 1980s, the ESF became increasingly focused on 

these two priorities o f regional development and youth training. No clear gender dimension 

was given to these priorities, with one exception. In 1978, the guidelines said that second level 

priority within youth training, was to be given to:

... skilled training for young women and girls which is designed to demonstrate a 
willingness to seek a balance between men and women participating in the various 
occupations and to encourage the access o f women to employment where they 
have been under-represented. (European Commission, 1978: 6)

However, such was the pressure on the ESF that most resources were taken by first priority 

programmes so this second level o f action remained largely unimplemented. Otherwise, in the 

annual guidelines during this period women were simply seen as one o f a number o f vulnerable 

groups on the labour market and most emphasis was placed on training women returners in 

non-traditional occupations. Thus the difference equality potential o f the positive action 

introduced in the 1970s was gradually being reduced to insignificance in the context o f overall 

pressure on the Fund.

In 1977, the positive action element o f the equal treatment directive was implemented at CEC 

level through a specific decision on action for women by the ESF (77/804/EEC). This Decision 

affirmed the role o f training in overcoming women’s labour market problems and expanded 

Article 4 funding for women o f 25 years or over (Council, 1977b). It said that funding would 

be given for training women on or over the age o f 25 years ‘with no vocational qualifications or 

with insufficient qualifications where the entry or re-entry o f these persons into working life 

proves particularly difficult’. Such training was to be targeted at women returners or women 

who had lost their jobs and it was to aim at encouraging new choices o f occupation (Council, 

1977: Article 1). Implementing this decision, the CEC gave priority to new programmes 

designed to train women for jobs in which they were currently underrepresented. The role of 

accompanying measures, such as guidance, placement and information, was also emphasised 

with a special mention o f the need for training in self presentation for women returners 

(European Commission, 1978).

In 1979, the CEC produced its first report on the special funding for women’s training 

introduced under the 1977 Decision. It outlined five pilot projects on women’s training which 

had been funded, including French and English projects relating to women returners along with 

projects for training rural women in an urbanising region, training women for socio-cultural
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work formerly done on a voluntary basis, training girls in engineering and training women in a 

range o f non-traditional occupations (European Commission, 1979: 13-14).

Apart from these innovative pilot projects, however, response to the new ESF funding 

possibilities for women’s training was slow and so the CEC decided to take a pro-active role in 

encouraging member states to apply. In doing so it stressed the relative increase in women’s 

unemployment compared with unemployment as a whole and urged a greater response through 

the use o f the Social Fund (European Commission, 1980: 39). So successful was this 

encouragement that, the problem was soon inversed. By the early 1980s, the volume of 

applications for Article 4 funding for women’s training far exceeded the finances allocated. 

Thus by 1981 it was reported that applications sought funding total which were at least four 

times that available (European Commission, 1981a: 6). In addition, there was a problem of 

over-concentration, in that about 60% of the special women’s funding was going to projects in 

Germany (European Commission, 1981a: 18-19; Warner, 1984: 157-8).

During this period, another aspect o f Community gender equality in training policy also 

continued to develop, i.e. what I term advocacy o f equality, in the form o f encouragement, 

promotion, research, information and networking (see Chapter 5). Increasingly in the 1980s, 

the advocacy trajectory differed from that o f the main ESF and, in doing so, created a widening 

gap between EEC rhetoric on equality in training and what was actually occurring within the 

ESF as a whole.

The advocacy process had begun with the funding o f preparatory studies and pilot projects 

from 1975 onwards. Then, in 1982, European gender equality advocacy, including that of 

equality in training, was given a fresh momentum with the approval by the Council o f a four 

year action programme to promote equal opportunities. The programme was a new departure 

for the EEC in its broad approach to the positive promotion o f equal opportunities for women 

as well as to ensuring that the principle o f equal treatment was respected.

In its resolution on the programme, the Council o f Ministers asserted the principle o f gender 

equality and expressed the political will to achieve it. That principle was defined as consisting 

o f two aspects. Firstly, it included ‘the achievement o f equal treatment by strengthening 

individual rights’. Secondly, it included the ‘achievement o f equal opportunities in practice, 

particularly by means o f positive action programmes’ (Council, 1982, preamble). This principle 

was to be respected in preparing and implementing all Community policies likely to affect the 

equal opportunities dimension.

78



The CEC programme itself included action in a wide range of areas including gender equality 

law, education and training, employment, promotion of shared family responsibilities and 

changing public attitudes. Regarding training, the programme argued that stereotyped attitudes 

to women’s role which were inculcated during childhood, were the key factor in women’s 

continued inequality on the labour market and it pointed out that training was tending to 

reproduce those stereotypes rather than challenge them (Commission o f the European 

Communities, 1982: annex 1, 11).

The CEC also commented that while member states had undertaken some pilot schemes to 

counteract traditional perceptions o f women’s role, to date those measures remained small 

scale and had not succeeded in achieving major changes (Commission o f the European 

Communities, 1982: annex 1, 11). Therefore, it urged member states to utilise the positive 

action clauses o f the equal treatment directive, in order to change the field o f education and 

training. It particularly called for training o f women in new technologies, in-service training for 

women workers, training o f trainers, and special and appropriate programmes for immigrant 

women, women returners and rural couples (Commission o f the European Communities, 1982: 

annex 1, 11-12). The programme also called for a range o f measures to encourage young 

women to consider training for non traditional as well as traditional occupations. It promised 

ESF support for awareness campaigns, networks, promotion and publicity. At the legal level, 

the programme mentioned the specific difficulties in applying the principle o f equal access to 

training for women in particular sectors such as the public service and agriculture and for 

certain groups o f women such as women immigrants.

However, almost immediately after approving the equality programme, in 1983, the Council of 

Ministers decided on a major reform of the European Social Fund, aspects o f which were 

inconsistent with these contemporaneous gender equality policy statements. Under the terms of 

the Council Decision o f October 1983 on the tasks o f the ESF (1983a), two categories of 

persons were identified as in critical need o f Community support, i.e. young people and the 

long term unemployed. It was therefore decided to introduce a quota system, whereby at least 

75% of ESF spending in each year was to be allocated to training young people under the age 

o f 25 (Articles 4 and 7). This funding o f youth training was to concentrate on young people 

who were in danger o f unemployment because they were untrained or inadequately trained 

(Article 4). In addition a regional quota was established whereby 40% of appropriations were 

to be targeted at eligible operations in the peripheral regions o f Greenland, Greece, the French 

overseas departments, Ireland, the Mezzogiorno (Italy) and Northern Ireland. The remaining 

funding was to be concentrated in regions experiencing high or long term unemployment 

and/or industrial and sectoral restructuring (Article 7). In these quotas, no recognition was
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given to the gender dimension o f the labour market difficulties experienced by young people 

such as the unequal gendered employment opportunities faced by young women.

Second level priority, after young people and long term unemployed, was given to categories of 

persons considered to be vulnerable on the labour market (in particular women, the 

handicapped and migrants), and specific funding was to be given to five groups under these 

categories, the only female category being women who wished to return to work (Article 4). 

Thus the only group o f women to receive overt consideration within the reformed ESF were 

older women returners. This very limited positive action for women’s training and the failure to 

include a clear and overt equal opportunities dimension in the first priority categories was seen 

by the European Parliament among others, as a failure to transpose general gender equality 

commitments onto the mainstream reformed ESF and, therefore, as creating a danger of 

worsening underfunding for women’s training projects (Crew Reports, Vol. 1: 8; Vol. 3: 8 &

9).

These fears proved well founded as, throughout the 1980s, the gendered distribution o f ESF 

funding remained unfavourable to women (Table 4.2). Each year, between an estimated 67% 

and 62% beneficiaries o f Social Fund training were male, while only an estimated 33% to 38% 

were female. So, when gendered statistics began to be included in the ESF annual reports in 

1984, they showed that the ESF had become primarily a mechanism for funding the training of 

young men (Tables 4.2 and 4.3). Thus, with the stagnation o f regulatory social policy, the 

quintessential EC social policy in the late 1970s to mid 1980s became funding for training, 

focused spatially and with regard to age through the mechanism of strict quotas on expenditure. 

Absence o f vigorous equal opportunities requirements meant that the main EU social policy 

was then a form of positive action for young men’s training.

Table 4.3: Young people aged less than 25 years as a percentage o f overall beneficiaries of

the ESF: 1984-86

M ale Fem ale Total

1984 51.77% 31.62% 83.39%

1985 52.36% 33.82% 86.18%

1986 50.60% 32.99% 83.59%
ESF annual reports, 1984-1986 

In 1985, the CEC produced an evaluation o f the 1982-85 action programme on equal 

opportunities, including comments on action with regard to women’s training since the

introduction o f the equality programme and the reform of the ESF three years before. While the 

report noted some progress in a difficult context o f recession the CEC’s overall evaluation was

80



given to the gender dimension o f the labour market difficulties experienced by young people 

such as the unequal gendered employment opportunities faced by young women.

Second level priority, after young people and long term unemployed, was given to categories of 

persons considered to be vulnerable on the labour market (in particular women, the 

handicapped and migrants), and specific funding was to be given to five groups under these 

categories, the only female category being women who wished to return to work (Article 4). 

Thus the only group o f women to receive overt consideration within the reformed ESF were 

older women returners. This very limited positive action for women’s training and the failure to 

include a clear and overt equal opportunities dimension in the first priority categories was seen 

by the European Parliament among others, as a failure to transpose general gender equality 

commitments onto the mainstream reformed ESF and, therefore, as creating a danger of 

worsening underfunding for women’s training projects (Crew Reports, Vol. 1: 8; Vol. 3: 8 &

9).

These fears proved well founded as, throughout the 1980s, the gendered distribution o f ESF 

funding remained unfavourable to women (Table 4.2). Each year, between an estimated 67% 

and 62% beneficiaries o f Social Fund training were male, while only an estimated 33% to 38% 

were female. So, when gendered statistics began to be included in the ESF annual reports in 

1984, they showed that the ESF had become primarily a mechanism for funding the training of 

young men (Tables 4.2 and 4.3). Thus, with the stagnation o f regulatory social policy, the 

quintessential EC social policy in the late 1970s to mid 1980s became funding for training, 

focused spatially and with regard to age through the mechanism of strict quotas on expenditure. 

Absence o f vigorous equal opportunities requirements meant that the main EU social policy 

was then a form of positive action for young men’s training.

Table 4.3: Young people aged less than 25 years as a percentage o f overall beneficiaries of

the ESF: 1984-86

M ale Fem ale Total

1984 51.77% 31.62% 83.39%

1985 52.36% 33.82% 86.18%

1986 50.60% 32.99% 83.59%
ESF annual reports, 1984-1986 

In 1985, the CEC produced an evaluation o f the 1982-85 action programme on equal 

opportunities, including comments on action with regard to women’s training since the

introduction o f the equality programme and the reform o f the ESF three years before. While the 

report noted some progress in a difficult context o f recession the CEC’s overall evaluation was

80



critical saying that member states had confined their efforts to small-scale pilot projects, 

research or information activities, rather than undertaking consistent actions resulting from 

comprehensive national framework policies (European Commission, 1985b: 84-5). No 

sanctions were proposed, however, and the fact that similar criticism could have been made of 

the Community’s own role vis-a-vis the ESF reform of 1983, was not mentioned. Indeed, the 

report concluded by advocating a primary role for the Community in ensuring that equal 

opportunities continued to advance in the EEC:

... the Commission feels it necessary to express certain reservations about the 
overall effectiveness o f efforts taken towards implementation o f these actions. It 
should be noted in this context that the Commission has become aware that 
women’s groups and organisations within the Member States increasingly tend to 
require action to be generated at a Community level rather than by national 
governments. The Community can be said to have exercised a leading role in 
striving to meet the needs o f the citizens o f Europe in the area o f equal 
opportunities in employment; it should not be allowed to lose its momentum in 
this field, in particular with regard to strengthening legislation and ensuring its 
implementation in practice, and a more systematic development o f positive action. 
(European Commission, 1985b: 85)

To maintain this role, a second equal opportunities action programme 1986-90, was proposed 

and this was approved by the Council in June 1986. The Council noted that, despite previous 

initiatives, inequality persisted and seemed likely to increase in the prevailing economic 

climate, and so it supported a range o f further measures in the area o f equality, including 

equality in training. With regard to the Community itself, the Council resolution gave a 

nominal commitment to the integration o f equal opportunities into all Community policies, 

including those underpinning ESF expenditure, although this was still not included overtly in 

the rules governing the ESF. It declared that the Council would

... continue to promote consistency between specific measures to promote equal 
opportunities and overall economic and social policy at both Community and 
national level’ and it instructed the Commission ‘to keep a check on the 
consistency o f its measures at Community level while encouraging positive action 
to help women within the limits o f the means available’. (Council, 1986: article 6)

This foreshadowed what was to become a more overt mainstreaming policy seven years later, 

in the 1993 reform of the regulations governing the structural funds.

The new equal opportunities programme also covered action in seven areas, one o f which was 

education and training. With regard to training, the CEC stated that action in the area of 

education and training was fundamental to tackling inequality:

Policy to promote equal opportunities cannot be effective unless it tackles 
problems at their root. For this reason, action in the area o f education and training
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is fundamental, particularly with regard to their adaptation to economic and social 
change. (European Commission, 1985a: 4)

The programme envisaged action by both the member states and the CEC itself. For the 

member states the programme advocated a wide ranging positive and promotional role 

including information campaigns, research, evaluation, improved guidance and advisory 

services at all levels, as well as the adaptation of training provision through new curriculum 

design, flexible training arrangements (in terms of time and location) and the provision of 

necessary facilities such as childcare (European Commission, 1985a: 8). The CEC would fund 

some of the above national actions as well as facilitating exchanges of information and 

experience through various activities such as seminars, visits and networks. It would also 

promote pilot projects on training for girls in the context of youth training policy, with 

particular attention given to immigrant and handicapped girls. Most importantly it planned to 

use all of the aforementioned experience to provide the basis for drafting Community 

guidelines on training for women (European Commission: 1985a: 8-9).

So, to summarise, the period 1977-87 was marked by lack of progress and even regression in 

EU redistributional equality policy. In this, redistributional equality policy resembled overall 

regulatory social policy but not overall redistributional policy, which was an expanding field. 

The redistributional equality policy institutionalised in the early 1970s continued to exist but in 

etiolated form. So there was still a legal guarantee of equal access to training, along with some 

very limited and over-subscribed positive action measures in favour of women returners for 

training in non-traditional occupations. But these strategies were increasingly ineffective in a 

context of economic crisis and the de facto equality model resembled sameness rather than 

difference equality. Political attention was focused on the problems of youth unemployment 

and regional disparities without any consistent understanding of their gender aspects. Gender 

equality was sidelined from the main activities of the EEC in the social field. Meanwhile, as 

Community redistributional equality advocacy developed, the failure of such advocacy to 

impact on the Community’s main social instrument, the ESF, became ever more starkly 

evident. So the gulf between the gender equality aspect of the main EEC social policies, on the 

one hand, and the Community’s advocacy of gender equality, on the other, grew ever wider.

Thus, the stagnation in overall European social policy at the regulatory level was matched by 

stagnation in gender equality regulatory policy. But the continued expansion of the EEC’s 

general redistributional social policy was not accompanied by a similar growth in 

redistributional equality policy. So, unlike overall EEC social policy which maintained some 

momentum at the redistributional level, gender equality policy stagnated at both the regulatory 

and the redistributional levels. Only equality advocacy showed any development or expansion

82



but this was insignificant with regard to the redistributional dimension since it had little impact 

on the main EEC social policy o f funding for training.

RELAUNCHING SOCIAL EUROPE: 1985-92

In 1985, a new dynamism towards European integration was spearheaded by the incoming 

President o f the European Commission, French socialist Jacques Delors (Laffan, 1996;

Lambert 1994: 115-120). This new momentum began to challenge the prevailing stagnation in 

the integration process which had been termed ‘Eurosclerosis’. As part o f the process of 

relaunching the European enterprise, Delors consulted with both member states and the social 

partners, especially big business. From those consultations emerged the project o f a new push 

towards economic and monetary union, which began at the constitutional level with the 1986 

Single European Act, and later continued with the 1992 Maastricht and 1997 Amsterdam 

Treaties. While the main thrust o f this momentum was a revival o f the old neo functionalist 

economic strategy which had been the basis for the creation o f the European communities in 

the 1950s, Delors also stressed the social and the political dimensions as a necessary 

underpinning o f that strategy, with his rhetoric about what he termed a ‘People’s Europe’. This 

aspect o f his project was less welcome to some member states, especially the UK, whose 

resistance halted or diminished many proposed developments in the social field for the next 

few years. This impediment was not to be removed until the Maastricht Treaty o f 1993.

Once again, the least contentious strategy in the social field was to build on the ESF. The legal 

framework for Community social policy, including training and equality policy, was subjected 

to major change, following the first EC constitutional development since 1957, i.e. the passing 

of the Single European Act (European Community, 1986). The SEA promised action to 

strengthen ‘economic and social cohesion’ in the Community, with cohesion constructed as 

primarily a regional issue and as requiring financial intervention to achieve an improvement in 

the situation o f the less developed regions o f the Community (such as Ireland). The Community 

Structural Funds were to be reorganised and allocated a massive increase in resources in order 

to achieve this goal. This SEA commitment was fulfilled in 1988 with the approval by Council 

o f a new Regulation on the tasks o f the Structural Funds, including the ESF (Council, 1988).

The reformed Structural Funds were to operate with five main objectives:

1. promoting the development and structural adjustment o f regions whose 
development is lagging behind (hereinafter referred to as ‘Objective 1 ’);

2. Converting the regions, frontier regions or parts o f regions (including 
employment areas and urban communities) seriously affected by industrial 
decline (hereinafter referred to as ‘Objective 2 ’);
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3. combating long-term unemployment (hereinafter referred to as ‘Objective 3’);

4. facilitating the occupational integration o f young people (hereinafter referred 
to as ‘Objective 4 ’);

5. with a view to reform o f the common agricultural policy:

(a) speeding up the adjustment o f agricultural structures, and

(b) promoting the development o f rural areas (hereinafter referred to as 
‘Objective 5 (a) and 5 (b)’).

(Council, 1988: Article 1)

Thus the reformed ESF was still built around the same priorities as before: those o f regional 

and sectoral development (defined on the basis o f peripherality, industrial decline and rurality), 

with a particular focus on training for young people and the long term unemployed. The ESF 

was to concentrate on training which would fulfil these five objectives and for the following 

categories o f people: the long term unemployed, young people, and unemployed people or 

persons at risk o f unemployment (Article 3). This new regulation provided the legal basis for 

the first Community Support Framework governing Structural Fund expenditure, 1989-93.

No part o f the regulation mentioned either the specific training needs o f women or the principle 

o f equal opportunity, although a paragraph in the article relating to the Tasks o f the Funds said 

that ESF operations had to take into account the priorities laid down in employment policies 

within the Community, which by implication included gender equality policy (Article 3 (2)). In 

addition, the paragraph on Compatibility and Checks said that measures financed by the 

Structural Funds were obliged to conform with ‘the provisions o f the treaties, with the 

instruments adopted pursuant thereto and with Community policies’ (Article 7). In that 

paragraph, equality policy was implied, but it was not named, whereas other relevant policies 

(such as rules o f competition and environmental protection) were listed. The requirements 

regarding training for the long term unemployed and for young people also made no mention of 

any gender equality dimensions. Thus, once again, as in 1983, Community policy regarding 

gender equality in training was not coherently applied during a major reform o f the main 

Community training instrument, the ESF. However, subsequently, some acknowledgement was 

made o f the equality dimension, in that individual national plans under the CSF were obliged to 

include a standard equality clause which said:

The activities and measures undertaken in the framework o f this Community 
Support Framework must conform with, and where appropriate contribute to, the 
implementation o f Community policy and legislation relating to Equality of 
Opportunity between women and men. In particular, consideration must be given 
to training and infrastructure requirements which facilitate labour force 
participation by women with children. (European Commission, 1990: 30)
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Meanwhile, the Community approach to gender equality in training had already begun a slow 

process of change, which was first felt at the advocacy level, when the promised CEC 

recommendation on vocational training for women was published (European Commission, 

1987b). The recommendation, a non-binding instrument, urged that member states adopt an 

overall training policy which would encourage women’s participation in all training schemes:

It is recommended that the Member States should adopt a policy designed to 
encourage the participation of young and adult women in training schemes, 
especially those relevant to occupations of the future, and should develop specific 
measures, particularly as regards training, for occupations where women are 
underrepresented. (European Commission, 1987b: Article 1)

The recommendation then went on to make a series of detailed proposals regarding aspects of 

this overall policy. These can be summarised as: integrating gender equality into mainstream 

training provision; taking cognisance of the female life model in designing training courses and 

recognising that women were a complex, not a unitary, category. With regard to the integration 

of equality, particular emphasis was placed on sensitising all actors in the training field to 

gender equality, on equality training for training providers, and on higher education initiatives. 

Certain training programmes were identified as needing to encourage greater levels of female 

participation. These included initial training outside the educational system (especially 

apprenticeship training in non-traditional skills); enterprise and co-operative development 

training; in service training; training for the unemployed and training in new technologies 

within higher education. The specificities of the female life model were argued to create the 

need for more decentralised training; for better support measures such as childcare provision; 

for recognition of the skills involved in raising children and running a household, especially 

when considering possible exemptions from course elements.

Finally, the category ‘women’ was recognised to be complex rather than unitary and so the 

particular training needs of certain groups of women were mentioned. These groups included 

young women, underprivileged women, women returners and those spouses of self employed 

workers who assisted in that activity. Thus the CEC advocated a form of equality in training 

provision which was more confidently and clearly based on the difference model of equality. It 

thereby recognised the specificities of women’s training needs, the complexities of 

intersectional layers of disadvantage affecting women, the social construction of skills and the 

need to begin problematising the male role in society.

This more transformative approach to gender equality developed at the advocacy level during 

the 1980s, was put on a more institutionalised footing when the member states agreed a 

Community Charter o f Fundamental Social Rights in 1989. The Social Charter began the
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process o f reconstructing gender equality at the legal as well as the advocacy level, on the basis 

o f a difference model. The Charter included what was termed the right o f men and women to 

equal treatment. This right was described as follows:

Equal treatment for men and women must be assured. Equal opportunities for men 
and women must be developed. To this end, action should be intensified to ensure 
the implementation o f the principle o f equality between men and women in 
matters o f remuneration, access to employment, social protection, education and 
vocational training and career development. Such action shall imply the 
development o f amenities enabling those concerned to reconcile their occupational 
and family obligations more easily. (Council o f Ministers, 1989; 14-15)

However, the initial CEC programme for the implementation o f this Charter, was minimalist 

with regard to the training aspect. While the programme declared that: ‘(T)he Commission ... 

sees its own task as ensuring that formal equality can become genuine equality’ (European 

Commission, 1989: 35), it made no specific commitments regarding equality in training or the 

gender dimension o f the ESF, its primary social policy instrument. Instead it merely contained 

the rather vague statement that:

... we are certainly not fettered by the third action programme (on equal 
opportunities) ... additional (measures) will provide responses to specific needs, 
for instance in relation to vocational training for women. (1989: 35)

In the early 1990s this new thinking on gender equality moved nearer to being fiilly 

institutionalised with regard to EU redistributional policy, despite the failure to ensure its clear 

and comprehensive inclusion in the first CSF. In May 1991 the Council approved the CEC’s 

proposal for a third action programme on equal opportunities stating that women were still 

unequally treated in the European labour market despite previous gender equality initiatives 

and despite the inclusion o f equality in the Community Social Charter (Council, 1991: 

preamble). The Council now affirmed that women’s participation in the process o f European 

development was an essential factor in European economic and social cohesion, thus 

reconstructing cohesion. It declared that:

... women must be in a position to benefit on equal terms from the achievement of 
the single market and to contribute fully to such achievem ent... in order to meet 
the challenges o f the 1990s, better use should be made o f women’s abilities and 
gifts so as to permit their full participation in the process o f European 
development and a revaluing o f their contribution to that process ... that 
participation is an essential factor in European economic and social cohesion.
(Council, 1991: preamble).

The primary strategy to be adopted in order to achieve this gendered reconstruction o f cohesion 

was to integrate the objective o f gender equality, comprising both equal opportunities and 

equal treatment, into all European policies and programmes.
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The Council confirms that it is therefore advisable to ... integrate the objective of 
equal opportunities and equal treatment in the formulation and implementation of 
the relevant policies and action programmes at both Community and Member 
State level and, to that end, apply more efficiently and, if  necessary, improve 
institutional arrangements at Member State level, to enable equal opportunities 
and equal treatment to be effectively achieved in all areas. (Council, 1991: 
preamble)

The Council gave the CEC specific responsibility for ensuring such integration. It also asked 

the member states to ‘improve the quality o f women’s employment by maximising their 

potential, particularly through stepping up action relating to education, vocational training, 

better staff management and the use o f positive action in enterprises.’ (Council, 1991: Article 

1). These and other actions were to be incorporated into national, regional or local equality 

plans and to be subject to regular assessment (Article 2).

The first step to achieving this integration o f equality into European policies and programmes 

was to expand advocacy action to a more structured and better funded level with the creation of 

the NOW programme (New Opportunities for Women). NOW was to pilot training and 

employment initiatives for women throughout the EU within the framework o f the Structural 

Fund regulations. It would thus move the piloting o f women’s training projects, which had 

been on-going since the mid 1970s, from the experimental stage o f previous programmes 

towards a broader and more integrated approach (European Commission, 1990c: 167). In 

particular, childcare provision was acknowledged as crucial for women’s participation in 

training and employment, and the CEC promised to finance innovative projects notably in the 

rural areas, to complement the NOW initiative (European Commission, 1991: 169). A total of 

120 Million ECU was allocated from the EU Structural Funds to the NOW initiative for the 

period 1990-93 (as compared with over 60 BECUs for the entire CSF, i.e. about 0.2%).

The NOW guidelines prioritised fijnding for enterprise training, for services for unemployed 

women and for complementary measures. Enterprise training, the first category o f measures to 

be funded, provided training for the creation o f small businesses and co-operatives, especially 

in the less developed regions o f the European Union. The second category was funding for a 

range o f services for women who were long term unemployed and for women returners, 

ranging from advice and guidance to pre training, training and assistance in accessing 

employment. The third NOW category consisted o f several types o f complementary measures 

such as childcare provision, technical assistance, training for trainers and evaluation exercises.

Along with the NOW initiative the third action programme also committed the Community to 

an active policy o f mainstreaming equality in all programmes co-financed by the Structural 

Funds including ESF funded training programmes. The CEC promised that mainstreaming
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would be gradually introduced, with an initial emphasis on the collection o f gendered data and 

gendered evaluation. It said that:

... the Commission will ensure that the equal opportunities dimension and the 
particular problems encountered by women in the labour market are explicitly 
taken into account in all relevant Community policies and programmes. Particular 
attention will be given to all programmes co-financed by the structural funds and 
all existing programmes in the area o f vocational training and the promotion of 
international exchanges o f students and workers. This policy o f integration 
(mainstreaming) will be introduced progressively, first through the systematic 
collection o f data on the participation o f women in each programme and, second, 
through the assessment o f the adequacy o f such participation, in the light o f the 
broad objectives o f the present programme. The results o f these evaluations will 
then be used to determine future developments o f the programmes. (European 
Commission, 1990b: 168).

In 1991-2, as a result o f  this commitment to render the gender dimension o f the CSF more 

transparent, a Community-wide evaluation was undertaken o f women’s training provision 

within ESF programmes during 1990 (see also pp. 33-34). The findings o f this study showed 

the extent o f the problem, both quantitative and qualitative, and o f the need for genuine 

mainstreaming o f gender equality in training. Its summary findings were bleak, saying that, 

after fourteen years o f gender equality in training policy:

Women are only marginal in the programming process. They have only a low 
profile in the CSFs and OPs. They are only considered as a disadvantaged 
category, along with migrants and disabled. Women’s employment and vocational 
training are only approached through specific schemes. Statistical information on 
women’s involvement is wanting. (European Commission, 1993c: 26).

The study demonstrated that it was, indeed, clearly necessary to move beyond pilot projects, 

however well funded, and towards full incorporation o f gender equality into the ESF as a 

whole if EU gender equality in training policy was to become more than ineffectual rhetoric.

To summarise, the period 1987-93 saw the relaunching o f both the European integration project 

and o f its social dimension. Some constitutional change was achieved and more was promised. 

An overhaul o f the EC’s budgetary aspect resulted in more coherent, centrally controlled multi

annual planning for the expenditure o f expanded structural funds along with the new cohesion 

fund (Matthews, 1993). However, once again gender equality policy was not consistently 

applied during this reorganisation o f the main instruments o f the EC’s social policy and it 

remained an afterthought, neither clearly defined, centrally located within the overall policy 

nor rigorously implemented. No major new initiatives with regard to the redistributional 

aspects o f equality policy were introduced and thus women’s training continued to be under

resourced and disregarded within mainstream training provision.



Somewhat counteracting this gloomy picture, the advocacy level of redistributional gender 

equality policy continued to develop. The 1987 recommendation on women’s training clarified 

and promoted some of the actions required in order to meet women’s training needs. The NOW 

programme was established and resourced to pilot this approach throughout the EC and thus to 

act as an exemplar and impetus towards transformative action within mainstream training 

provision. In addition, political commitment was given to a gendered construction of social and 

economic cohesion and to the integration of the objective of equal opportunities as well as 

equal treatment into all Community policies and actions. However, the first gender evaluation 

of all ESF funded training provision, published at the end of this period, demonstrated clearly 

the scale and effect of the long failure to ensure gender equality within the Community’s main 

social policy instrument and showed that the problems to be tackled were deep rooted and 

seemingly intractable. More than equality rhetoric or advocacy was required if change was to 

be achieved.

A SOCIAL AS WELL AS ECONOMIC UNION: 1992-97

By 1992, a new stage in European integration had begun, as the neo-fiinctionalist approach to 

European integration embodied in the Treaty of Rome (1957) and relaunched in 1985, reached 

the end of its effectiveness (Laffan, 1996; Lambert, 1994). Externally, the post war political 

order in Europe was being transformed by the fall of communism in Eastern Europe, leading to 

the reunification of Germany and the emergence of new East European states which began to 

seek membership of the European Community. Internally, the barriers imposed by Thatcherism 

began to be removed both by the resignation of Ms Thatcher herself and the weakening of her 

brand of ideological neo-conservatism within the UK and, indirectly, within the EC. In 

addition, the expansion of the range of policy covered by majority voting in the Council of 

Ministers ended the power of a single member state to prevent developments in those policy 

areas. Therefore, the stage was set for the next phase of European constitutional change 

accompanied by legal and policy, including social policy, development.

However, the Maastricht Treaty of European Union which was to be the culmination of the 

increased momentum towards integration, was stunted in its social dimension by the refusal of 

the UK to agree to the proposed social articles. As a result, these articles were included instead 

in a protocol to the Treaty agreed by the other member states. This social protocol resulted in a 

number of policy initiatives: an European Commission Green Paper (1993) and a White Paper 

(1994) on European social policy and a social action programme 1995-97. These all 

emphasised a central role for the EU in managing social change, building on Union ‘‘acquis’ (or
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the corpus o f existing laws and policies) in the social field, promoting shared values and 

developing a European social model.

With regard to gender equality, the social protocol provided for expansion o f the Community’s 

role in this field. It committed the Community to promoting equality between men and women 

in the labour market:

... the Community shall support and complement the activities o f the Member
States in the following fields ...

-  equality between men and women with regard to labour market opportunities
and treatment at work. (Article 2)

In Article 6, it reiterated and clarified the principle o f equal pay for equal work and reaffirmed 

positive action;

2. For the purpose o f this Article, ‘pay’ means the ordinary basic or minimum 
wage or salary and any other consideration, whether in cash or kind, which 
the worker receives directly or indirectly, in respect o f his employment, from 
his employer.

3. This Article shall not prevent any Member State from maintaining or 
adopting measures providing for specific advantages in order to make it easier 
for women to pursue a vocational activity or to prevent or compensate for 
disadvantages in their professional careers. (European Community, 1992:
Protocol on Social Policy)

Another important feature was the extension o f qualified majority voting in the Council to 

decisions on gender equality (Irish Government, 1992: 12). Thus the way was opened for a new 

impetus in EU action on gender equality, including action relating to the equality aspect o f the 

ESF.

Overall, the Maastricht Treaty promised a thorough evaluation o f the operation and 

effectiveness o f the Structural Funds in 1992. (European Community, 1992: Protocol on 

Economic and Social Cohesion). It somewhat redefined the role o f the ESF, saying that:

[The ESF] shall aim to render the employment o f workers easier and to increase 
their geographical and occupational mobility within the Community, and to 
facilitate their adaptation to industrial changes and to changes in production 
systems, in particular through vocational training and retraining. (Article 123)

Article 127 o f the protocol also said that the Community would implement a vocational 

training policy to achieve these aims.
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The reorganisation o f the ESF promised in the Treaty was undertaken as part o f the 

preparations for the second Community Support Framework for the period 1993-99. In July 

1993 the Council agreed three new Regulations governing the operation o f the Social Fund: the 

regulations on the tasks o f the Structural Funds (2081/93), on the role o f the ESF (2084/93) and 

on co-ordination o f the activities o f the various Structural Funds (2082/93) (1993a, 1993 b, 

1993c).

Perhaps the most important innovation with regard to gender equality contained in these 

Regulations was the overt inclusion o f gender equality in the regulation on the tasks o f the 

Structural Funds. This regulation, like that o f 1988, required that member states’ structural 

fund expenditure conform to community policies. But, unlike that o f 1988, the regulation 

specifically included equal opportunities in the list o f policies to be respected. It stated that;

Measures financed by the Structural Funds ... shall be in conformity with ...
Community policies, including those concerning ... the application o f the 
principle o f equal opportunities for men and women. (Article 7)

In addition to this mainstreaming requirement the preamble to the regulation also asserted the 

principle o f equal opportunities for men and women on the employment market as a 

community goal to which the structural funds should contribute (Council, 1993a).

The objectives o f the Structural Funds were also changed to include a new Objective 3:

... combating long term unemployment and facilitating the integration into 
working life o f young people and o f persons exposed to exclusion from the labour 
market,

and a new Objective 4:

... facilitating the adaptation of workers o f either sex to industrial changes and to 
changes in production systems.

Thus, the previous priorities o f funding programmes for young people and the long term 

unemployed were expanded to include other categories.

In that context, the regulation on the role o f the ESF gave that Fund the priority task of 

contributing to a series o f operations to:

... promote equal opportunities for men and women on the labour market 
especially in areas o f work in which women are under represented and particularly 
for women not possessing vocational qualifications or returning to the labour 
market after a period o f absence. (2084/93, article 1).
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Thus the list o f operations under Objective 3 which were aimed at reducing unemployment, 

and training both young people and those facing social exclusion, was expanded to specifically 

include women’s training. This training provision was to help reduce gender segregation in the 

labour market by training women in non traditional areas. It was to be particularly focused on 

assisting women without qualifications and women returners. But these criteria represented an 

expansion o f the long standing ESF approach to women’s training rather than the 

transformation shown to be urgently required by the findings o f the 1990 evaluation.

The regulation on the role o f the ESF also listed promotion o f equal opportunities for women 

and men as an objective for all actions funded by the ESF. Its preamble said there was a need 

to:

... ensure that the principle o f equal opportunities for men and women is respected 
in the implementation o f the actions financed by the Fund in the context o f all the 
objectives.

This regulation, along with that on the co-ordination o f the activities o f the various Structural 

Funds, also said that member states were required to use equal opportunities as a criterion both 

in devising and in evaluating their national plans for structural fund spending. Article 1 o f the 

regulation on the role o f the ESF, promised ESF support for care services for dependants, 

including childcare (Council, 1993c).

Thus mainstreaming o f equal opportunities in training; child and other care provision; 

monitoring and evaluation o f the equality dimension were all put on a clearer legal basis in the 

reformed Structural Funds, in the context o f an overall requirement o f greater planning, 

monitoring and accountability than had previously been applied to Community social policy 

expenditure. Specific aspects o f women’s training were also included in the list o f operations to 

be funded under the new regulations. These Structural Funds were allocated a total budget of 

ECU 141 billion for the period 1994-99. They continued the previous policy o f prioritising 

regions, young people and the long term unemployed, but this time with a clearer gender 

dimension to those priorities (European Commission, 1993a: 7).

The process o f mainstreaming equal opportunities in training was reaffirmed in June 1994 by a 

Council resolution on the promotion o f equal opportunities for men and women through action 

by the European Structural Funds. The resolution assigned responsibility for furthering the EU 

policy o f equal opportunities in the structural funds to the CEC and called on the member states 

to promote this policy in all aspects o f the measures co-funded through the Structural Funds, 

including national monitoring and assessment (paragraph 6). In particular the work o f the 

NOW programme was to be built upon (Council, 1994). The Council urged member states:
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... to help to ensure that specific measures targeted at women are laid down with 
appropriate financial appropriations with the aim of improving the position of 
women, and to promote at local, regional, national and transnational level, equal 
opportunities for men and women in every sector o f economic activity and in all 
areas linked directly or indirectly to the labour market, by making use, in 
particular, o f the achievements o f the Community initiative NOW. (1994:
Paragraph 9c)

However, the CEC’s report on the third action programme of June 1995 suggested that this 

policy was having little effect in the member states (European Commission, 1995b). It said 

that:

The national reports revealed very little in the way o f legislation, regulations or 
agreements on vocational guidance and training since the inception o f the third 
programme. (European Commission, 1995b: 29)

The report noted that some new training programmes and courses had been introduced in all 

the member states but it gave no details on these. The report also included an evaluation o f the 

EU funded IRIS network o f training projects and o f the NOW programme. But it provided no 

assessment o f the overall equality dimension o f the Structural Funds, despite the regulatory 

changes put in place in 1993 and despite the Commission’s overall responsibility for ensuring 

that the Community’s gender equality policy was implemented.

In December 1995, the Council agreed to the CEC’s proposal for a fourth equality action 

programme, acknowledging that gender inequalities persisted, particularly with regard to the 

employment and pay o f women (preamble, paragraph 11). The Council confirmed the principle 

o f mainstreaming equal opportunities ‘in the process o f preparing, implementing and 

monitoring all policies and activities o f the European Union and the Member States’ (Article 

2). It also affirmed investment in women’s training, arguing that:

... developing education and vocational training, diversifying the choice o f jobs 
available and increasing the number o f working women can help enhance the 
competitiveness o f the European economy and improve integration into the labour 
market. (1995: Preamble, paragraph 13).

In its detailed programme, the CEC noted that European women had been entering the labour 

market in ever-increasing numbers since the mid 1980s but that, paradoxically, systems of 

segregation and marginalisation o f women within economic sectors and groups o f occupations 

remained intact despite the overall feminisation o f employment. This meant that occupational 

segregation on the basis o f gender remained the central characteristic o f all member states’ 

labour markets (European Commission, 1995b: 12). The Structural Funds were identified as an 

important Union resource in trying to change this situation, but the CEC acknowledged that 

their impact on promoting equal opportunities had been too limited in the first CSF (European
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Commission, 1995b: 16-17). Within the second CSF the CEC noted that equal opportunities 

was a priority to be applied horizontally to all measures, to be included in decisions to grant aid 

and in monitoring and evaluation processes and to be actively promoted both by the CEC and 

by the member states (European Commission, 1995b: 16-18). It declared that ‘improving 

coherence and synergy between Structural Fund operations and equal opportunities policy is a 

major task’ (European Commission, 1995b: 18).

The process o f mainstreaming was reaffirmed and further explicated in a 1996 CEC document 

on incorporating equal opportunities for women and men into all Union policies and activities. 

The CEC argued that equality was an issue for democracy, a human right, a crucial factor in 

lasting development and a symbol o f societies’ political maturity. However, it noted that 

translating this principle into a practical reality remained a major challenge for all societies. 

Thus, in the European Union, as elsewhere, what was required was:

... not only progress in the field o f legislation but also nothing short o f a cultural 
transformation o f individual behaviour as much as o f attitudes and collective 
practices, and determined political action based on the broadest possible 
mobilisation. (European Commission, 1996: 2)

In this overall context, the CEC provided an outline o f the construction o f gender equality 

within Community policy. It said that:

The promotion o f equality must not be confused with the simple objective of 
balancing the statistics: it is a question o f promoting long-lasting changes in 
parental roles, family structures, institutional practices, the organisation o f work, 
time etc and does not merely concern women, their personal development and 
independence, but also concerns men and the whole o f society, in which it can 
encourage progress and be a token o f democracy and pluralism. (European 
Commission, 1996: 5)

It pointed out that this understanding o f equality required more than equal treatment or positive 

action measures. It aimed at promoting major social change at all levels:

The promotion o f equality between women and men, therefore, does not simply 
require the implementation o f positive measures targeted at women, e.g. to 
promote their access to education, training or employment. It also requires 
measures aimed at adapting the organisation o f society to a fairer distribution of 
men’s and women’s roles: e.g. by adapting the organisation o f work to help 
women as well as men reconcile family and working life; or by encouraging the 
development o f a multitude o f activities at local level to provide more flexible 
employment opportunities, again for both men and women; or by guaranteeing the 
rights o f fathers as much as those o f mothers so that both can be expected to carry 
out their responsibilities and duties to the full; or by adapting social protection to 
incorporate the trend towards the individualisation o f rights into collective 
responsibility, etc. (European Commission, 1996: 5)
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The CEC also provided a definition of the Union’s strategy of mainstreaming as

The systematic consideration of the differences between the conditions, situations 
and needs of women and men in all Community policies and actions (European 
Commission, 1996: 5),

and as

... not restricting efforts to promote equality to the implementation of 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 the planning stage their possible effects on the respective situations 
of men and women. (European Commission, 1996: 2)

The document provided a useful synopsis of Community acquis in the field of gender equality, 

which it discussed under seven headings, including education and training. In relation to 

training, the CEC said that training was an important springboard towards obtaining equal 

opportunities for women. It argued that enhancing women’s skills improved the pool of human 

resources, which was good for competitiveness and growth, while failure to do this was 

wasteful. It said that substantial efforts were still required to improve women’s skill levels and 

to facilitate not only their access to employment but also their return to work after a break in 

their careers (European Commission, 1996: 9). The CEC then outlined the various Community 

actions in the field of training, all now subject to the mainstreaming principle. However, it did 

not provide either a rigorous analysis of the continued failure of the ESF to incorporate 

effective equality measures at all levels or a convincing strategy for the kind of transformative 

change required in order to achieve its avowed goals.

The CEC noted that equal opportunities was explicitly included for the first time in the 1993 

regulations governing the structural funds but commented that:

... the Structural Fund operations are still relatively modest, and efforts to 
mobilise the partners and, above all, the national and/or regional authorities 
responsible for devising and implementing the programming must be continued 
and intensified. (European Commission, 1996: 16)

Thus it could only point to the NOW programme when attempting to identity gender equality 

in training successes. Beyond that, and two years into the second CSF, the CEC was still 

discussing monitoring requirements, the need for measurement strategies to be devised for 

equal opportunities, the availability of funding for care services, and aspirational ideas on 

synergy and flexibility. All of which indicated that the equality aspect of the 1993 regulations 

had had little impact to that date on the main Structural Funds. The absence of any discussion 

of sanctions in this context was striking (European Commission, 1996: 17-20).
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This document was followed, by a Council Resolution o f December 1996 reaffirming the 

mainstreaming o f gender equality in the Structural Funds. The resolution’s preamble noted that 

further efforts were required to make existing equality commitments a reality. In particular, the 

resolution called on the member states to increase their use o f the possibilities for promoting 

equal opportunities offered within the Structural Funds, and to consider refocusing their 

programmes under the current CSF to achieve that goal. The Council also urged the CEC and 

the member states to monitor and evaluate the gender equality components o f programmes, and 

it asked the CEC to encourage equality initiatives through identification o f good practice and 

the dissemination o f information and experience.

That such reiteration was necessary became clear when the CEC published its first annual 

report on equal opportunities for women and men in the European Union, in March 1997.

While the report acknowledged that mainstreaming policy had been in place since 1993, its 

evaluation o f that policy’s impact to date showed that no major transformation o f the gendering 

o f the Funds’ usage had yet been achieved. The report said that there had been an increase in 

the number o f women benefiting from the ESF, but pointed out that most o f the ESF training 

for women was for traditional female occupations, thus continuing the reinforcement o f gender 

segregation in the labour market. Moreover, lack o f sufficient childcare continued to be an 

obstacle to women’s access to training schemes, despite the inclusion o f funding for care 

services in the 1993 regulation (European Commission, 1997: 2-3). Again, no sanctions for 

these failures were mentioned.

So, during the period 1992-97, mainstreaming o f gender equality (equal opportunities) in 

training was affirmed as a Union objective and an active Union policy and was put on a legal 

basis in the regulations governing the structural funds. Equality was based more firmly on the 

difference model, with the ESF regulations including funds for care o f children and other 

dependants. The regulation also implied that a more complex construction o f women was being 

institutionalised through the incorporation o f gender as a horizontal priority in all ESF funded 

programmes. Such mainstreaming, if  implemented, would mean that, within the various 

training categories, such as young people, the long term unemployed, migrants and the 

disabled, the specific training requirements o f female members o f each category would have to 

be addressed. However, evaluations o f the equality dimension o f the second CSF showed that 

progress in implementing positive integration and mainstreaming has been slow and that the 

lessons o f the NOW programmes had not been applied to ESF funded training in general.
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The changes in the regulations governing the ESF introduced in 1993, including the 

institutionalisation of the mainstreaming principle, constituted the first legal developments 

regarding gender equality in training since the 1976 Directive. Lack o f progress since 1993 has 

shown the depth, longevity and resilience of structured gender inequality in the field of 

training. It has also demonstrated the continued failure o f the European Union to take effective 

action to implement the new legal requirements, most especially the failure to introduce 

effective sanctions for non compliance. The Union has not made strenuous efforts to move 

beyond equality rhetoric and towards the achievement o f its avowed goal o f reducing gender 

segregation in the European labour market through action by its main social policy instrument.

POST 1997: FUTURE PROSPECTS

A new phase in European integration, and thus in European social policy, opened with the 

signing o f the Amsterdam Treaty o f European Union, in October 1997. In the new Treaty, 

gender equality was included and expanded in a number o f ways. Firstly, the new preamble 

listed the tasks o f the Community, including that o f promoting ‘equality between men and 

women’. Secondly, after listing the measures to be taken by the Community to achieve its 

objectives, the preamble stated that:

... in all the activities referred to in this Article, the Community shall aim to 
eliminate inequalities, and to promote equality, between men and women. (1997: 
Preamble)

Thirdly, and for the first time in the history o f the EU, a broad anti-discrimination clause was 

included in the Union’s constitution. This clause, although weaker than that originally 

proposed, is still o f significance in that it allows for European level action to prevent 

discrimination on the basis o f a range o f social characteristics, including, but more than, 

gender. The clause says:

Without prejudice to the other provisions o f this Treaty and within the limits of 
the powers conferred by it upon the Community, the Council, acting unanimously 
on a proposal from the Commission and after consulting the European Parliament, 
may take appropriate action to combat discrimination based on sex, racial or 
ethnic origin, religion or belief, disability, age or sexual orientation. (Article 6a)

Finally, the previous Article 119 on equal pay was expanded to define equal pay and to cover 

equal treatment and positive action, going slightly further than the provisions o f the social 

protocol to the Maastricht Treaty (European Union, 1997). The Article includes the following 

provisions on gender equality and positive action with implications for training:

3. The Council ... shall adopt measures to ensure the application o f the principle 
o f equal opportunities and equal treatment o f men and women in matters of
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employment and occupation, including the principle o f equal pay for equal 
work or work o f equal value.

4. With a view to ensuring full equality in practice between men and women in 
working life, the principle of equal treatment shall not prevent any Member 
State from maintaining or adopting measures providing for specific 
advantages in order to make it easier for the under-represented sex to pursue a 
vocational activity or to prevent or compensate for disadvantages in 
professional careers.

This broader commitment to gender equality within the ‘constitution’ o f the EU is likely to 

impact on training as well as on employment.

Furthermore, the role o f the EU in the field o f social policy including training was strengthened

in the new Treaty. The differentiation between the UK and other Member States was ended so

that EU social policy was applicable to all Members. The EU was given the task o f formulating

a European employment strategy against which national plans would be assessed annually. The

EU was also given stronger powers to encourage co-operation between Member States in social

policy, to supplement their actions and to co-ordinate labour market policies across the EU. All

o f these new powers and responsibilities were applicable to training as part o f the EU social

policy field. Thus Article 118c declared that:

... the Commission shall encourage co-operation between the Member states and 
facilitate the co-ordination o f their action in all social policy fields under this 
chapter, particularly in matters relating to:
• employment;
• labour law and working conditions;
• basic and advanced vocational training;
• social security;
• prevention o f occupational accidents and diseases;
•  occupational hygiene;
• the right o f association and collective bargaining between employers and 

workers.

But the current period o f EU social policy is marked by uncertainty. The 1992 Maastricht 

ratification crisis raised problems o f legitimacy for the Union, but member states continued to 

resist resolving these through major new initiatives in social policy, democratisation and the 

construction o f European citizenship. This resistance has been facilitated by the European 

Union structures, through which ultimate power still remains in the hands o f member 

governments within the Council o f Ministers. So the Amsterdam treaty remained 

disappointingly minimalist in its social policy and citizenship dimensions.
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CONCLUSION

This review o f the historical development o f redistributional gender equality policy within the 

European Union has shown that, between 1971 and 1997, the policy field has only expanded 

and developed in two phases. These phases occurred during times o f momentum in the overall 

integration process and o f significant general European social policy expansion, o f which 

gender equality in training formed a part. The first phase occurred between 1971-7 and was the 

one in which positive action and gender equality were first introduced and the basic 

construction o f redistributional equality policy for the next fifteen years was established. The 

second phase is the current period beginning with the Maastricht Treaty o f 1992 and still on

going. This phase has included the first legal developments relating to gender equality in 

training since the 1976 directive. The descriptive account in this chapter has also shown how 

successive evaluations have classified gender equality in training policy as a failure in terms of 

ensuring equality for women in the primary instrument o f EU social policy, i.e. the ESF.

Chapter 5 will provide a detailed analysis o f the development o f this policy field over the 25 

years o f its history. Chapter 9 will correlate this analysis with existing analyses o f overall EU 

gender equality policy and propose modifications to existing theories on that basis.
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CHAPTER 5: ANALYSIS OF EU REDISTRIBUTIONAL 

GENDER EQUALITY POLICY

INTRODUCTION

This chapter analyses the historical development o f  EU redistributional gender equality policy 

since 1971, based on the descriptive account given in Chapter 4. In doing so, it begins the 

process o f  testing the analytic model derived from the literature on EU regulatory equality 

policy, in the light o f  the neglected redistributional field. Redistributional equality policy at the 

European level is analysed internally, through examining the construction and the 

implementation o f  such policy through time. Subsequent chapters develop this internal analysis 

through a case study o f  one m ember state, the Republic o f  Ireland. Then C hapter 9 tests the 

literature’s contextual and prescriptive analyses before drawing overall conclusions regarding 

what, if  any, new understandings o f  EU gender equality policy have been generated by 

com prehensive analysis o f  its redistributional dimension.

EXPANDING THE INTERNAL CRITIQUE

Before analysing policy discourse and implementation, the redistributional dimension has 

shown the necessity o f  developing a further com ponent for the internal analysis o f  EU equality 

policy. This com prises an examination o f  the levels o f  institutionalisation o f  EU 

redistributional equality policy and o f  the changes in these through time. This additional 

com ponent was necessitated by the fact that redistributional policy is multi-levelled, as is clear 

from the description provided in Chapter 4.“ Therefore, the existing model o f  internal analysis, 

based prim arily on an examination o f  the regulatory dimension, is inadequate for understanding 

redistributional policy and its various levels. This revised internal analysis categorises the types 

o f  action undertaken by the EU in the redistributional equality policy field as com prising three 

levels: law, m ainstream finances and advocacy. These three types o f  action are distinguished 

by their level o f  institutionalisation within core EU activities, by which I mean the level o f 

obligation on EU bodies, on m ember states and on other social actors to conform  to these 

policies, com bined with the allocation o f  either significant or, by contrast, relatively minor EU 

funding to achieve their goals. Thus, by my typology, law is the m ost institutionalised level o f

 ̂ Analyses based primarily on regulatory policy also recognise the existence of non legal initiatives. 
However, the tendency is to refer to these globally under such headings as ‘soft policy’, rather than 
systematically incorporating them into a comprehensive overall model. Thus, regulatory policy 
remains the main focus, and the primary basis on which theorising is built.
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EU action in the field of equality policy, mainstream finances the middle level and advocacy 

the least institutionalised level of EU action. Each of these levels will be outlined in turn.

The first level, that of EU law, is the most institutionalised element in EU gender equality 

policy. The European Union is unlike other international organisations, such as the UN, in that 

member states cede some of their sovereignty to the Union. Thus the Union holds state-like 

power in some areas of European life and this state power is mainly exercised through 

European law, which is binding on all member states. Within sociology, law is defined as the 

State exercising social control through agencies which have the power to apply sanctions, 

including a monopoly on the use of violence. As Cotterrell said: ‘Law constitutes an order that 

is enforceable and enforced’ (1992: 245). So Union policy which is encased in a legal form is, 

pace Cotterrell, ‘enforceable’ and ‘enforced’, although critiques can be made about the 

effectiveness of both EU enforcement and sanctions.

There are four main types of European law, distinguished from each other by the power and 

immediacy of their applicability within both the member states and the Union as a whole.

These are: treaties, regulations, directives and decisions. The treaties can be described as the 

written constitution of the Union, setting out the transfer of sovereignty from the member states 

to the Union, as well as the Union’s purpose, its objectives and the methods of achieving those 

objectives. Regulations are laws which are directly enforceable both on the EU institutions and 

on the member states. Directives set out general EU legal principles and objectives, but allow 

member states to determine, through domestic law, how to apply those principles and achieve 

those objectives in their own particular context. Decisions are of more limited scope, but are 

binding on those to whom they are addressed, whether member states, European institutions or 

both (Table 5.1).
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Table 5.1: EU law by level o f institutionalisation

Level of 
Institutionalisatio 

n

Type of 
Law

Description

Level 1 T reaties The Treaties are the written constitution o f the Union, 
setting out the transfer o f sovereignty from the member 
states to the Union, as well as the Union’s objectives and 
the methods o f achieving those objectives.

Level 2 Regulations Regulations are laws which are directly enforceable both 
on the EU institutions and on the member states.

Level 3 Directives Directives are laws which set out general EU legal 
principles and objectives but they allow member states to 
determine, through domestic law, how to apply those 
principles and achieve those objectives.

Level 4 Decisions Decisions are laws which are binding on those to whom 
they are addressed, whether member states, European 
institutions or both.

The CEC has responsibility for monitoring member states’ adherence to European law, and it 

can take cases (such as infringement proceedings) to the European Court o f Justice if  laws are 

not obeyed. Since neither a European police force nor an army exist, there is no coercive arm 

o f the European Union, but some sanctions are applicable, such as fines. The ultimate sanction, 

never yet applied, would be expulsion of a member state from the Union.*

At the second level o f institutionalisation, I use the term ‘mainstream finances’ to refer to the 

ways in which the main EU training budget was allocated within the legal framework set up by 

treaties and regulations.* Mainstream finances are categorised as the middle level of 

institutionalisation. They are concerned with the allocation o f significant Union resources and 

are framed by law. But, within that frame, they are shaped by political and other forces within 

both the member states and the EU itself So, the broad framework of ESF and other structural 

fund expenditure is established by the regulations included in the section on law, but priorities

In this context it is interesting to note that in 1999 a sanction was invoked which many commentators 
had argued would also never be used, i.e. the power o f  the European Parliament to force the 
resignation o f the entire European Commission. In addition, in 2000, the European Commission for 
the first time imposed a rolling fine to the government o f  a member state, in this case Greece, for 
failure to implement a directive, the fine to continue accumulating until satisfactory implementation 
was achieved. These developments indicate that shifting political forces can make the use o f powers 
which hitherto seemed impossible to utilise not only possible but actual.

 ̂ When small scale resources are given for pilot projects, action programmes, the NOW programmes, 
etc., I include these under the third category, advocacy.
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are set within those parameters through guidelines, community support frameworks and other 

instruments. It has been seen in Chapter 4 that, from 1978 on, the CEC established annual 

guidelines for ESF expenditure in order to define priorities and, in this way, to serve as an 

expression of EU policy (Croxford & Wise, 1988: 65). This CEC prioritisation became even 

more formalised from 1988 onwards, with the creation of the multi annual community support 

frameworks (CSFs) for structural fund expenditure, 1989-93 and 1994-99 (Matthews, 1993). 

Thus, the guidelines set by the CEC each year from 1978 to 1988, and the two sets of CSFs 

agreed between the Community and each member state post 1988, have been examined in 

Chapter 4, in conjunction with the regulations in order to provide a more accurate picture 

through time of EU commitment on a practical level to particular policies, including gender 

equality (Collins, 1983: 13; Matthews, 1993).

According to my typology, the third level of EU action is advocacy, which can be defined as 

piloting, encouragement, promotion, research, information and networking with regard to 

gender equality in training. This is categorised as the least institutionalised type of EU action, 

since it has no legal status, except in the case of specific spending decisions, and has very 

limited financial or other resources (such as staffing) to ensure that it has significant impact on 

the European institutions themselves or in the member states. However, it does have long term 

political influence, most especially with the development of the concept of the Community 

acquis (or the existing corpus of laws and policies, including those at the advocacy level) and 

the gradual institutionalisation of such acquis in various policy fields including that of gender 

equality, during the 1990s.

Table 5.2: European Union redistributional gender equality policy by level of

institutionalisation, 1973-97

Level of Institutionalisation
(descending order)

Types of Action: provisions regarding 
redistributional gender equality contained within

Law Treaties
Regulations
Directives
Decisions

Mainstream finances ESF Guidelines, 1978-88
Community Support Frameworks 1988-99

Advocacy Pilot programmes
Equal opportunities action programmes
Networks
Research
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So, this chapter examines, firstly, the level of institutionalisation of EU redistributional 

equality policy through time, and then the policy discourse and the implementation of such 

policy. This analysis is then used to develop a detailed periodisation o f EU redistributional 

gender equality policy within which to frame the Irish case study.

INTERNAL ANALYSIS

Level o f institutionalisation of redistributional equality policy

EU redistributional equality policy has been institutionalised at all levels o f EU action, with the 

focus o f that institutionalisation process varying through time. This has meant that when 

institutionalisation at the highest level, i.e. within the law, was not achieved or achievable, 

because o f opposition by some member states within the Council o f Ministers for example, 

then some momentum was maintained through institutionalisation at the lowest level, that of 

advocacy. The developments at each level will be summarised.

Redistributional equality in EU Law

Chapter 4 has shown that several legal developments have occurred in the period 1971 -97, 

which are directly relevant to redistributional equality policy, and, in addition, that the process 

o f Treaty renegotiation during the 1990s has produced new treaty provisions on gender equality 

which are indirectly relevant (summary in Table 5.3).

To begin with the treaties: Rome (1957), Maastricht (1992) and Amsterdam (1997) all 

contained articles relating to gender equality, as discussed in Chapter 4, the first with regard to 

equal pay and the latter two both regarding gender equality as a Union objective and, 

specifically, with regard to equality in the labour market. While gender equality in 

redistributional policy is still not overtly addressed at Treaty level, it has been implicitly 

included in the treaty provisions on gender equality introduced in the 1990s. Thus, the treaty- 

based process o f economic and monetary union has had a gender dimension setting a 

framework for gender equality in the field o f EU funded training.

At the next level o f law, i.e. regulations, the most important o f these for the policy field under 

discussion are the regulations governing the ESF and the human resources elements o f the 

other structural funds, established in 1971 and regularly reformed in the succeeding decades. 

These have all included specific provisions for funding women’s training. In addition, the 1988 

regulations implicitly, and the 1993 regulations explicitly, incorporated the concept o f 

mainstreaming gender equality in all Union funded training.
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One directive has been issued in this field: the 1976 equal treatment directive, which 

guaranteed non discrimination in access for women to all training in member states, whether 

EU funded or not, and which allowed for positive action in training to reduce gender 

segregation o f the European labour market. In terms o f the Majone model, this was a regulatory 

measure with redistributional effects. One decision has also been made regarding women’s 

training, in 1977. That decision was then incorporated into the revision o f the ESF regulations 

in the same year, and covered targeted funding for training women returners in non traditional 

occupations. Table 5.3 summarises these actions on the legal level.

Most importantly, this table demonstrates that there were two phases during which 

redistributional equality policy was fully and explicitly institutionalised at the highest level, i.e. 

within EU law, both regulatory and budgetary. These phases were 1971-7 and 1992-7.

Table 5.3: Redistributional equality law by level o f institutionalisation, 1971-97

Level of 
Institutionalisatio 

n

Law R edistributional E quality  Aspect

Level 1: Treaties 1992 M aastricht:
implicit: equality as an EU objective;

1997 A m sterdam :
implicit: equality mainstreamed in all EU activities

Level 2: Regulations 1971 ESF regulation, special funding for women 
returners;

(1988 Structural Funds regulations, mainstreaming 
implied in general clause on conformity to EU policies, 
but not explicitly mentioned, largely ignored in practice)

1993 Structural Funds regulations, explicit 
mainstreaming, funding for care services, monitoring 
and evaluation o f equality dimension.

Level 3: Directives 1976 Equal T reatm ent Directive, ban on
discrimination in access to training and permissive 
positive action

Level 4: Decisions 1977 Decision on W om en’s T raining

setting out the types o f positive action to receive priority 
funding

Redistributional equality in mainstream finances

The second level o f institutionalisation consists o f mainstream financial provisions within the 

terms o f budgetary law, which were expressed in CEC guidelines and the community support 

frameworks. We have seen that from 1978, when guidelines were introduced, until 1988, when
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the first CSF was agreed, the ESF guidelines simply set the criteria for allocation o f the ESF, 

including Article 4 funding for women’s training, confining such funding primarily to training 

in non-traditional skills for women returners over the age o f 25. In the first CSF (1989-93), 

when no clear equality requirement had been set out in the regulations, a standard equality 

clause was included in all the member states’ national plans, at the behest o f the CEC. This 

clause stated that the national plan would comply with, and contribute to, gender equality 

policy and law and, specifically, that the childcare needs o f trainees would be considered. For 

the second CSF (1994-99), the gender equality component was clearly and overtly 

institutionalised at the legal level within the regulations.

So the history o f the equality component o f mainstream finances has not been one of 

developing or expanding the gender equality provisions which had been institutionalised within 

the law. On the contrary, guidelines and CSFs have been notable for their minimalist 

implementation o f legal equality requirements. They have, therefore, been part o f the process 

whereby the dominant equality discourse was reduced to sameness equality for most o f the 

period under consideration, i.e. 1973-93, despite the potential for difference equality contained 

in aspects o f the 1970s law and policies, most especially with regard to positive action and the 

interpretation o f the ban on indirect discrimination.

Redistributional equality at the Advocacy Level

Advocacy, the third level o f institutionalisation, included both actions and policy statements.

To summarise, the following advocacy actions were undertaken with regard to redistributional 

equality policy:

•  the four CEC equality action programmes implemented since 1982 (which have included

networks, conferences and pilot projects in the area o f training);

• the IRIS European network o f training programmes; and

• the NOW women’s training programmes o f the 1990s.

Ail o f these have had financial aspects but they remained outside the main structural funds. 

Their training dimensions were intended to model and pilot new approaches, to facilitate 

exchange o f information and experience; to encourage reflection and the development o f new 

ideas. The level o f funding allocated to women’s training by any o f these advocacy 

programmes has been minuscule by comparison with the overall expenditure on training by the 

EU, being usually less than 1% of that total in any funding period. However, in theory at least, 

the purpose o f all this activity was that it would eventually be mainstreamed into the structural 

funds, and would transform general EU activity in training, as in other areas. One measure of 

the effectiveness o f these programmes must be how far they impacted on mainstream provision.
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In addition to these activities, the CEC and the Council have, on occasions, made specific 

policy statements relating to the issues o f women’s training and gender equality in mainstream 

EU training funds. The most important o f these statements were:

•  the 1987 European Commission recommendation on vocational training for women;

• the 1994 Council resolution on the promotion o f equal opportunities for men and women

through the structural funds; and

• the 1996 Council resolution on mainstreaming gender equality in the structural funds. 

These statements set out actions which the member states and/or the European institutions were 

exhorted to undertake within the ESF and the human resources aspects o f the other structural 

funds.

To summarise, this analysis has shown, firstly, that aspects o f redistributional equality policy 

achieved full institutionalisation at the highest or legal level, during only two periods, that is 

the early to mid 1970s and the early 1990s. Secondly, this analysis demonstrates that 

developments at the second level o f institutionalisation, mainstream finances, at best, mirrored 

the existing legal requirements with minimalist interpretation or, at worst, limited and restricted 

their application, especially when funding was greatly outstripped by demand, as was the case 

in the early to mid 1980s, for example. So, for most o f the period under consideration, i.e. the 

15 years between 1977 and 1993, new redistributional equality policy achieved only the lowest 

level o f institutionalisation, in the form of advocacy initiatives. These allowed the appearance 

o f some momentum to be maintained at the EU level, and at least provided a weak impetus 

towards improved equality performance by member states, for example, through the 

development o f expertise and o f a constituency o f women seeking change. But advocacy 

contained no guarantee o f serious impact at a practical level within member states’ policies and 

programmes.
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Table 5.4: Developments through time in EU redistributional equality policy by levels of

institutionalisation

Level of 
Institutionalisation

Periods of 
change

M ain developm ents

Level 1: law 1971-77 • Equal treatment directive

• Special funding for women’s projects in ESF

1993-97 • Mainstreaming equal opportunities

Level 2:
m ainstrea 
m finances

1971-77 • Positive action in ESF

1993-97 • Mainstreaming equal opportunities in the CSF

Level 3: advocacy 1982-87 • Advocacy o f expanded positive action through the 
ESF

1987 • Recommendation on women’s training

1990 • NOW programme

1996-7 • Developing an equivalence model

The next section will examine the various discourses contained within these legal, financial and 

advocacy actions.

Policy discourse

As has been seen in Chapters 1 and 2, analyses o f EU regulatory equality policy discourse have 

focused on the changing constructions o f equality and o f women within such policy. A similar 

analysis o f redistributional equality policy will now be given. The following discourse analysis 

o f EU redistributional equality policy also utilises the three levels o f institutionalisation already 

discussed as a basis for categorisation, so that the policy discourse found at the first and second 

levels o f institutionalisation, i.e. within EU law and mainstream finances, is categorised as the 

dominant redistributional equality discourse, while the policy discourse at advocacy level is 

termed the subordinated redistributional equality discourse (Table 5.5).

 ̂ I prefer this term ‘subordinated discourse’ to the term ‘emerging discourse’ for two reasons. Firstly, 
the subordinated discourse has existed as long as has the dominant discourse. In other words, from the 
early 1970s there existed at EU level those who were seeking a more transformative approach to 
redistributional equality policy than was achieved within the dominant discourse. Secondly, the term 
‘emerging’ seems to imply inevitable change and movement towards incorporating this discourse 
within the dominant discourse. Yet, the history of this policy field shows that nothing is inevitable and 
that either change or alternatively stasis are the outcome of highly political processes.
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Table 5.5: Typology o f redistributional gender equality policy discourse based on level of

institutionalisation

Level o f Institutionalisation Discourse Type

Level 1: Law

Level 2: Mainstream Finances
Dominant redistributional gender equality policy discourse

Level 3: Advocacy Subordinated redistributional gender equality policy 
discourse

The evolution o f both dominant and subordinated redistributional equality discourses will now 

be discussed.

EU redistributional gender equality policy: dominant discourse 1971-93 

We have seen that, after the introduction o f EU redistributional equality policy in the 1970s, 

there were no further developments at the level o f the dominant discourse until the 1990s. 

Indeed, by contrast, regression occurred in the interpretation o f key concepts. So, the 

construction o f equality introduced in the 1970s which comprised a guarantee o f access to 

training without direct or indirect discrimination on the basis o f sex, accompanied by a 

permissive rather than a pro-active positive action component, has dominated this policy field 

for most o f the period under consideration, certainly until 1993 (Chapter 4). This construction 

was signalled in the 1974 social action programme and then institutionalised in the 1976 Equal 

Treatment Directive (ETD), which banned discrimination in access to training, but allowed for 

positive action initiatives to promote equal opportunities for women. The ETD remained the 

primary EU text on equality in training from 1976 until 1993, since no other relevant laws were 

passed during that period, and the ESF regulations and mainstream financial guidelines were 

simply developments, amendments or limitations to this approach.

Therefore, the most important discursive questions regarding redistributional equality policy, 

until 1993, related to the construction o f the key concepts o f discrimination, access, positive 

action and women, within this dominant discourse. Whatever range o f meanings were possible 

for each o f these components o f the dominant equality discourse, my analysis has identified the 

meanings which were assigned in subsequent EU policy and actions. Construction o f each of 

these four concepts through time will be analysed in turn.
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Firstly, we have seen that the concept of discrimination, especially indirect discrimination, has 

been a contested one in the history o f EU regulatory equality policy. Direct discrimination was 

relatively uncontentious, being constructed as the process of formally and expressly treating 

two equally situated individuals differently. Indirect discrimination provided the area of 

contestation. It was not defined in the directives, but was developed through case law relating 

to employment in the regulatory domain. In this way, it has been constructed as consisting of 

practices which generate different outcomes for men and women, with the exception of 

measures which can be shown to be the effective means to a justifiable end (the objective 

justification defence). We have seen that, in this context, the European Court of Justice has 

been willing to infer the existence o f indirect discrimination through examination o f statistical 

patterns o f outcome.

So, with regard to employment, in the regulatory domain the concept o f indirect discrimination, 

acquired, through case law, a fairly broad construction based on practical outcome criteria. 

However, two limiting factors were imposed on that broad construction, again through case 

law, i.e. firstly, an acceptance o f an objective justification defence o f discriminatory practices 

based on cost factors and, secondly, a tolerance o f negative equalisation as a form of 

implementation o f the equality principle.

Meanwhile, with regard to redistributional equality policy, the concept o f discrimination, 

especially indirect discrimination, remained less developed than in regulatory policy. The EU 

failed to take an active role in ensuring that a similarly comprehensive construction o f indirect 

discrimination as that in the regulatory field was utilised within ESF funded programmes.

Three examples will illustrate this point. Firstly, the existence o f statistically provable unequal 

outcomes (e.g. in terms o f unequal participation rates for men and women on EU funded 

training programmes) has never been used by the CEC to argue for the existence o f unlawful 

indirect discrimination by member states in their training provision. Secondly, with regard to 

the crucial area o f lack o f childcare as a form of indirect discrimination, it was necessary, in 

1981, for a small independent women’s training group, the East Leeds Women’s Workshop 

(ELWW), to contest the interpretation o f the ESF rules before ESF funding was granted for 

childcare provision to underpin their ESF funded women’s training courses (Crew Reports, 

Vol.l: 8, Oct. 1981). Even then, this remained an individual case, despite hopes that it would 

bring about overall change. The logic o f the CEC’s recognition in the ELWW case, that failure 

to provide childcare could constitute indirect discrimination against women, was not 

systematically enforced by the EU within the ESF. We have seen that Lefebvre (1992) noted 

that many member states, especially those on the periphery, remained ignorant o f the 

availability o f ESF funding for childcare, years after the ELWW argument was vindicated. It
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was also to be another twelve years before childcare provision was explicitly included in the 

ESF regulations, and even then it was included in a facilitative rather than a mandatory way.

Thirdly, the concept of non discrimination in access, was also constructed in a limited way 

within redistributional equality policy, i.e. as simply meaning that the overt barriers to 

women’s participation in training programmes should be removed. There was an implicit 

assumption that, if such barriers were removed, female participation would settle at a level 

which reflected female desire for such participation. When that participation remained low, 

then the discourse was one either of silence or of blaming women, e.g. for maintaining 

‘traditional attitudes’. The hegemonic male life model and life cycle on which most training 

provision was based was not problematised or even discussed within the dominant discourse, 

nor was the female life model and life cycle affirmed as an alternative basis on which to design 

training provision -  through, for example, the provision of part-time or flexibly timetabled 

courses. By default, therefore, the hegemonic male life model and life cycle was simply taken 

as the unquestioned norm to which women would have to conform if they wished to obtain EU 

funded training. In this way, access was constructed as formal access for the purposes of the 

equality guarantee, and the concept of indirect discrimination was not utilised by the EU to 

challenge access rules or provision practice based on the male norm. Thus, the EU did not 

challenge those administrative rules governing eligibility for state training which, in practice, 

excluded many women. Such rules were often based on a gendered construction of 

unemployment by a gendered welfare and unemployment insurance system, and could have 

been contested as an illegal form of indirect discrimination.

With regard to the third key concept in redistributional equality policy discourse, positive 

action, the relevant clause of the 1976 ETD was at first quite broad and permissive. However, 

the de facto construction of positive action within the ESF soon narrowed. Beginning in 1977, 

positive action within the dominant discourse came to mean a small funding allocation for 

women’s training projects. As pressure on the ESF mounted during the late 1970s and the 

1980s, in a context of economic recession, even that construction became increasingly narrow, 

so that positive action came to mean funding for training women returners aged over 25 years 

in non-traditional occupations. While this funding has been useful and exemplary in a small 

scale way, and while its possibilities were used creatively in a number of member states, such 

as the UK and the Netherlands, its provision as the implementation of the ETD’s positive 

action dimension demonstrated a very minimalist construction of that concept. These limited 

actions certainly did not interpret positive action as meaning a broad programme of change in 

training provision, despite initial indications in the mid 1970s that this might be the case. A



more transformative conceptualisation o f positive action was only developed within the 

subordinated discourse at the advocacy level during the 1980s.

Thus, the limited construction o f equality contained in the text o f the ETD was further reduced 

by subsequent minimalist policy discourses based on narrow constructions o f discrimination, 

access and positive action. The policy established in the 1970s contained the potential for 

transformative change within the redistributional field, through creative use o f positive action 

and the concept o f indirect discrimination. Such creativity could have comprised vigorous 

positive action to improve female participation rates and reduce gender segregation within 

training; a broad conceptualisation o f the principle o f equal access and a strong construction 

and enforcement o f the ban on indirect discrimination. However, this potential was not 

realised, and the difference equality element was reduced by subsequent minimalist 

interpretations. So, developments in the late 1970s and early 1980s meant that only the 

sameness equality institutionalised in the Directive remained intact, and its difference 

dimension was gradually abandoned. Only the most explicit and formal types o f direct 

discrimination against women in training provision were systematically removed. This was the 

dominant EU redistributional gender equality discourse for most o f the period under 

consideration, i.e. from its institutionalisation in 1976 up until 1993, and for so 17 years out of 

the 25 year period under consideration.

With regard to the construction o f women, the dominant discourse on women within this policy 

field, for most o f the period under consideration, was both totalising and reductionist. In law, 

and, for the most part, in mainstream finances, women, when they were considered at all, were 

constructed as a unitary category. There was no acknowledgement that, although similarly 

situated in relation to gender, women, like men, were also divided by other structures o f social 

stratification, from class to ethnicity, from (dis)ability to sexual orientation, and that the 

interactions o f multiple disadvantage were likely to produce varied training needs. The specific 

training needs o f different groups o f women were not, therefore, explicitly addressed, and no 

coherent intersectional analysis was applied.

The sole exceptions to this totalising construction in the dominant discourse occurred within 

the positive action dimension o f mainstream finances, where some attention was paid to 

specific groups o f women differentiated by age, most especially older women returners and 

young women. Here, however, women were constructed in a reductionist way, as a vulnerable 

group needing support in order to achieve integration or reintegration into the labour market. 

This discourse implied, firstly, that women were a minority group, rather than a majority 

transversal category, and, secondly, that women were somehow individually deficient, rather
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than that, as a category o f people, women were disadvantaged by being located within an 

asymmetrically gendered society.

Subordinated discourse, 1971-93

By contrast, at the advocacy level o f redistributional equality policy, we have seen that the 

construction o f equality became gradually more positive and more complex as the dominant 

discourse abandoned difference equality over the twenty year period from 1973 to 1993. At 

first, the focus was on small scale positive action, in the form of funding and evaluating pilot 

training projects for women, especially older women returners. But during the 1980s, 

beginning with the first CEC action programme on equal opportunities, stronger difference 

equality re-emerged. In relation to training, this principle o f equal opportunities was interpreted 

as meaning the positive integration o f women into all training provision, and it was explicitly 

recognised as implying that such provision would, as a consequence, have to be transformed.

This subordinated equality discourse was most clearly expressed in the 1987 recommendation 

on women’s training, which asserted the female life model as different from the male, and said 

that training must incorporate that understanding. The recommendation’s detailed proposals 

included integration o f gender equality into mainstream training provision and, therefore, 

designing training courses in ways which took account o f the female as well as the male life 

model. Incorporating the female life model in training programmes design would result in more 

decentralised training, better support measures such as childcare provision; and formal 

recognition o f the skills involved in raising children and running a household. In order to 

ensure the integration o f gender equality into all training programmes, equality training for 

training providers was to be developed. Particular categories o f training programme were to be 

targeted in order to improve their levels o f female participation, including initial training, 

enterprise training, in service training, training for the unemployed, and training in new 

technologies. Thus, overall, difference equality was advocated along with some indications o f a 

movement towards equivalence.

However, when the advocacy contained in the recommendation produced few concrete changes 

in terms o f transforming mainstream training provision, the EC returned to a strategy of 

exemplary action with the launch o f the NOW programme in 1990. In this pilot programme, the 

equality discourse was again more explicit, more active and more complex, with women’s 

perceived training needs placed at the centre o f the programme. NOW was to move the piloting 

o f women’s training projects, from the experimental stage o f previous programmes, towards a 

broader and more integrated approach, albeit still outside mainstream provision. In particular, 

childcare services were acknowledged as crucial for women’s participation in training and
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employment, and the CEC promised to finance innovative care projects, notably in the rural 

areas, to complement the NOW initiative (European Commission, 1991: 169). Thus, difference 

equality, with some elements of equivalence, had become the subordinated equality discourse 

at the advocacy level by the early 1990s.

Furthermore, the subordinated redistributional equality discourse developed at the advocacy 

level paid increasing attention to the differences between women as well as to their 

commonalties. In various documents throughout the 1980s, and especially the 1987 

recommendation, emphasis was placed on the specific training needs of different groups of 

women, such as migrant women, young women, disabled women, women in farming. While 

this did not mean that a comprehensive and systematic intersectional analysis was incorporated 

into the policy, it did mean that some deconstruction of the category ‘women’ was being 

undertaken at least on the basis of age, economic sector, geography and (dis)ability. By the late 

1980s, this discourse of differences was beginning to be subsumed into a discourse of 

mainstreaming gender equality in the structural funds, a discourse which implicitly 

acknowledged women as a transversal category, cutting across all groups requiring training 

provision. Mainstreaming was of particular importance in relation to the priority categories for 

ESF funding such as young people, people in the peripheral regions and the long term 

unemployed. Rather than being constructed as male by default, the emerging construction 

included a gender dimension to these categories and thus implied attention to the training needs 

of young women, women in the peripheral regions and the female long term unemployed.

Dominant discourse: 1993-97

A  corresponding change in the dominant policy discourse, to one of difference equality and 

deconstruction of the category ‘women’, came in 1993 with the new ESF regulations, which 

were, to some extent, informed by the subordinated equality discourse of the 1987 

recommendation and the NOW programme as well as by the findings of the Lefebvre Report 

(1992). The most important changes were: assertion of the broad principle of equal 

opportunities as well as equal treatment as a Union objective, the explicit requirement that all 

structural funds activities must conform to Union policies, including those relating to gender 

equality, and including the promotion of equal opportunities in the list of tasks of the ESF. In 

addition, gender equality was made a criterion in planning, monitoring and evaluating national 

CSFs and funding was made available for care services (including, but broader than, childcare) 

for trainees’ dependants.

The growing emphasis on the Community acquis in the social policy field was also important 

in aiding the further institutionalisation of the difference redistributional equality policy 

developed at the advocacy level. Thus, the 1993 Green Paper and the 1994 White Paper on
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European Social Policy incorporated Union acquis as the primary building block for 

developing a new European social model and managing social change at the European level.

We have seen (pp. 94-6) that the exact impWcations of this with regard to redistributional 

gender equality policy were explicated in the 1996 CEC document on incorporating equal 

opportunities for women and men into all Union policies and activities. Here the CEC again 

emphasised mainstreaming, monitoring the equality dimension of the structural funds, 

mainstreaming the NOW programme and funding for care services. However, the CEC also 

noted the relative lack of impact of these measures to date, despite the mainstreaming policy in 

place since 1993.

The most important questions raised by this change in the dominant policy discourse were: 

what did the term ‘equal opportunities’ mean? And, thus, what exactly was the gender equality 

criterion to be applied horizontally across the structural funds? The lack of a clear definition, 

within the regulations, of the equality principle being pursued was a significant absence from 

the discourse. Developments to date had shown that it would be ineffectual to rely on an 

implicit understanding that equal opportunities were to be constructed in the broad sense which 

had been developed through the Union’s acquis. So, in the absence of a strong overt definition 

of equal opportunities within the legal texts, there was a danger that member states would 

interpret equal opportunities narrowly as another term for equal access (in the form of 

sameness equality) and would, de facto, continue to mainstream equal treatment only. The 

failure of member states to avail of the possibilities offered under the 1993 regulations, in order 

to transform EU funded training provision, as promised during the 1993 reform and constantly 

reiterated in CEC documents 1993-97, would indicate that this was in fact the case (see also 

Rees, 1998, for a critique of gender mainstreaming).

As with equality, the growing emphasis during the 1990s on Community acquis in the social 

field somewhat strengthened the institutionalisation of advocacy level constructions of women 

as a complex category within redistributional law and mainstream finances. Most importantly, 

the mainstreaming element, which constructed women as a transversal category, was finally 

incorporated into the discourse of law and mainstream finances by the 1993 regulations. 

However, by 1997, the EU had yet to develop a sophisticated intersectional analysis of 

women’s training needs, one which would comprehensively analyse the specificities created by 

interacting forms of social stratification.

Subordinated discourse: 1993-97

Meanwhile, at the advocacy level, when the dominant discourse changed in 1993 back to 

difference rather than sameness equality, the boundaries of meaning for the equality principle
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continued to be expanded, from difference equality towards equivalence. The 1996 CEC 

document on incorporating equal opportunities into all Union policies and activities included a 

specific and positive definition o f the mainstreaming requirement. It said that the absence of 

overt discrimination was not sufficient. Rather, this requirement meant that there must be 

focused positive action to reduce inequality through all training programmes. It also 

emphasised that a systematic analysis was needed o f the differences and similarities between 

the conditions and needs o f women and men, followed by incorporation o f that analysis into all 

Union policies and action, a definition close to that o f equivalence. But this construction of 

mainstreaming had little impact on the dominant discourse up to 1997, the end o f the period 

under consideration in this dissertation.

Summary o f redistributional equality policy discourses

To summarise, for most o f the period under consideration, the dominant discourse in 

redistributional equality policy has been one o f sameness equality, modified by a small element 

o f difference equality minimally interpreted. This discourse prevailed from 1974, when such 

policy was first mooted, until 1993, when the dominant discourse changed for the first time, 

moving back towards difference equality. Similarly, the subordinated or emerging discourse 

moved from one o f difference equality, especially from the mid 1980s onwards, and towards 

equivalence during the 1990s.

As with the construction o f equality, the dominant policy discourse regarding women remained 

unchanged from the introduction o f such policy in the early 1970s until the reforms o f 1993. 

Therefore, a totalising and reductionist construction o f women underlay Union redistributional 

equality policy for most o f its existence and reduced its effectiveness. Post 1993, the dominant 

mainstreaming policy meant that the discourse had changed to one o f deconstructing the 

category ‘women’, and paying some attention to complex layers o f inequality and social 

stratification superimposed on those o f gender. This introduction o f some primitive 

deconstruction and intersectionality had been foreshadowed in some aspects o f the 

subordinated policy discourses o f the 1970s and 1980s.

Policy implementation

Given that the ESF was the main social policy instrument o f the EU, gender equality policy 

could have been implemented in two main ways within the ESF. Firstly, the ESF could have 

been utilised as a form of positive action in itself and mobilised to help change the gendered 

labour market through gender quotas, for example. The trajectory o f European policy from 

1971 onwards was towards confirming and strengthening the ESF as an instrument of
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autonomous EU policy, by increasing the EU’s control over the member states’ expenditure of 

ESF funds. As was discussed in Chapter 4, this process began in 1971, when the ESF was 

transformed from passively supporting member states’ programmes towards becoming an 

active instrument o f EU employment and social policy. It was continued with the introduction 

o f CEC annual guidelines for the ESF in 1978, which determined spending priorities within the 

overall frame provided by the regulations. Then the 1980s saw the introduction o f strict quotas 

for ESF spending, in order to target youth training and regional development. Finally, in 1988, 

EU control was even further strengthened by the introduction o f the multi annual spending 

plans agreed between the Community and each individual member state, termed the community 

support frameworks. Yet this option o f utilising the ESF as an instrument to promote women’s 

equality was never taken.

The second, more limited, option was that the EU could have ensured gender equality within 

ESF funded training. This was at least attempted and so my analysis focused on the 

implementation o f this second option. We have seen that EU redistributional equality policy 

1971-97 did not succeed in transforming EU funded training so that it either benefited women 

equally, or became an effective instrument for the promotion o f equal opportunities in the 

labour force. To have done so would have required the EU to ensure that the role o f training as 

a force for the reproduction o f the gendered labour market was challenged. This would have 

implied the use o f sanctions for non compliance.

As we have seen in Chapter 1, training’s reproductive role has been theorised as one o f first 

creating and then gatekeeping the gendered field o f skilled work, when it helps to exclude or 

limit female access to sectors, occupations and promotional opportunities, thus ensuring the 

continuation o f horizontal and vertical gender segregation. That reproductive role was argued 

to be exercised through the gendered construction o f skills and through direct and indirect 

exclusion o f women from training provision. Only the first o f these, i.e. the forms o f direct 

exclusion o f women from training, which existed in many EU member states up to the 1970s, 

were tackled comprehensively and effectively, through the 1976 Equal Treatment Directive. 

The main forms o f indirect exclusion have been allowed to continue almost unabated within 

EU funded training for most o f this period. It must be remembered that the ending o f direct 

exclusion was important in the context o f the 1970s, and was a necessary, but not sufficient, 

factor in moving towards improved work opportunities for women. Only a training strategy 

which addressed all aspects o f training’s reproductive role could result in transformative 

change.
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Successive evaluations o f EU funded training have demonstrated the continuation o f such 

training in its role as a force for reproduction o f asymmetrically gendered labour markets, 

despite the existence o f gender equality policy. We have seen that gendered statistics are 

lacking for the 1970s and early 1980s, but that, at the level o f overall participation rates, 

women’s participation in EU funded training is estimated to have been about 30% over this 

period, with men accounting for about 70% of ESF beneficiaries. This represented an 

improvement on the situation prior to the equality initiatives o f the early 1970s, but does not 

represent anything close to gender equality in EU funded training. As has been shown in 

Chapter 4, once gendered statistics became available in 1984, they showed that each year 

female beneficiaries slowly increased, so that they comprised between 35% and 40% of the 

total, with men representing 60% to 65% of the total.

The first comprehensive gendered evaluation o f EU funded training -  Lefebvre (1992) which 

examined 1990 statistics -  showed that, not alone was female participation lower than male, 

but that it was confined to training for traditional female occupations. Further, in this, and 

every other commentary that has been made at European level, from the 1985 evaluation o f the 

first equal opportunities programme, to the 1996 equality report, the criticism has been made 

that EU funded training has continued to be organised around male norms (life cycles and life 

models), has done nothing to alter the gendered valuation o f skills, and has done little to 

challenge the ideologies underlying gendered training. Almost the only examples given of 

actions which do not conform to this picture have been those pilot actions which were carried 

out at the advocacy level since the mid 1970s, most especially under the NOW programmes of 

the 1990s. And, given the success o f the models developed under this and other programmes 

since the mid 1970s, it has been striking how little has been done to apply those lessons to the 

overall mainstream provision.

This bleak picture raises questions not alone about the nature o f EU redistributional equality 

policy but also, and perhaps more importantly, about its implementation. In this context of ever 

increasing Community control over the utilisation o f the ESF within member states, and, at the 

same time, o f the continued failure to achieve anything near gender equality within funded 

programmes, it could be expected that the questions o f sanctions would arise. Yet nowhere in 

the successive regulations, plans, evaluations, resolutions and programmes is there any 

suggestion that any member state was threatened with or received sanctions for non 

implementation o f equality policy. The language used was continually that o f exhortation, 

persuasion and exemplification. The continued and known ineffectiveness o f such an approach 

o f gentle persuasion did not lead to its replacement by any clear indication o f negative 

consequences for member states, and in Chapters 6-8, the Irish case study will show that, in
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this case at least, gender equality failure was met not with sanctions but with reward, in the 

form o f continually increased support.

So, EU gender equality in training policy has had a consistently weak implementation since its 

inception in the 1970s. The ESF has not been used as a positive instrument o f gender equality 

policy, neither has gender equality been ensured within the ESF. Only one element o f equality 

policy, equal access, has been enshrined in law in such a way that individual rights and 

possible sanctions for non compliance are included. Even then, no overall attempt was made by 

the EU to ensure that the ban on discrimination was constructed in a way which paralleled 

developments in the regulatory employment sector, i.e. to enforce a ban on forms o f indirect 

discrimination which exclude women from training. Otherwise the policy, including its positive 

action aspect, has been merely permissive, facilitative and exhortational. Even the 

mainstreaming policy institutionalised at the highest level in 1993 was weaker than it might 

first appear to be. Most importantly, especially given the documented failure o f equality in 

training policy over the previous two decades, the regulation contained no clear definition of 

the ‘equal opportunities’ principle to be mainstreamed or o f explicit consequences, including 

sanctions, for failure to implement the policy.

Perhaps most significantly, no element o f quotas has ever entered gender equality in training 

policy, except in comments by the European Parliament and women’s NGOs on such policy. 

Yet we have seen that quotas have been the preferred strategy for achieving real prioritisation 

in two other areas: the training o f young people and training provision for the less developed 

regions o f the EU (see Chapter 4). Thus quotas have been part o f the overall European 

redistributional policy since the early 1980s. Their absence from redistributional equality 

policy is a key indicator o f that policy’s weakness within the overall field o f training policy. In 

addition, the failure to effectively include women within these prioritised fields o f youth 

training and regional development through training has demonstrated the low priority accorded 

gender equality. These points will be further analysed and theorised in Chapter 9.
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Summary of the internal analysis of EU redistributional equality policy

The preceding internal analysis of EU redistributional equality policy shows, firstly, that the 

levels of institutionalisation achieved by EU redistributional equality policy were low for most 

of the 25 year period under consideration, with legal change occurring only in two phases, the 

early to mid 1970s and the early 1990s. Between those two periods, most development 

occurred at the lowest level of institutionalisation, that of advocacy. Secondly, it shows that the 

dominant discourse of EU gender equality in training policy was that of sameness equality, for 

most of its history from 1972 to 1993, with the difference equality contained in the 1970s 

provisions quickly marginalised and abandoned. A more developed difference equality 

discourse emerged as a subordinated discourse during the early 1980s, becoming more complex 

towards the end of that decade, but still without achieving any significant influence on the 

dominant discourse. Then, in 1993, during the period of acceleration of the integration process 

through the Maastricht (1992) and Amsterdam (1997) treaties, resulting in new legitimacy 

problems and a growing debate on European citizenship, difference equality re-entered the 

dominant discourse, albeit in a limited and weak form, while advocacy began to move towards 

an equivalence model.

Thirdly, the failure of redistributional equality policy throughout most of its history raises 

serious questions about implementation of such policy. EU control over the ESF steadily 

increased during the three decades under consideration, yet it did not sanction member states 

which ignored gender equality in training for their failure to comply with Union policy. Neither 

did it introduce positive incentives such as quotas to promote change in this field similar to that 

achieved in youth training and regional development. Therefore, it could be argued that the de 

facto  EU redistributional equality policy for over 25 years has been a simple form of sameness 

equality applied to access to training. Thus there has been an important and growing 

dissonance between EU equality rhetoric and its practice in the redistributional field, and the 

overall effect of the ESF has been to act as a form of positive action for men, thereby 

reinforcing the asymmetrical gendered labour market.

PERIODISATION OF EU REDISTRIBUTIONAL EQUALITY POLICY

Based on the synergy through time between the foregoing three internal aspects of EU 

redistributional equality policy, i.e. levels of institutionalisation, the dominant and subordinate 

policy discourses and the implementation of such policy, I have developed a periodisation for 

EU redistributional gender equality in training policy which can be summarised as follows:
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Table 5.6: Periodisation o f EU redistributional equality policy, 1971 -97

Phase Dates Title

Phase 1 1971-76 Prologue:
putting women on the training agenda, 
introducing equality

Phase 2 1976-93 From difference equality to sameness equality and 
totalisation

• Phase 2a • 1976-87 • From difference to sameness equality and totalisation, 
minimalisation o f difference equality potential

• Phase 2b • 1987-93 • Reconstructing equality at the advocacy level towards 
difference and deconstruction

Phase 3 1993-97 Mainstreaming difference equality, advocating equivalence

The developments in each o f these phases can be summarised as follows:

Phase 1: Prologue: putting women on the tra in ing  agenda, 1971-76

The first phase o f EU gender equality in training policy lasted from 1971 to 1976. This was the 

period which saw the introduction o f the first special funding for women’s training within the 

ESF, along with debates about the nature o f a gender equality dimension to be institutionalised 

in training provision and within the ESF, as an aspect o f ensuring women’s equality in the 

European labour market.

Phase 2: Sameness equality and totalisation, 1976-93

The second phase was the longest and most important phase o f EU gender equality in training 

policy to date, lasting from 1976 to 1993. A gender equality dimension was introduced into 

redistributional policy. It consisted o f a legal ban on discrimination (both direct and indirect) in 

access to training, unless such discrimination could be objectively justified, along with an 

exception to that overall principle, in the form of permission for positive action measures to 

reduce gender segregation in the labour market. So this second phase began with difference 

equality. But minimalist interpretation and implementation quickly reduced the dominant 

discourse to one o f sameness equality, slightly modified by an element o f difference equality, 

such as funding to train older women returners in non traditional occupations.

However, because developments at the advocacy level became increasingly important and more 

influential in the latter part o f this phase, the synergy between advocacy, on the one hand, and 

law/mainstream finances, on the other, changed during this phase. So, I have distinguished two 

sub-phases the first being from 1976 to 1987 and the second from 1987 to 1993. The next two 

sections summarise the main developments during each o f these sub phases.
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Phase 2a: Equal access and positive action, 1976-87

During Phase 2a o f EU redistributional equality policy, the dominant policy was that of 

banning discrimination on the grounds o f sex in access to training. Positive action to use 

training as a way o f promoting gender equality in the labour market was permitted, but, in 

practice, remained minimalist, and women were constructed as a unitary category, often in a 

reductionist way, as a minority group o f vulnerable workers.

Phase 2b: R econstructing gender equality in tra in ing  policy tow ards difference equality, 

1987-93

During Phase 2b o f EU redistributional equality policy, in the context o f new movement 

towards European integration, the synergy changed between redistributional equality policy at 

the levels o f law and mainstream finances, on the one hand, and that in advocacy, on the other. 

As in the previous phase, 2a, the dominant policy was that o f banning direct discrimination on 

the grounds o f sex in access to training. However, at the advocacy level, conceptualisations of 

equality were emerging which included a return to difference equality, along with elements of 

equivalence in the form o f an emphasis on moving beyond minor positive action initiatives and 

towards mainstreaming. The category ‘women’ was also beginning to be deconstructed.

Phase 3: M ainstream ing difference equality w ithin the ESF, 1993-97 

The 1993 structural fund regulations marked the beginning o f a new phase in this policy field 

with the first legal development since 1976. They created the changeover back to difference 

equality in the dominant policy discourse o f the EU. The subordinated advocacy discourse then 

became one o f developing and implementing this new approach to equality in training. 

However, problems o f implementation have also meant that the advocacy level has latterly 

begun to move beyond difference equality and further towards a form of equivalence.

The final shape o f this third phase o f EU redistributional equality policy was not clear by 1997, 

given that the second CSF (1994-99) was not concluded. The likely impact o f the changes 

introduced by the Amsterdam Treaty was also unknown.
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CONCLUSION

This chapter has tested the internal critique o f EU gender equality policy derived from the 

literature against the data relating to such policy’s redistributional dimension. It has shown that 

the existing model needs to be modified by the addition o f a third dimension to those o f policy 

construction and policy implementation, that is, the level o f institutionalisation achieved by 

various aspects o f such policy. This chapter has also assessed the construction and 

implementation o f redistributional equality policies, and it has then used these internal analyses 

to construct a periodisation o f such policy from 1971 to 1997. This periodisation will be used 

to frame the analysis in the Irish case study contained in the next three chapters. This case 

study provides a detailed analysis o f the impact o f EU redistributional equality policy within 

one o f the high priority peripheral member states.
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CHAPTER 6: EU REDISTRIBUTIONAL GENDER EQUALITY 

POLICY AND THE REPUBLIC OF IRELAND, 1973-97

This chapter begins the case study o f EU redistributional equality policy in a single member 

state, the Republic o f Ireland, over the 25 years from January 1973 (when Ireland joined the 

EU ) until mid 1997. It provides a narrative account o f the development o f gender equality in 

Irish training policy in the context o f contemporaneous EU redistributional gender equality 

policy and indigenous Irish gender contract developments. These descriptive findings, along 

with the outline o f the gender outcomes in EU funded Irish training provision, given in Chapter 

7, provided the basis for Chapter 8’s detailed analysis o f EU redistributional gender equality 

policy in the Republic o f Ireland.

INTRODUCTION

The description o f the historical development o f Irish gender equality in training policy is 

framed within the periodisation for EU redistributional gender equality policy developed in the 

previous chapter. This periodisation contains three phases which have been summarised as 

follows:

Table 6.1: Periodisation o f EU redistributional gender equality policy, 1971-97

1971-76 Prologue:
putting women on the training agenda, 
introducing equality

1976-93 From difference equality to sameness equality and totalisation

• 1976-87 • From difference to sameness equality and totalisation, minimalisation 
o f difference equality potential

• 1987-93 • Reconstructing equality at the advocacy level towards difference and 
deconstruction

1993-97 Mainstreaming difference equality,
advocating equivalence

PROLOGUE: IRELAND 1965-76

In Chapter 2, we have seen that Wickham’s research showed that, before the 1970s, neither 

gender equality nor women’s specific training needs were considered in overall Irish state 

training policy. This was the case despite the importance o f female employment, both to 

service sector development and to Ireland’s industrialisation process, since the foundation of 

the State (Wickham, 1981). The most important policy statement o f the period immediately
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preceding EEC membership, the 1965 White Paper on Manpower (sic) Policy, established the 

framework o f State training policy for the next two decades. It created the Department of 

Labour, which was given overall responsibility for the implementation o f manpower policy, 

including training, and it proposed the creation o f an Industrial Training Authority whose 

responsibilities would include apprenticeship training, in-service training and advanced 

vocational training. The only specific training needs addressed in the White Paper were those 

o f school leavers, the redundant and the employed; those o f the unemployed were not 

considered. There was no discussion o f women’s training needs or o f a gender dimension to 

training provision (Wickham, 1981: 270).

In 1967, the Industrial Training Act created AnCO, the new industrial training authority which 

had been proposed in the White Paper. The act contained no mention o f gender equality. The 

only specific categories o f people targeted for State training were to be persons employed or 

intending to be employed, including persons disadvantaged by age or physical or other 

disability (Oireachtas, 1967: Article: 2a).

Other relevant policy documents from this period, such as the Third Programme for Economic 

and Social Development, 1969-72, were similarly silent about women’s training. The Third 

Programme said that the aim o f manpower policy was to help people to achieve their full 

potential in work, and to reduce any hardship created by changes in the demand for labour 

brought about by economic changes (1969: 127). While the main responsibility for training was 

to rest with industry, the State was to aid and co-ordinate industry’s actions towards fulfilling 

this responsibility. This State intervention was to be achieved by AnCO, through 

apprenticeship recruitment and training; the provision o f special centres for training or 

retraining adult workers, and the designation o f industries for training purposes. In addition, 

AnCO had a co-ordinating role with regard to training in general and was to liaise with all 

national bodies engaged in training.

In 1972, this State silence regarding women’s training ended when the first clear state-level 

gender perspective on Irish training was provided within the report o f the Irish Commission on 

the Status o f Women (CSW). The CSW had been established by the government in 1970, at the 

request o f the UN and in response to the emergence o f second wave feminism. As the name 

indicated, its mandate was to investigate and report on the status o f women in Irish society. The 

CSW findings became government policy, and, in this way, the Irish State, for the first time, 

gave detailed consideration to women’s training needs and to their current treatment within 

training provision. The CSW, unusually for a State advisory body, contained a (slight) majority 

o f female members (six men and seven women). Given men’s overwhelming dominance at that
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time in State politics as well as the bureaucracy, employers’ organisations and trade unions, the 

CSW provided a unique opportunity for the emergence o f a female-oriented policy discourse, 

including policy with regard to training.

Reporting to the Minister for Finance in 1972, the CSW stressed the importance o f training for 

women, whether prior to employment, during employment or when returning to the labour 

market after a gap due to child rearing or other family responsibilities. The CSW criticised 

existing training provision for women in these three main areas. It said, firstly, that it was 

almost impossible for young women to become craft apprentices; secondly, that few firms had 

seriously analysed and examined the role o f training in relation to their female employees; and, 

thirdly, that women faced a series o f practical difficulties when they wished to train for a return 

to the workforce after an absence (CSW, 1972: 90-128).

In relation to initial training, the CSW pointed out that:

The number o f girls returned in the 1966 Census o f Population as Apprentices or
Learners was, excluding Probationer Nurses, 3,542 as compared with 20,651 male
apprentices or learners. Over 85% of girls in this category were employed as shop 

. . 8 assistants. Hairdressers or in the Textile Industry as Dressmakers, machinists,
etc. The male apprentices were spread over a much wider range o f occupations ...
(CSW, 1972: 239-241)

The CSW then offered some explanations for the low level o f female participation in initial 

training, emphasising both supply and demand side barriers. On the training supply side, the 

CSW reported significant male opposition to female training:

... in its written submission to us the Irish Congress o f Trade Unions has stated 
that it is virtually impossible for girls to become craft apprentices and that 
opposition by men to women entering such trades is obviously an important reason 
... The Congress has indicated that the general exclusion o f women from trades is, 
in part, the result o f a long tradition o f male exclusiveness, a conservative attitude 
to women’s work and a fear among men that the employment o f women in a trade 
would result in down-grading the trade and depressed trade. (CSW, 1972: 239- 
241)

The CSW also stated that there were problems on the training demand side, since young 

women’s attitudes to craft apprenticeships were also somewhat conservative, but it argued that, 

nonetheless, there were areas in which change could be successfully encouraged:

While we do not believe that there is any widespread desire on the part o f girls to 
enter, for instance, the building trades, there are a number o f other craft trades.

 ̂ Capitals as in the original text.
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such as printing, the licensed trade and electrical work, in which it could be 
expected that many girls would be interested in undertaking apprenticeships and 
for which there is no reason to believe they would not be suitable. (CSW, 1972:
243)

In order to understand the problems in the second area o f training, that provided for people in 

employment, the CSW carried out its own research in the form of a survey undertaken in a 

range o f companies. The survey showed that:

The general trend is one o f unsystematic training with a slight and recent emphasis 
on more formal training ... It emerged that only two undertakings appeared to 
provide, within the recent past, equal training opportunities for men and women.
(CSW, 1972: 197)

Again, explanations were provided. Firstly, with regard to training provision, the CSW said 

that attitudes and perceptions among male managers provided an important barrier to women’s 

training:

Frequently, management stated that, in their experience, women were not 
‘interested in training’ and ‘were not prepared to take on responsibility’. It appears 
that where management perceived women from this perspective that somehow 
justified their own lack o f initiative in focusing on the development o f their female 
employees. One major barrier to the training o f women is the expectation that their 
length o f stay with the organisation will be short and this is the most frequent 
argument for the non-training o f women employees. No company, however, 
spelled out what constitutes a desirable length o f stay from the organisation’s 
point o f view, for either men or women. (CSW, 1972: 197)

By contrast, on the demand side, and contrary to management perceptions, women themselves 

recognised the problems posed by their lack o f training and limited education:

Many of the informants expressed the desire for training which would prepare 
them for upward mobility within the organisation and stressed that there should be 
a more systematic approach towards the training o f women at work. (CSW, 1972:
213)

Regarding the third area o f training, that for women returners, the CSW commented on the lack 

o f training opportunities for women wishing to return to work after a period o f absence due to 

family responsibilities:

Very little has been done in this respect up to the present. The six permanent and 
three temporary training centres operated by An Comhairle Oiliiina [AnCO] 
provide facilities for the training o f about 2,000 people a year and are mainly 
directed towards training for skills in engineering and construction industries 
where there is a very low level o f female employment. It is only recently that a 
Sewing Machine Operatives Course, suitable for women, has been commenced in 
the Dublin Training Centre. (CSW, 1972: 304)
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Based on their analysis o f women’s training, the CSW report made both recommendations and 

suggestions regarding apprenticeships, in service training and women returners. Three 

recommendations for State action focused on training. The first related to access by young 

women to apprenticeships. The CSW recommended that the Department o f Labour and AnCO 

initiate discussions with employer and trade union interests regarding the removal of 

restrictions (whether imposed by trade unions or by employers and trade unions) on the entry 

o f women to those skilled occupations which were still exclusively male (CSW, 1972: 229). In 

its second recommendation on training, the CSW said that the Labour Court should be given 

responsibility for investigating complaints from individual women, trade unions, or groups of 

women concerning discrimination against them on the basis o f sex in relation to their access to 

employment or in their training or promotion in employment. Thirdly, the CSW recommended 

that the Department o f Labour should have special staff in the placement service to advise 

women on all aspects o f re-entry to the labour force and that a close liaison should be 

established with relevant women’s voluntary organisations. The recommendation implied 

provision o f information on training options although this was not overtly stated (CSW, 1972: 

232).

The CSW ’s report also included a list o f suggestions -  areas in which it said that action was 

desirable -  two o f which concerned training. The first o f these related, again, to access by 

women to apprenticeships. It said that, where feasible, engineering drawing offices should be 

set up by the State, which could train women as engineering draughtsmen (CSW, 1972: 

242).The second related to the re-entry o f women to employment. It said that the Vocational 

Education Authorities, AnCO and adult education institutes should investigate areas in which 

mature women could be trained to undertake skilled or semi-skilled employment and should 

make such training available. The suggestion also said that AnCO should organise short 

courses designed to improve women returners’ confidence in their ability to obtain employment 

and to perform well in it (CSW, 1972: 242).

The CSW’s report was welcomed by the government and its recommendations were adopted as 

government policy in 1973. Thus, as a result o f the CSW work, a form of difference equality 

was incorporated into Irish State training policy, comprising anti-discrimination proposals at 

both individual and group levels, along with positive measures across a range o f areas in order 

to improve training provision for women at three significant phases in their life cycles.

To summarise, by the early 1970s, the Irish state had assumed an important role in the 

provision o f training, with a special emphasis on programmes for young people, for those at 

work, and for the unemployed. It had allocated the major responsibility for this policy field to
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the Department o f Labour and had set up a statutory agency, AnCO, to organise training 

provision on a national basis. In all these developments during the mid to late 1960s, there had 

been no recognition of a gender dimension to training policy or of the specific training needs of 

women. This omission was addressed by the acceptance as State policy o f the CSW’s 

recommendations, in relation to three groups o f women: young women, women in employment, 

and older women who wished to re-enter the labour force. Thus a process o f gendering Irish 

training policy had already begun in 1972, prior to Irish membership o f the EEC. The initial 

years o f EU membership added little to this, as Ireland, like other member states, did not avail 

of the special funding for women’s training offered in the 1971 ESF reform. EU-stimulated 

change began in 1976.

FROM DIFFERENCE TO SAMENESS EQUALITY AND TOTALISATION: THE EU AND 

IRELAND, 1976-93

This phase o f EU redistributional gender equality policy has been analysed as containing two 

sub phases. The first o f these was from 1976 to 1987, a phase in which sameness equality 

became the dominant EU redistributional equality discourse. This was the case despite the 

difference equality measures introduced in the 1970s which, as we have seen, were gradually 

reduced or abandoned, except at advocacy level. The second sub phase was from 1987 to 1993, 

during which an energised EU advocacy reconstructed redistributional equality on the basis of 

strong difference equality, and began to impact on the dominant EU discourse.

A. Sameness equality and the decline o f difference equality, the EU and Ireland 1976-87

In January 1973, Ireland became a member o f the EEC. The internal political scene also 

changed when, in March 1973, the first non Fianna Fail government since the 1950s took office 

and Michael O ’Leary o f the Labour Party became Minister for Labour in the new Fine 

Gael/Labour coalition. A period o f innovation with regard to women’s training and gender 

equality in Ireland began during that year, partly, we shall see, as a resuh o f the CSW report 

and, subsequently, as a result o f developments at national and European levels.

The impact o f the CSW on Irish training policy began to be felt in the years immediately after 

publication o f its report, and in advance o f equality initiatives emanating from the EEC. In 

1975, UN International Women’s Year, Dr Thekla Beere, the CSW ’s chairwoman, evaluated 

the implementation o f the CSW’s recommendations, including those on training. Overall, she 

estimated that 50% of the recommendations had been implemented or were in the process of 

being implemented; that 30% had been accepted in principle, and that work was proceeding 

towards their implementation; on 20% she could find no evidence o f action.
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In the area o f training, Beere noted the establishment o f an AnCO working party on the female 

apprenticeships (1974):

At the request o f the Minister, AnCO set up a working party in July 1974, to 
advise on the establishment o f a pilot scheme for the recruitment and training of 
girl apprentices. The Working Party is representative o f the Trade Unions and 
Employers as well as o f the Department o f Labour and AnCO. I understand that 
their Report is in an advanced stage. An enormous amount o f work remains to be 
done in this important field, particularly in securing a change in attitudes ...
(Beere, 1975: 36)

Beere also noted AnCO’s expansion o f training provision for women, including women 

returners:

AnCO has expanded the range and location o f training courses for women and 
continues to examine areas where further courses for women may be introduced in 
the future. Courses have been run at various centres throughout the country in 
sewing machine operating, electronic assembly, office procedure training and 
hairdressing. In certain cases special efforts were made to interest mature women.
A series o f ‘Introduction to Industry’ courses have been introduced in many 
centres ... They are open to both men and women of all ages. (Beere, 1975: 36)

However, when examining issues relating to women’s ability to avail o f  training courses and 

the particular needs o f women returners, Beere also noted the absence o f change in relation to 

childcare facilities:

There seems to be little progress in day care facilities for children. The policy of 
the Minister for Local Government, however, is to improve progressively the 
provision o f facilities for children, including creches in Local Authority schemes.
(Beere, 1975: 37)

Meanwhile, AnCO, the industrial training authority, began to include references to women’s 

training in its annual reports. With regard to apprenticeship it reported that, by 1974, the 

principle o f non discrimination against women apprentices had largely been accepted.

However, it said that there was a lack o f real commitment to implementing the concept o f non

discrimination, and that positive action by AnCO would be required if  the proportion o f female 

apprentices was to be increased (1973-4: 14). AnCO also began to provide new Return to Work 

courses for women in 1977, in response to the CSW suggestions for special training provision 

for women returners.

The first EU-inspired initiative relating to gender equality in training in Ireland came with the 

Employment Equality Act o f 1977, the Irish legislation implementing the 1976 EEC Equal 

Treatment Directive. However, the terms o f the Act were shaped not alone by the EU 

requirements, but also by the recommendations o f the CSW. The Irish law said that
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organisations or individuals offering vocational training should not discriminate on the basis of 

sex, either in the terms on which any course or related facility was offered, in access to any 

such course or facility, or in the manner in which any such course or facility was provided.

The Act also explicitly permitted positive action in training to reduce gender segregation in the 

labour market saying that:

Nothing in the Act shall make it unlawful for any person to arrange for or provide 
training for persons o f a particular sex in a type, form or category o f work in 
which either no or an insignificant number o f persons o f that sex had been 
engaged in the period o f twelve months ending at the commencement o f the 
training, or to encourage persons o f that sex to take advantage o f opportunities for 
doing such work. (1977; section 15)

The Act also provided a number o f relevant and important legal definitions. It defined 

vocational training broadly, as being any system of instruction which enabled a person to 

acquire, maintain, or perfect the essential knowledge or technical capacity required for an 

occupational activity. In addition, the Act defined discrimination, for the purposes o f the Act, 

as treating a person less favourably than a person o f the other sex by reason o f his (sic) sex or 

marital status; or as obliging a person because o f his sex or marital status to comply with a 

requirement relating to employment or membership o f a trade union, professional organisation

... which is not an essential requirement for such employment or membership and 
in respect o f which the proportion o f persons o f the other sex or (as the case may 
be) o f a different marital status but o f the same sex able to comply is substantially 
higher ...

or penalising a person for having taken or given evidence in a case under the Act or the Equal 

Pay Act.

The Employment Equality Act (1977) thus institutionalised in Irish state law a difference 

model o f gender equality in training, as well as other aspects o f employment. It banned 

discrimination on the basis o f sex or marital status in access to training, in conditions of 

participation in training, and in the manner in which training was provided, but it also 

permitted positive action to reduce gender segregation in the labour force. Its provisions were 

broad and, especially regarding positive action and indirect discrimination, offered the 

possibility o f instituting a strong form o f difference equality within Irish training. However, as 

we will see, this potential remained unrealised.

After the 1977 legislation, there was a long hiatus until the mid 1980s, during which no 

positive new developments with regard to gender equality in training occurred, despite
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significant developments in overall training policy. Instead, development was in a negative 

direction. We will see that equality in Irish training policy during this period became reduced 

to sameness equality, despite the difference equality potential contained in the 1977 Act. De 

facto  it came to mean the ban on direct discrimination in access, along with small scale special 

courses for women returners.

As is shown in Table 6.2, this hiatus coincided with a period of relative political instability, 

characterised by weak governments, mainly those of Fianna Fail, and frequent changes of 

Minister (five ministers in five and a half years), so that, apart from Gene Fitzgerald who 

served as Fianna Fail Minister for Labour for over three years (1977-80), no minister served for 

more than eleven months. It also coincided with a defensive and difficult period for second 

wave feminism in Ireland, when most energy was focused on defending the gains made during 

the 1970s and on the unsuccessful attempt to prevent the introduction of an anti-abortion 

amendment to the Irish constitution (Connolly, 1997; Mahon, 1995).

Table 6.2; Governments, Taoisigh and Ministers responsible for Training Policy, 1973-97

Dates Government Taoiseach M inister for Labour

Mar. 1973-July 1977 Fine Gael/Labour Liam
Cosgrave

Michael O’Leary

July 1977-Dec. 1979 Fianna Fail Jack Lynch Gene Fitzgerald

Dec. 1979-June 1981 Fianna Fail CJ Haughey Gene Fitzgerald (to Dec. 1980) 
Tom Nolan (Dec. 1980-1981)

June 1981-Mar. 1982 Fine Gael/Labour Garret
Fitzgerald

Liam Kavanagh

Mar.- Dec. 1982 Fianna Fail CJ Haughey Gene Fitzgerald

Dec. 1982-Mar. 1987 Fine Gael/Labour Garret
Fitzgerald

Ruairi Quinn (to Jan. 1987) 
Gemma Hussey (to Mar. 1987)

Mar. 1987-July 1989 Fianna Fail CJ Haughey Bertie Ahem

July 1989-Feb. 1992 Fianna Fail/PD CJ Haughey Bertie Ahem (to Nov. 1991) 
Michael O’Kennedy (to Feb. 
1992)

Feb 1992-Jan. 1993 Fianna Fail/PD Albert
Reynolds

Brian Cowen

Jan. 1993-Nov. 1994 Fianna Fail/ 
Labour

Albert
Reynolds

Ruairi Quinn (Minister for 
Enterprise & Employment)
Mary O’Rourke (Minister of State 
for Labour)

Nov. 1994-June 1997 Fine
Gael/Labour/ 
Democratic Left

John Bruton Richard Bruton
Eithne Fitzgerald (Minster of
State for Labour Affairs)

132



Sources: Coakley and Gallagher: Politics in the Republic o f Ireland, 1993; Department of Labour, Annual 
Reports, 1985-92; Department of Enterprise and Employment, Annual Reports, 1993-7.

During this period o f regression in gender equality in Irish training policy (1977-84), state

training policy continued to develop and state training provision expanded. Three national

plans were produced, all o f  which included statements on training policy. In addition, a

national youth training agency (YEA) was created. None o f these initiatives contained any

mention o f women or o f gender equality with regard to training. Each will be briefly outlined.

Firstly, the section on training included in the national development plan for the period 1977-

80 emphasised the importance o f a coherent manpower policy which would produce a labour

force with the skills needed for economic development (1977: 51). It also mentioned the

important ESF support for training in Ireland (£19 million in 1977). But the only specific target

group for training mentioned was young people, without any gender dimension to that

discussion. Secondly, in 1977, the incoming Fianna Fail government produced a new national

plan for the period 1978-81. As before, the only specific target group discussed in the section

on training was the undifferentiated young people category (1978: 96-97).

By the early 1980s, most political attention with regard to training policy was focused on 

mounting youth unemployment. This resulted in a decision to set up a special State body to 

tackle this problem and, in 1981, the Youth Employment Agency Act was passed. The Act 

established a national organisation (YEA) specifically for the training and employment o f 

young people, but again made no mention o f young women’s training or o f a gender dimension 

to training provision. The Act said that;

... the principal objects o f the Agency shall be to establish, develop, extend, 
operate, assist, encourage, supervise, co-ordinate and integrate, either directly or 
indirectly, schemes for the training and employment o f young persons, being 
principally persons over the age o f 15 years and under the age o f 25 years. (1981: 
section 2(a))

In 1983, another national plan was produced and, again, only young people were specifically 

targeted, without any gender dimension to that discussion.

However, in the mid 1980s, this period o f stagnation began to end and the Irish state began to 

move from sameness equality back to an element o f difference gender equality within training.

In December 1982, Ruairi Quinn o f the Labour Party had been appointed Minister for Labour 

in the new Fine Gael/Labour Party coalition government, a post he was to hold until January 

1987. This appointment introduced a period o f stability in the political direction o f training 

policy and o f some progress in gender equality in training, mainly in the form of equal 

opportunities policies at agency level.
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Thus, in 1984, the YEA introduced an equal opportunities policy which included an element of 

positive discrimination for young women in non traditional areas. The new YEA policy also 

included a requirement that no programme was to have participation rates which showed more 

than a ratio o f 2: 1 in favour o f either gender. But this quota system still allowed for significant 

gender segregation within the overall programmes and the impact o f the new equality 

programme was limited (YEA Annual Reports,1984: 13, 1985: 22). By 1986, the YEA reported 

that:

While the number o f males and females on levy funded programmes^ is in line 
overall with youth labour force/unemployment ratios, an analysis o f individual 
programmes showed that traditional courses and occupational choices are still 
being followed for the most part. (YEA, 1986: 31)

This lack o f impact o f the YEA equal opportunities policy was explained as being due to the 

fact that ‘equal opportunities is often regarded as an additional chore and not as an integral part 

o f the work o f all organisations’ (YEA, 1986: 31).

In 1985, AnCO, followed the YEA’s example and also introduced a new equal opportunities 

policy. The policy affirmed AnCO’s commitment to equal opportunities for all on the basis of 

individual merit (AnCO, 1985: 14). But positive action was not mentioned and the policy 

seemed to consist o f little beyond a reiteration o f the anti discrimination requirements o f the 

1977 Act:

This policy defines and emphasises the commitment o f AnCO to equal 
opportunities both as an employer and also in its role as the national provider of 
training ... This statement affirms the organisation’s commitment to equal 
opportunities for all ... on the basis o f individual merit, and without regard to sex 
or any other factor which should be irrelevant to the treatment or assessment of 
any individual. (AnCO, 1985: 14)

But despite these positive, if limited, developments at agency level, general training policy 

continued to neglect the gender dimension until 1986. A further national plan. Building on 

Reality, 1985-87, was published by the Coalition government in 1985. Once again, the plan 

contained no mention o f women or o f gender equality with regard to training. The overall aim 

of manpower policy, including training, was said to include special efforts to help those who 

experienced particular difficulties in coping with unemployment such as the long term 

unemployed, the socially disadvantaged, the disabled and the handicapped (1985: 79). Women 

were not included in the list, nor was the gender dimension o f the listed groups recognised or

® The 1981 Youth Employment Agency Act introduced a 1% levy on wages and salaries in order to 
fund the Agency’s training programmes.
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addressed. The general discussion on training focused on two specific target groups: young 

people and the long term unemployed, without any gender dimension to that discussion.

Also in 1985, the National Economic and Social Council (NESC), at the request of the 

government, carried out a review of manpower policy in Ireland and put forward a list of 44 

specific recommendations for consideration by the government. But, although the report 

mentioned women’s training, there were no specific recommendations on this issue. This was 

particularly surprising, given the report’s finding that girls were not receiving equal benefit 

from youth training programmes. The report noted, for example, that, out of a total of 394,800 

young persons trained in 1982, 47.56% were young women while 52.45% were young men. 

But, perhaps more importantly than overall participation rates, the NESC report went on to 

comment that there were very marked gender variations at the level of individual occupations. 

Further, it said that, if the predominantly female ‘clerical workers’ category were excluded, the 

figures showed a significant deficiency in training for women. The report stated that this was 

particularly the case for industrial occupations where nearly 80% of the girls were untrained, 

while the corresponding proportion for boys was 33% (NESC, 1985: 105-106).

However, outside of the main training policy arena, another development occurred in 1985 

regarding women’s training, when Nuala Fennell, the first Irish Minister of State for Women’s 

Affairs, published a report containing an overview of the position of women in Irish society 

and of the actions needed to improve that position. Entitled Irish Women: Agenda for Practical 

Action, the report was compiled by an inter-Departmental working party on women’s affairs 

and family law reform, containing representatives of the Departments of the Taoiseach, 

Finance, the Public Service, Health, Labour, Education, Social Welfare, Foreign Affairs, 

Justice, Agriculture and the Environment. Seven of its 16 members were women. The report 

covered a wide range of areas including training.

The sections on training were limited and were overshadowed by other issues, most especially 

that of family law reform, perhaps reflecting the Minister’s own interests and previous 

experience within the feminist movement.**  ̂So the report did not contain a comprehensive 

overview of the training field or of the actions which would have been necessary to improve 

women’s participation in state training programmes. Indeed, given the extent of the problem, 

the working group’s recommendations on training could be categorised as piecemeal, 

especially with regard to the role of the Irish state.

Nuala Fennell had been a founder of AIM, a second wave feminist organisation concerned with 
promoting family law reform.
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Firstly, the working group declared that women benefited from state training and employment 

programmes, both through general programmes and through special programmes under the 

equal opportunities policies o f the various training bodies. For example, the report said that 

women’s participation in AnCO training had increased from a level of 5% of trainees in 1971 

to 33% in 1983. However, it said that this overall increase in participation had been achieved 

mainly within traditional female areas, whereas only 15% of women were trained in non- 

traditional occupations. So, with regard to mainstream training, the working group 

recommended that AnCO, the YEA and the VECs strengthen their equal opportunities 

strategies ‘within the constraints o f their various priorities and o f available resources’. It 

recommended that Ireland should improve its utilisation o f the special ESF funding for older 

women’s training in non traditional occupations and new technology. In that regard, the 

working group also recommended that women’s organisations, especially those in rural areas, 

should be encouraged to propose new projects for such funding. Thirdly, the working group 

urged that Irish training bodies should avail o f ESF funding for creche facilities. Other 

recommendations regarding training included proposals to review age limits for apprenticeship 

training, to include women in the proposed new social employment scheme, and to introduce 

equal opportunities programmes into agricultural training bodies.

Despite its limitations, the report had some influence on the White Paper on Manpower (sic) 

Policy published in September 1986. This White Paper represented the first comprehensive 

statement o f State training policy in 20 years, since the White Paper o f 1965. Unlike its 

predecessor, the 1986 White Paper included some discussion o f gender equality and women’s 

specific training needs.

Equality in training was included within the four major objectives o f manpower policy, these 

being: transition to working life; training; special labour market measures and equality in 

access to jobs and training (1986: 7). The White Paper then went on to outline the role of 

manpower policy, saying that such policy had both economic and social policy functions. 

Gender equality was included in the latter set of functions. The White Paper said that, in order 

to fulfil their social function, manpower programmes must, among other activities, promote 

equal treatment in the labour market for women (1986; 17):

Manpower policy is an integral part o f an effective employment and labour market 
policy. Its contribution centres on ensuring an adequate supply o f skilled and 
highly qualified manpower for the needs o f the economy ... In addition to this 
basic ‘economic’ aspect o f manpower policy, manpower programmes must also 
perform important social policy functions. They must

• help and support young people, particularly those least qualified, through the 
transition from school to working life;
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• provide the long-term unemployed with priority access to employment and 
training opportunities;

•  promote equality o f treatment in the labour market for disadvantaged groups, 
including the disabled, and also for women, who are still faced with a 
relatively narrow range o f employment opportunities on entering or re
entering the labour market. (1986: 17)

The White Paper acknowledged that the social and economic functions o f manpower policy 

were not completely separate, and said that maintaining the basic skills o f groups who were 

disadvantaged in the labour market was also in the long-term economic interest o f society 

(1985: 17). Thus gender equality was apparently placed at the centre o f manpower policy.

However, in contrast, the White Paper’s detailed discussion o f the training aspect o f manpower 

policy paid little attention to gender equality or women’s specific training needs. O f the 24 

paragraphs which made up this chapter o f the document, only one mentioned equality. This 

paragraph noted that AnCO operated an equal opportunity programme, but that only 

approximately 31 % of AnCO trainees were women. The White Paper said that the relatively 

low participation rate o f women in skills based training courses was a source for concern and 

that AnCO had been instructed to increase the proportion o f women on such courses (1986:

31).

The White Paper also discussed State employment schemes, along with the promotion o f self- 

employment, community enterprises and programmes for the long term unemployed, some of 

which contained a training element. These were the aspects o f manpower policy which were 

said to have the social functions outlined above. The detailed discussion o f these programmes 

reiterated these social functions including the promotion o f equality:

... special interventions in the labour market achieve important social and 
economic objectives. Among these are the promotion o f equality, skill 
enhancement o f older unemployed workers and the expansion o f employment.
(1986: 34)

The chapter concluded by saying that the government was committed to equality o f opportunity 

for women in employment and that it would continue to facilitate access o f all women to the 

labour market. In that context, it promised the development, where necessary, o f specialised 

training and employment programmes to facilitate such access (1986: 43).

Thus the period 1976 to 1987 was marked first by progress, then by regression, and then by 

new progress in Irish gender equality in training policy. The 1977 Act institutionalised gender 

equality based on a difference model. However, the succeeding years saw failure to utilise the
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difference equality provisions, such as the positive action clause and the ban on indirect 

discrimination, and a gradual predominance o f the sameness equality model, sometimes termed 

negative integrationism (Hoskyns, 1996). During the years 1984-87, difference equality began 

to re-emerge in the form of equal opportunities policies in the main training bodies along with 

incorporation o f such thinking into the White Paper produced in 1986. However, many 

important areas, already identified by female-oriented policy development in the 1972 CSW 

report and the Agenda for Practical Action programme of 1985, remained unaddressed by 

mainstream policy and provision. In particular, it seemed easier for the State, perhaps because 

of cost implications, to introduce small scale agency level positive action programmes than to 

ensure adequate ancillary services such as childcare or to change exclusionary access rules 

based on the Live Register.

B. Advocating difference equality: the £ U  and Ire land  1987-93

We have seen that at the European level gender equality advocacy was infused with a new 

energy from 1986 onwards as the integration process accelerated. While this did not yet change 

the dominant EU redistributional gender equality discourse, it changed the synergy between 

dominant and subordinated discourses to the extent that a second sub phase has been identified 

for the period 1987 to 1993. Change was also occurring in the Irish context.

In 1987, the Labour Services Act was passed, providing for the amalgamation o f AnCO, the 

Youth Employment Agency and the National Manpower Service into a new national training 

and manpower services body to be called An Foras Aiseanna Saothair (FAS). This body was to 

provide training, retraining and employment schemes; to assist those seeking work through a 

range o f services; to support community groups and co-operatives aimed at creating 

employment; to engage in information and research activities (1987: Article 4(1)). The Act 

made no mention o f women’s training or o f a gender equality dimension to training provision. 

The Board o f the new organisation was to consist o f 16 members representing trade unions, 

employers’ organisations, youth organisations, along with the Ministers o f Labour, Education, 

Social Welfare and Finance, and FAS employees, but there was no autonomous representation 

o f women’s organisations. Thus the creation o f FAS seemed once again to be marked by 

regression in which the equal opportunities policies o f the YEA and AnCO were lost during the 

transfer o f their functions to the new training body.

In March o f the same year, the Fine Gael/Labour Coalition government was replaced by a 

Fianna Fail government, and Bertie Ahem was appointed Minister for Labour, a position he 

was to hold until November 1991. So, again there was a four year period o f stability in the 

political direction o f training policy. In tackling the country’s severe and worsening economic
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problems, the new government introduced a corporatist strategy, by initiating a national social 

partnership process to include employers’ and farmer’s organisations, trade unions and other 

NGOs in the process o f State policy making. This process produced multi-annual national 

agreements, beginning with the agreement on the Programme for National Recovery (1987-90) 

and continuing to the present. It has been given much credit for the economic recovery o f the 

1990s (MacSharry & White: 2000). This first partnership agreement was made between the 

government and traditional social partners such as the Irish Congress o f Trade Unions, the 

Federated Union o f Employers and the Irish Farmers’ Association. There was no autonomous 

representation o f women’s organisations. The government and the social partners stated that:

... conscious o f the grave state o f our economic and social life, (they had) agreed 
on this Programme to seek to regenerate our economy and improve the social 
equity o f our society through their combined efforts ... (1987: 1)

The agreement contained no section on training. However, the section entitled ‘Labour 

Legislation’ said that legislation was only one strategy for achieving employment equality.

With regard to women’s training, it noted that AnCO had provided opportunities for women to 

take up careers in non-traditional areas and it stated that FAS would be asked to examine ways 

o f furthering this objective (1987: 27).

Meanwhile, contemporaneous EU developments in the field o f training and o f equality in 

training were also having some impact in Ireland. With regard to equality in training, the IRIS 

network o f training schemes for women was established in 1988 by the CEC. The purpose of 

the network (which traversed other EU training networks) was to develop EU training policies, 

to ensure that women’s training had a place on the political agenda and that women trainees 

had a greater presence on courses (IRIS: 1991: 1). By 1991, the network had over 300 member 

training programmes, 12 o f which were in Ireland (1991: 4).

O f far greater significance, however, was the first EU multi annual Community Support 

Framework (CSF) for increased structural fund spending over the period 1989 to 1993, 

including funding for training. Ireland’s plan for expenditure o f its funding under the CSF was 

outlined in a National Development Plan for Ireland. Despite the provisions in the 1988 ESF 

regulations requiring coherence with overall EU policies and the 1987 recommendation on 

women’s training, this Irish plan contained no mention o f women’s training or o f gender 

equality with regard to training. The two specific target groups discussed were young people 

and the long term unemployed, neither with any overt gender dimension.

The ungendered plan was approved by the EC in 1989. However, in the Irish CSF itself, the EC 

imposed the standard gender equality clause. We have seen that the clause said that the actions
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and measures taken in the framework must conform with, and where appropriate contribute to, 

the impact o f Community policy and legislation relating to equality o f opportunity between 

men and women. In particular, consideration was to be given to training and infrastructure 

requirements which would facilitate labour force participation by women with children 

(Government o f Ireland, 1989: 30). This clause was not, however, clearly or coherently applied 

within any o f the eight human resources operational programmes in the Irish CSF.

Meanwhile the Irish State was once again entering a period o f relative political instability -  

1989-94. After the 1989 elections, Fianna Fail formed a coalition government with the 

Progressive Democrats and the creation o f this government was soon followed by a long 

leadership struggle within Fianna Fail, which resulted in the replacement as Taoiseach of 

Charles Haughey by Albert Reynolds. This government was followed by two more Coalitions, 

Fianna Fail with Labour (1993-4) and Fine Gael with Labour and Democratic Left (1994-97). 

The second of these proved more stable than many predicted and seemed to indicate that the 

Irish political system had finally adapted to the coalition model prevailing in much of the rest 

of the EU. Meanwhile, this renewed political instability during the early 1990s was not 

conducive to creative initiatives in such fields as gender equality in training, especially given 

that four different Ministers for Labour served during a five-year period (Table 6.2).

Meanwhile, in 1990 the social partnership and EU commitments on furthering equal 

opportunities in training led to the introduction, by FAS, o f a Positive Action for Women 

programme. The programme aimed to translate FAS’s commitment to equal opportunities for 

women into practical actions (FAS, 1990: 1). It declared that f A s had a central role to play in 

ensuring that there was equality o f opportunity in the labour market and, in particular in 

providing opportunities for women to take up careers in non-traditional areas o f work (FAS, 

1990: 1). The programme noted the increasing participation o f women in the Irish labour 

market, but said that women workers continued to cluster in a narrow range o f traditional 

occupations and in work o f a low-skilled, often low-paid and part-time nature. The programme 

said that this situation needed to be addressed both for reasons o f equity and to ensure that the 

human resource potential o f the Irish labour market was fully utilised (1990: 1).

So the FAS programme was to broaden the range o f job opportunities available to women in 

the labour market. It was to have two specific objectives in this context: firstly,

to promote actively the breaking down o f traditional patterns o f occupational 
segregation by encouraging increased female participation in sectors o f the labour 
market traditionally dominated by men,

and, secondly,
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to promote actively the participation o f women at all levels in growing, future- 
oriented sectors o f the labour market including technical and managerial 
occupations in order to achieve better use o f human resources. (1990: 2)

The primary strategies for achieving these objectives were setting modest targets for increased 

female participation in both apprenticeship and specific skills training; provision o f new pre

training courses and a regionalised advocacy o f non-traditional occupational choices for girls 

and women through promotional activities in schools and other venues (1990: 4-8).

With regard to apprenticeship the Programme said that

FAS wishes to increase significantly the rate o f female participation in 
apprenticeship over the three year period 1990-93 ... The target intake o f first year 
off the job apprentices into FAS in 1990 is 52 from a proposed total intake of 
1,922 ... FAS recognises that female apprentices face particular difficulties in 
completing their apprenticeships and in securing employment. Each FAS region 
will work closely with local industry to overcome this problem and will identify 
and implement a set o f positive measures aimed at overcoming these difficulties.
(1990:5)

The FAS Programme also promised to increase participation by women in specific skills 

training in non traditional occupations. Each training centre was required to focus on at least 

one male dominated course in 1990 and to set targets for improved female participation rates in 

that course. These targets ranged from a low o f 4% female throughput for both the engineering 

technician course in Letterkenny Training Centre in Co. Donegal and the construction and 

engineering technician courses in Gweedore, Co. Donegal, to the highest target o f 66% female 

throughput in retail sales, also in Letterkenny Training Centre, and in electronic assembly in 

Shannon Training Centre in Co. Clare (1990: 6). However, the latter two courses, i.e. retail 

sales and electronic assembly, were unsuitable for inclusion under the rubric o f non traditional 

occupations.

Other initiatives included in the Positive Action Programme were to increase Return to Work 

courses for women and include higher specific skills content; to provide skills sampling 

courses for the over 25s to act as feeder courses into specific skills training; to provide skills 

sampling courses in non traditional occupations for young women and to increase the female 

participation in skills sampling courses for construction projects from a rate o f 10.7% to a 

target o f 15% (1990: 7).

Evaluation o f the programme was to be undertaken annually but there was some indication that 

the benchmark for equality was to be the achievement o f female participation rates in training 

courses equivalent to those pertaining in the labour market as a whole (1990: 8). Thus the equal 

opportunities programme seemed to aim at maintaining the status quo by institutionalising
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existing labour market inequality within training rather than transforming training provision as 

a strategy for reducing that inequality.

The second national agreement between the government and the social partners, the 

Programme for Economic and Social Progress 1991-94 (PESP), was signed in late 1990. The 

list o f social partners who participated in the agreement was expanded to include the Irish 

Creamery Milk Suppliers’ Association, but not yet to include any women’s organisations. 

However, unlike in the PNR, women’s training and gender equality were included in the 

second partnership agreement.

The agreement noted that FAS had expanded the opportunities for women to take up careers in 

non-traditional areas through the Positive Action Programme. During the lifetime of the 

Programme for Economic and Social Progress, the action programme targets were to be 

increased, particularly as regards pre-apprenticeship training and courses designed to prepare 

more women for FAS mainstream training programmes (1990: 39). The contemporaneous 

proposals for a new system of standards-based apprenticeship were also mentioned. The PESP 

said that special provision would be made for groups such as the disadvantaged, the disabled, 

mature entrants and women. In addition a specific commitment was made that the female 

participation in non-traditional areas would be increased. The PESP also said that the Live 

Register* * requirements in the case o f women applicants should be relaxed to facilitate women 

wishing to return to the workforce, and it promised that creche facilities at training centres 

would be provided (1990: 64-5).

Thus, during the early 1990s, and especially through the f AS Positive Action Programme 

1990, the PESP o f 1990 and the CSF for 1989-93, with its standard equality clause, overall 

Irish state policy for the first time since the 1970s recognised the need to move beyond a simple 

ban on direct discrimination against women and towards action to remove indirect barriers to 

women’s participation in training such as the Live Register entry requirements and lack of 

childcare. There was also expansion o f the concept o f positive action and a statement o f the 

need for a pro-active approach to gender equality with specific targets and regular assessment 

o f outcomes.

"  The Live Register requirement refers to the fact that people wishing to avail o f State training must be 
registered as officially unemployed. Inclusion on the Register o f the unemployed is determined by 
eligibility for State unemployment payments, either unemployment benefit or unemployment 
assistance. The rules governing eligibility for these payments are such that they exclude many women, 
especially married women. These women are, therefore, indirectly excluded from participation in 
State training programmes.
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But the impact o f these changes was still limited, with little effect yet on government thinking

about the main thrust o f overall state training policy and a failure to meet many o f the

commitments made. This lacuna was illustrated by the fact that in 1991 the Department of
12Labour held a research seminar to review manpower policy, during which no women were 

invited to speak and there was no discussion o f women’s training or o f the gender dimension of 

training provision. However, there was some gender analysis o f employment and 

unemployment patterns, especially among young people, and analysis o f the relationship of 

these patterns to education and levels o f qualification obtained.

At the same time, new developments at the advocacy level in the EU began to impact on 

Ireland, the most important o f these being the introduction o f the NOW programme. The NOW 

Community initiative, which was concerned with equal opportunities for women in 

employment and training, was launched at European level in December 1990. An Irish 

operational programme was drafted during 1991 and received EC approval in January 1992. 

Irish projects then ran from 1992 to 1994 (Tansey & Rourke, 1995). Ireland was allocated 6 

MECU in funding, which represented over 6% of the overall NOW budget (Department of 

Labour Annual Report, 1991: 54-56; European Commission, 1993: 5-6). The development and 

impact o f the Irish NOW programme will be analysed in the outcomes section o f Chapter 7.

In addition to the impact o f EU advocacy action, pressure increased for the introduction of 

institutionalised monitoring o f ESF expenditure, including its gender dimension. We have seen 

that the urgent need for this kind o f systematic and regular assessment o f the impact o f equality 

in training policy had been clearly demonstrated by the findings o f the Lefebvre report on 

women’s participation in ESF funded training (1992). The general findings o f this report have 

been discussed in Chapters 2 and 4, and its Irish findings and the findings o f the Mahon report 

on which those were based, will be discussed in detail in Chapter 7. Overall, the picture it 

painted was dismal, with women’s training clearly a neglected area throughout the EU, despite 

the existence o f gender equality in training policy at EU level since the 1970s.

The growing pressure to change this picture, firstly through greater transparency about the 

gender dimension o f the ESF, led to the creation o f an ESF Programme Evaluation Unit in 

1992 by the Department o f Enterprise and Employment in partnership with the CEC. The 

function o f the Unit was to evaluate the effectiveness o f all human resource development 

interventions supported by the European Social Fund and to assess if  the objectives of

It had been envisaged in 1986 that a new White Paper would be produced in 1991. Instead this 
seminar was held. The next White Paper was not published until 1997.
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programmes were being met. Evaluations of vocational education, training and employment 

programmes were to be carried out; as well as thematic evaluations to address issues across all 

agencies and programmes, along with surveys to provide new information on various groups in 

the labour market. Recommendations contained in the reports were to aim at improving the 

quality of training provision (1992: 1). All PEU reports were to contain a gender dimension 

and, in 1994, a thematic evaluation entitled Women’s Training Provision was published.

So, during the second EU sub phase of 1987-93 contradictory trends and ambivalence were 

evident in Irish training policy. On the one hand, difference equality was re-emerging as the 

dominant model in the partnership agreements and in EU advocacy action in Ireland. On the 

other hand, mainstream policy and provision remained dominated by sameness equality, 

despite nominal commitments to difference equality action made to the EU and the social 

partners. Similarly, small positive action initiatives were sporadically introduced but had little 

effect on overall provision.

MAINSTREAMING EQUAL OPPORTUNITIES: THE EU AND IRELAND, 1993-97

We have seen that 1993 marked the beginning of a new phase in EU redistributional gender 

equality policy, in which the dominant discourse changed from sameness to difference equality, 

expressed mainly through the concept of mainstreaming, while EU advocacy moved towards an 

equivalence model. In the Irish state too the dominant equality model was beginning to change. 

Thus in January 1993, a new phase in equality in training policy at Irish state level began.

The national Irish political context was also changing. The in-coming Fianna Fail/Labour

coalition amalgamated the Departments of Labour and Industry and Commerce to form the new

Department of Enterprise and Employment with Ruairf Quinn of Labour once again being

appointed as Minister. This ended the period of instability in the political direction of training

policy, which had lasted from November 1991, with two ministers, Michael O’Kennedy and

Brian Cowen, each serving for less than a year. In addition, in 1993, Mary O’Rourke of Fianna

Fail, was appointed Minister of State for labour affairs and thus became the first woman in the 
13history of the Irish state to hold ministerial responsibility for training (albeit at junior level).

Meanwhile political pressure towards improved state training provision for women was 

increased through the work of the second Commission on the Status of Women which reported

Constance Markievicz served as Minister for Labour Affairs during the First Dail, 1919-22. However, 
I am dating the beginning of the Irish State at the acceptance of the Treaty in 1922.
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to government in 1992. With the adoption o f that report, for the first time since the first CSW 

report o f 1972, an Irish State policy document provided a reasonably wide-ranging overview of 

women’s training needs and o f some of the requirements for the achievement o f gender 

equality in training. To date, the 1993 CSW report remains the most comprehensive Irish State 

policy statement on women’s training.

In its summary comments, the CSW emphasised the problems facing Irish women in the labour 

market and the importance o f training in tackling these problems:

... women, in Ireland, as elsewhere in Europe, are still disadvantaged in labour 
market terms vis-a-vis male counterparts. In Ireland, women, on average, earn 68% 
of the hourly male industrial wage. Women are concentrated in traditional 
occupations, often in low-skilled, low-paid, or part-time employment with poor 
promotion prospects ... These factors underline the importance for women of 
training and other labour market initiatives ... Training is needed to develop skills 
in growing, future-oriented areas o f employment. Training is the key to re-entering 
the labour market for women who are long-term unemployed or who have reared 
their children and the means by which lone parents, or those caught in the poverty 
trap, can acquire marketable skills. (CSW, 1993: 305)

The detailed CSW recommendations relating to training fell under eight main headings. These 

will be outlined individually and then some general conclusions will be drawn.

Recommendation 1: Positive action

Under the heading o f positive action, the CSW recommended that the relevant Ministers should 

direct all State training agencies, educational establishments which provide vocational training, 

and other training bodies which received public funding, to develop and implement positive 

action programmes for women on a similar basis to that in FAS, before the end o f 1993. It also 

said that the achievement o f targets in relation to women’s participation on all State and EC 

funded programmes should be monitored. Further, the CSW recommended that there should be 

a biannual review of women’s access to programmes in order to ensure that all barriers were 

removed and that programmes were meeting the needs o f women (1993: 309).

Recommendation 2: Designated trades

With regard to apprenticeship, the CSW recommended that FAS be instructed to examine the 

designated trades within the apprenticeship system, with a view to extending the range of 

occupations covered by the designation system, so as to include skilled occupations which were 

predominantly female, along with future-oriented occupations (1993: 310).
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Recommendation 3: Apprenticeships

The CSW recommended a major initiative in the field o f apprenticeship, which, it noted, 

remained overwhelmingly male. This initiative was to include information and awareness 

campaigns; bursaries for female apprentices; targets with specific time scales; single sex 

training and work experience; active promotion by employer bodies; preparatory training 

places in centres for registered craft apprenticeship training; in-service equal opportunities 

training modules for staff in all State training agencies and VECs; an equal opportunities 

module in all training courses; and support networks for women in apprenticeship and on non- 

traditional training courses (1993: 313).

Recommendation 4: Live register requirement

The CSW recommended that the agreement in the PESP on relaxing the live register 

requirement, especially with regard to lone parents should be implemented; that the training 

bodies, FAS and CERT, should ensure that their local personnel understood and made it clear 

to training course applicants that training courses no longer carried an absolute live register 

requirement; that FAS and CERT should produce and distribute information on training for 

women, through women’s groups; that places on employment and training programmes should 

be targeted at applicants with the greatest need for training and work experience in order to get 

back into the labour market (1993: 315).

Recommendation 5: Part-time courses

The CSW recommended that more training courses should be run on a part-time basis (1993:

315).

Recommendation 6: Childcare

The CSW recommended that childcare facilities for trainees should be made available; that the 

PESP commitment that creche facilities would be provided at training centres should be 

implemented; and that, in areas targeted by the Local Area Based response to unemployment, 

the proposed and existing community based creches should be available to trainees (1993:

316).

Recommendation 7: Return to work courses

The CSW recommended that funding and resources be provided in order to expand the number 

of places on Return to Work and similar courses; that persons who had completed such courses 

should be considered as satisfying the live register requirements; and that women who had
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completed such courses should be encouraged by FAS to take up skills training opportunities 

(1993:317).

Recommendation 8: In-service training

The CSW recommended that the providers of such training, i.e. FAS, CERT, Eolas, the IMI, 

etc., should, in conjunction with employers, undertake special training initiatives aimed at 

providing skills training with recognised qualifications for their women employees, in order to 

achieve a balanced representation of women and men in the workforce. It also recommended 

that FAS should ensure that training grants to companies were used to promote the training of 

female as well as male employees (1993: 318).

In addition to these specific recommendations, the CSW also said that, as a general principle, 

women’s organisations should be involved at national level in the delivery of any future 

community initiatives dealing with the employment, training or labour market participation of 

women (1993: 319).

So, within the Report o f  the Commission on the Status o f Women, which was adopted as 

government policy, equal access was reconstructed to include eligibility rules and ancillary 

support services, and equality was reconstructed to take account of the female life model 

(Recommendations 4-7); a pro-active role for training bodies was advocated, with, in one case, 

a suggestion that state funding must be linked to equality performance (Recommendations 1-3, 

7 and 8); the social construction of skills began to be problematised within apprenticeship 

(Recommendation 2); and the beginnings of a mainstreaming policy were evident 

(Recommendations 1, 8). But use of the FAS positive action programme as a model was 

dubious, given the failure of that programme to ensure full equality in FAS training provision. 

This failure could be attributed to the limitations of its extremely modest targets, its tendency 

to advocate training participation rates which would simply reproduce existing gendered labour 

market inequality and, perhaps most importantly, its lack of sanctions for non-compliance.

This process of reorienting equality in training policy initiated by the CSW was taken a step 

further with the 1993 Programme for Competitiveness and Work, or PCW, the third agreement 

with the social partners, for the period 1994-97. This agreement was concluded with the same 

list of partners as the previous agreement but, in addition and for the first time, the National 

Economic and Social Forum (NESF), which included representatives of autonomous women’s 

organisations, was formally consulted.

Within the PCW, a general commitment was made to implement the findings of the Second 

Commission on the Status of Women, including those relating to training and an annual
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progress report was promised (1993: 71). In addition, the list of designated trades was to be 

expanded to include female occupations; inequality in the recruitment o f women to 

apprenticeships was to be eliminated and a Code o f Practice for the recruitment o f apprentices 

was to be developed in consultation with the social partners, and actively promoted and 

adopted by them (1993: 33). Commitments were also made regarding the development of 

childcare facilities and the implementation o f equal opportunities policies by all State training 

agencies and educational establishments (1993: 72).

In addition to the progress made by the second CSW report and the PCW in reconceptualising 

gender equality in Irish training policy, the year 1993 also saw the introduction o f the new EU 

regulations on the structural funds which had been promised in the Maastricht Treaty (Chapter 

4). These regulations placed a legal obligation on member states to mainstream gender equality 

within programmes funded by the EU structural funds, and on the CEC to monitor and evaluate 

that process. These regulations formed the basis o f the second CSF, 1994-99.

As a result, in 1993, the government agreed a second National Plan on Ireland’s expenditure of 

EU funding under the second Community Support Framework which, unlike the first plan 

(1989-93), included gender equality and women’s training. The Plan identified women’s 

employment as an important structural problem for Ireland’s economic and social development. 

It said that Ireland experienced endemic labour market difficulties, in that only 52% of 

Ireland’s working age population were in employment. Most especially, at 32%, the level of 

female participation in the labour market was identified as amongst the lowest in the EU (1993: 

12, 15-16).

The Plan emphasised the new EU mainstreaming equality policy within human resources 

programmes. It stressed coherence with Community policies which now explicitly included 

gender equality saying that:

The measures financed by the Structural Funds will be in conformity with 
Community policies and will contribute to the fulfilment o f policies in areas such 
as environment, trans-European networks, equal opportunities for men and women 
and the common agricultural policy. (1993: 69)

Therefore, the CSF would promote equal opportunities between men and women and all 

programmes would be monitored to ensure that there was no direct or indirect discrimination 

on the grounds o f gender (1993: 69-70).

The Irish plan noted that the revised ESF regulation gave more explicit emphasis to promoting 

equal opportunities between men and women in the labour market, especially in areas o f work
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in which women were under represented. It said that the first CSF had resulted in unequal 

training provision, with 64% male participants and 36% female, but the new CSF promised to 

support specific actions to promote women’s training, most especially in the areas o f childcare 

provision and positive action (1993: 52).

Infrastructural investment would also contribute to improving access and facilities for people 

with disabilities and for women with dependants. A reintegration programme would focus on 

particular groups who experienced great difficulty in both integrating into and progressing 

through the more traditional forms o f education and training and there would be particular 

targeting o f women returning to the workforce (1993; 51-56).

However, despite the repeated commitments with regard to childcare provision for trainees, a 

report published in 1994 by the working group on childcare facilities for working parents, 

showed the gulf between rhetoric and reality. The Working Group examined the role o f the 

structural funds in childcare and made specific recommendations for improved Irish utilisation 

o f the funding opportunities provided under the CSFs. It commented that the equality clause in 

the first CSF had had no impact on provision o f childcare for trainees, despite its childcare 

aspect. Significant innovations had been made within the first NOW pilot programme but these 

needed to be applied to the mainstream funds:

The aim of all Community initiatives is to show how the Commission’s policy 
may issue in practical programmes in the short-term. Community initiatives have a 
short life span. Whilst recognising the example o f the ‘know-how’ which they 
demonstrate and welcoming the innovative and ingenious methods o f the 
Initiatives, it must be noted that their funding is marginal to the general structural 
funding o f the ESF, ERDF and EAGGF ... childcare provision for women in 
education, training and employment should become an integral part o f the 
Community Support Framework o f each member state, the ultimate aim being that 
childcare provision will be available ... as an integral part o f the social 
infrastructure which enables women to enter the labour market. (1994: 43)

Three specific recommendations were made in this regard. Firstly, the childcare report 

recommended that the Operational Programme for Human Resources should compel the 

national training bodies, FAS, CERT and Teagasc, to fulfil their childcare obligations. 

Secondly, it said that within national EU funded training schemes preference should be given 

to direct childcare provision, in view o f the current national shortage o f childcare places. 

Thirdly, the working group recommended that the operational budgets for state institutions of 

training and education (FAS, CERT, Teagasc centres and third level colleges) should include 

childcare provision for trainees/students with childcare responsibilities. To date, these 

recommendations have not been comprehensively enacted and, in 2000, Ireland continues to

149



experience a severe and growing shortage o f childcare provision which adversely affects 

women’s participation in training as well as employment.

In 1994, the Fianna Fail/Labour coalition was replaced by a tripartite coalition o f Fine Gael, 

the Labour Party and Democratic Left, which governed until 1997. Richard Bruton o f Fine 

Gael was appointed Minister for Enterprise and Employment, and, once again, a woman, this 

time Eithne Fitzgerald o f the Labour Party, was given junior ministerial responsibility for 

labour affairs. So relative stability in the political direction o f training policy continued, along 

with a female presence at senior level.

The fourth agreement between government and the social partners. Partnership 2000, covering 

the years 1997-2000, was agreed in December 1996. This time, the range o f organisations 

represented during the Agreement negotiations was broadened to include representation of 

autonomous women’s organisations (1996; 4). Altogether, nineteen partners were involved in 

the negotiations, including the National Women’s Council o f Ireland, as well as organisations 

representing the disadvantaged o f both genders, such as the Irish National Organisation o f the 

Unemployed.

The agreement emphasised the importance o f social equality, which included, but was broader 

than, gender equality. With regard to equality in training, it said that:

Equity in access to labour market opportunities requires that women should not be 
penalised in the availability o f employment supports, including training.
Participation by women in mainstream vocational education, training and 
employment programmes will be reviewed with a view to increasing gender equity 
and access to such programmes and better job opportunities. A Working Group 
comprised o f the Departments o f Social Welfare, Enterprise and Employment, 
Education and the Social Partners including the National Women’s Council, the 
INOU and the Congress Centres for the Unemployed will be established in the 
first year o f the Partnership to examine the underlying issues and to make 
recommendations to the government. (1996: 29-30)

However, apart from that general commitment to creating a working group on women’s 

training, the discussions on specific aspects o f training, such as that on apprenticeship, said 

nothing about the gender dimension.

So the gender equality in training section was weak and consisted mainly o f the establishment 

o f the working group ( the disability section or the women’s health section, for example, were 

much stronger and more specific). Training was not well targeted, and no clear decisions were 

made on the basis o f the evaluations already carried out by Mahon (1992) and the Department 

o f Enterprise and Employment’s own Programme Evaluation Unit (1992 onwards) or o f the
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recommendations of the second CSW, the PCW or of the experiences of the NOW programme 

or, indeed, on the commitments made in the second CSF. Thus, there was a danger of 

continually reinventing the wheel rather than moving on to effective action. Overall, the gender 

dimension was not well integrated into the general training sections of the agreement.

Perhaps the most important positive dimension of Partnership 2000 for gender equality was the 

growing role of women’s organisations as social partners, their participation in the partnership 

process and the consequent gradual institutionalisation of a gender dimension in State policy 

and policy making practices, including those relating to training. This was also aided by the 

development of more effective state feminist bodies and by the increasing female presence in 

the training policy organs of the State.

The impact of these more positive developments was indicated by the White Paper on Human 

Resource Development (1997), the first comprehensive statement of government policy on 

training and employment since the 1986 White Paper. The 1997 White Paper stated that an 

effective strategy for human resource development in Ireland was required and should be based 

on investment in the skills and knowledge of the workforce; inclusion of a particular focus on 

the needs of people suffering from disadvantages which constrained their participation in the 

labour force; achievement of high levels of efficiency and effectiveness in the delivery of State 

interventions. The key policy objectives identified as consistent with this strategy included 

promoting equal opportunities (1997: 115).

This Objective 6 (out of a total of 9 objectives), entitled Promoting Equal Opportunities, 

contained a section on the gender dimension of human resource development. This section, 

clearly based on the Mahon (1992) and PEU findings (1994), noted that, in State funded 

training programmes, women were over-represented in basic or foundation-level training and 

under-represented both in management and in many sectoral, specific skills training areas. The 

White Paper said that, while participation by women in FAS training overall had improved, at 

42% of total throughput, this masked significant variations between programmes. For example, 

in the Apprenticeship Scheme, the participation of women still amounted to just 2%.

The White Paper also noted that a range of innovative measures to help women re-enter the 

workforce had been developed under the NOW strand of the EU Employment Initiative. It said 

that, while it was still too early to determine which of these new approaches might be utilised, 

the Government was committed to the mainstreaming of suitable pilot projects identified under 

the Initiative (1997: 141-142). This statement was surprising, given the fact that the NOW 

programme had already been in existence for over five years and that its first tranche of

151



projects had been comprehensively evaluated and mainstreaming possibilities identified in 

1995.

The White Paper said that FAS and the Employment Service would further develop child care 

opportunities for women who wished to enter training and education programmes or to take up 

employment. It also acknowledged that the State could, through its support instruments, help to 

bring about the attitudinal changes needed to improve in-service training provision for women. 

Thus, for example, in the context o f considering applications for support under programmes 

such as the Training Support Scheme or Management Development grants, it said that it would 

be incumbent upon applicants to include an ‘equal opportunities’ policy statement with respect 

to their enterprise.

Criticisms o f the female oriented Return to Work Programmes had been made in an evaluation 

undertaken by the ESRJ in 1995, which found that a relatively large percentage o f participants 

(36%) did not enter the labour market following their participation in the programme in 1992.

It was also found that the skills training component o f the Programme was too low and too 

generalised, and that it needed an improved support service to increase progress to jobs or to 

higher level training options. Responding to these criticisms, the White Paper said that the 

Return to Work programme would, in future, concentrate on providing foundation skills which 

would facilitate access to courses with a higher skill content. It also said that active, on-the-job 

training elements would become an intrinsic part o f the Programme. Entry criteria for the 

Programme would also be reassessed in order to ensure that those embarking on the 

Programme were genuinely planning to enter the labour market.

So the key policies outlined in the White Paper were the mainstreaming o f gender equality, and 

especially o f the lessons learned from NOW programmes; improvements in childcare 

provision; promotion o f in-service training for women workers; reorganisation o f the return to 

work courses; and some suggestion o f financial sanctions for failure to respect the principle of 

gender equality. But parts o f the White Paper seemed to return to the criterion o f equivalence 

to women’s labour force participation rates and thus the institutionalisation o f existing 

inequality. More importantly, the White Paper made no acknowledgement o f the long history 

o f ineffectual rhetoric with regard to key aspects o f training provision, such as childcare 

services, tackling gendered apprenticeship training and in-service training, first put on the 

policy agenda twenty five years previously by the first CSW in its 1972 report. It did not, 

therefore, discuss how to move beyond such nominalism with regard to gender equality and 

towards genuine transformative action. In particular, its cautious prevarication with regard to
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the mainstreaming o f the lessons from the NOW projects suggested a lack o f political will to 

introduce effective change.

CONCLUSION

This chapter has begun the case study o f the Republic o f Ireland, over the 25 years from 1973, 

when Ireland joined the EU, until 1997. It described the development o f gender equality in Irish 

training policy in the context o f contemporaneous EU redistributional gender equality policy 

and indigenous Irish political developments. This historical outline has shown that, as at the 

European level, only two phases o f significant development in gender equality in Irish training 

policy can be identified between 1973 and 1997. The first phase, during the early 1970s, 

introduced gender equality in the form o f a legal ban on sex discrimination, including indirect 

discrimination, in relation to access to training and training provision, along with permission to 

initiate positive action and the introduction o f small scale women’s training courses. The 

second phase, post 1993, began, at least on the level o f policy discourse, to address the 

complex structural problems which impeded and limited women’s inclusion in state training 

provision and to develop a mainstreaming approach to equality. Between those two phases the 

only development o f importance in this field was the introduction o f some limited equal 

opportunities/positive action programmes within state training bodies, none o f which proved 

effectual in altering gendered outcomes.

These descriptive findings along with the outcomes data discussed in Chapter 7, provided the 

empirical data for analysing EU redistributional gender equality policy in the Republic of 

Ireland in Chapter 8.
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CHAPTER 7: EU REDISTRIBUTIONAL EQUALITY POLICY: 
OUTCOMES IN THE REPUBLIC OF IRELAND, 1973-97

In attempting to establish gender outcomes in Irish state training provision serious problems in 

relation to the availability o f data must be acknowledged. We have seen that only two 

comprehensive evaluations o f Irish women’s state training provision since 1973 have been 

carried out to date, both o f them in the 1990s (Mahon, 1992; PEU, 1994). Prior to these reports, 

and so for most o f the period 1973-97, information on the gendered nature o f Irish training was 

inaccessible, or patchy and incomplete. Gendered statistics were not produced as a matter of 

routine, and, on the whole, were not available in the public domain. This lack o f information 

was, in itself, an indicator that the issue had not been taken on board by Irish policy-makers, 

since they displayed little need to be seen to address the gender dimension o f training. This 

silence contrasted with the attention paid to (mainly ungendered) youth training outcomes in 

policy documents and reports over the same period.

In the 1990s, along with the findings and conclusions o f the 1992 and 1994 reports, the regular 

reports from the PEU on different aspects o f training provision (some 32 in total by 1997) all 

contained a gender dimension so that a fairly full picture o f women and training in Ireland in 

the 1990-97 is available. Since, prior to that, the data is incomplete, only tentative conclusions 

can be drawn from it. However, such data as exists makes it clear that 1973-90, similarly to the 

period post 1990, Irish training provision has at best followed the pattern o f the gendered 

labour market, rather than playing a transformative role, and at worst exaggerated gendered 

patterns.

This section will demonstrate these patterns through consideration o f training outcomes along 

the three main dimensions relevant to the gendered labour market, i.e. firstly, overall training 

participation rates by gender, secondly, horizontal gender segregation patterns in training, both 

sectoral and occupational, and thirdly, vertical segregation patterns. Each o f these dimensions 

will be examined in turn.

TRAINING PARTICIPATION RATES 

Participation rates by gender

Irish women’s participation rates in state training programmes 1973-97 have been at least as 

unequal as those prevailing in the contemporaneous labour market. Since state training has 

expanded significantly during this period, and particularly during 1980-84, the absolute
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numbers o f women benefiting from such training have increased, but their proportion o f the 

total has increased relatively slowly, and remains under 50%. This has been surprising during a 

period o f steady growth not alone in State training, but also in female employment and in the 

proportionate participation o f women in the Irish labour market, and it indicates that training 

has lagged behind labour market change rather than promoting it. This confirms Wickham’s 

findings (1981) that training provision in Ireland is shaped more by state patriarchy than by the 

economic needs o f labour market development.

In 1985, the Labour Force Survey began to collect gendered data on training in the form of 

statistics on the estimated number o f people at work who were in receipt o f training in the 

previous four weeks, classified by sex, age and description o f training. These figures (Table 

7.1) show a very gradual improvement in the proportion o f women receiving such training, 

especially training provided at work. By contrast, the figures for apprenticeship training reveal 

little change. Overall, however, the improvement had not yet meant full gender equality by 

1997:

Table 7.1: Estimated number o f people at work who were in receipt o f training in the

previous four weeks, classified by sex and type o f training

1985 1990 1997

Type o f training 000s
men

000s
women

000s
total

000s
men

000s
women

000s
total

000s
men

000s
women

000s
total

Vocational/
technical

0.8 0.8 1.6 0.9 1.0 1.9 1.1 1.3 2.4

At work 20.8 13.9 34.7 22.8 19.5 40.3 26.9 23.7 50.6

Apprenticeship 7.3 1.1 8.4 5.6 0.8 6.4 4.8 1.0 5.8

Other 6.8 6.4 13.2 6.2 3.8 10.0 7.1 6.0 13.1

Total 35.7 22.2 57.9 35.5 25.1 60.6 39.9 32.0 71.9

Source: Central Statistics Office: Labour Force Surveys, 1985, 1990, 1997, unpublished figures

Expressed in percentages, the improvement is clear, moving from an estimated 38.34% of those 

receiving training in 1985 being female as opposed to 61.65% male, compared with 44.5% of 

those receiving training in 1997 being female and 55.49% being males:
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Table 7.2: Percentage o f males and females within the estimated number of people at work who 

were in receipt o f training in the previous four weeks, by type o f training

1985 1990 1997

Type of 
training

% men % women % men % women % men % women

Vocational 
/ technical

50% 50% 47.37% 52.63% 45.83% 54.16%

At work 60% 40% 51.62% 48.38% 53.16% 46.83%

Apprentice
ship

87% 13% 87.5% 12.5% 82.75% 17.24%

Other 51.52% 48.48% 62% 38% 54.19% 45.8%

Total 61.65% 38.34% 58.58% 4L41% 55.49% 44.50%

Source: Central Statistics Office: Labour Force Surveys, 1985, 1990, 1997, unpublished figures

The overall pattern regarding education and training as revealed by the LFS figures is 

summarised by the following table.

Table7.3: Estimated numbers and percentages o f males and females at work who were in

receipt o f training or education in the previous four weeks, 1985, 1990, 1997

000s 000s 000s % men % women
men women total

1985 46.5 28.91 75.4 61.67% 38.32%

1990 50.6 37.8 88.4 57.23% 42.76%

1997 66.4 61.6 128.0 51.87% 48.12%

Source: Central Statistics Office: Labour Force Surveys, 1985, 1990, 1997, unpublished figures

There are, however, some interesting variations in this overall pattern. Firstly, the annual 

reports o f AnCO during the 1970s indicate the impact o f that decade’s equality initiatives on 

women’s participation levels. For example, between 1971 and 1977, women increased from 5% 

o f AnCO trainees to 22%, so that the number o f women trained by AnCO in 1977 (at 2,684) 

was almost double that o f the previous year. This was attributed to the introduction o f the 

special Return to Work courses for women who had been out o f the labour force.
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Secondly, in the mid 1980s, the CEC began to include gendered statistics in its annual reports 

on the activities o f the European Social Fund. These statistics indicated a very slow increase in 

women’s participation. Thus in 1983, for example, Irish women comprised 35.23% of total 

Irish ESF beneficiaries, compared to an EU average o f 36.88% giving a total o f 67,359 Irish 

women beneficiaries. Most o f these were young women under the age o f 25 years, i.e. 54,221 

young Irish women trainees in 1983 as compared to 13,138 women trainees over the age o f 25.

The PEU report included comprehensive figures for the years 1990-92 (see Table 7.4). These 

showed that women’s overall participation rates in ESF funded training programmes were 

relatively static, rising from 36.14% of the total in 1990 to 36.91% in 1992 (as compared with 

35.23% in 1983). The absolute figures for the numbers o f women trained were increasing, from 

52,713 in 1990 to 58,029 in 1992, but were lower than those in the early 1980s.

Table 7.4: Male and female participation in ESF funded training in Ireland: 1990-92

Y ear M ale Fem ale Total

1990 93,144 (63.86%) 52,713 (36.14%) 145,857

1991 104,747 (63.32%) 60,679 (36.68%) 165,426

1992 99,172 (63.09%) 58,029 (36.91%) 157,201
Source: Adapted from PEU, 1994: appendix 1, table 1

It is clear, therefore, that, during the time period under consideration, there was a massive 

increase in the numbers o f Irish women participating in state training programmes: from 2,684 

trained by the main training organisation, AnCO, in 1977 for example, to 18,563 trained by its 

successor, f A s  during 1992, which was only part o f a total o f 58,029 women trained within 

ESF funded programmes by a range o f organisations during 1992. But it is also clear that this 

increase has been part o f a general increase in State training provision, rather than an increase 

in women’s proportionate participation rate within that provision. That rate has also increased, 

e.g. from 22% in AnCO in 1977 to 36.91% overall in 1992. But this still falls far short o f an 

equal investment in women’s training, not to mention a greater than equal investment to 

compensate for previous discrimination and promote gender equality in the labour market.

So, between 1973, when EU funding for Irish state training provision began, and 1997, that 

funding has mainly been allocated to training Irish men, especially young men. This has had 

serious implications for gender equality in training. As the CWC/NICVA report (1996) pointed 

out regarding gender equality:
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(L)ow female participation rates are not the same as outcomes, but they will make 
the subsequent achievement of positive equality outcomes for women difficult.
(1996; 75).

Participation  rates by gender and tra in ing  level

Within overall participation rates, a major finding o f the 1994 PEU report covering 1990-92 

was that women were over represented at the basic or foundation level skills training, while 

being under represented in management training and in most sectors, other than clothing 

manufacture, tourism and services. Thus the increase in women’s participation rates in training 

from the mid 1970s, had occurred mainly in what might be termed pre training rather than in 

training which leads directly to employment.

The detailed gender breakdown by training level is shown in Table 7.5 below.

Table 7.5: Male and female participation in the six levels o f training (1990-92)

Level Y ear M ale Fem ale Total

1. Basic/ Foundation 
skills training

1990 18,389 (48.41%) 19,596 (51.59%) 37,985

1991 22,092 (49.35%) 22,677 (50.65%) 44,769

1992 25,598 (52.78%) 22,902 (47.22%) 48,500

2. Post Foundation 
skill training

1990 32,956 (66.77%) 16,404 (33.23%) 49,360

1991 30,427 (63.71%) 17,332 (36.29%) 47,759

1992 31,119 (64.27%) 17,297 (35.73%) 48,416

3. Work experience/ 
Preparation for 
work

1990 9,339 (83.87%) 1,796 (16.13%) 11,135

1991 11,625 (80.54%) 2,809 (19.46%) 14,434

1992 26 (43.33%) 34 (56.67%) 60

4. Enterprise support 
measures and 
employment grants

1990 5,816 (50.28%) 5,752 (49.72%) 11,568

1991 5,510 (54.15%) 4,665 (45.85%) 10,175

1992 5,209 (53.57%) 4,514 (46.43%) 9,723

5 Apprenticeship 1990 8,478 (99.38%) 53 (0.62%) 8,531

1991 10,624 (98.56%) 155 (1.44%) 10,779

1992 11,669 (98.40%) 190 (1.6%) 11,859

6. Continued training 
for the employed

1990 18,166 (66.60%) 9,112 (33.4%) 27,278

1991 24,469 (65.23%) 13,041 (34.77%) 37,510

1992 25,551 (66.12%) 13,092 (33.88%) 38,643
Source: adapted from: PEU, 1994: appendix 1, table 1.
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So, for example, in 1992 a total o f 58,029 women were trained, o f whom 22,902 (39.47%) 

were trained at level 1. This compares with a total o f 99,172 men trained, with 25,598 or 25.81 

% at level 1. By contrast, level 2 -  post foundation skills training -  accounted for 17,297 or 

29.81% of women trained and 31,119 or 31.38% of men. And level 6, or continuing training for 

the employed, included 13,092 women or 22.56% of the female total and 25,551 men or 

25.76% of the male total.

Table 7.6: Distribution o f male and female participation in training, by level o f training

(1990-92)

Level o f tra in ing M ale participation
%

Fem ale participation
%

Level 1: Basic 22.24 38.02

Level 2: Post foundation 31.81 29.77

Level 3: Work Experience/Preparation 
for Work

7.06 2.7

Level 4: Enterprise Support measures 
and employment grants

5.56 8.71

Level 5: Apprenticeships 10.35 0.23

Level 6: Continued training for the 
employed

22.95 20.56

Total 100.00 100.00
Source; adapted from: PEU, 1994: appendix 1, table 1

Table 7.6 illustrates how women’s training 1990-92 was clustered with the most significant 

concentration at level 1 and the greatest areas o f neglect regarding women’s training were in 

apprenticeships and work experience.

HORIZONTAL SEGREGATION IN TRAINING

At least as significant as the overall participation rates by gender, has been the gender 

segregation prevalent across training provision for the whole o f the period 1973-97. This had 

two dimensions relating to the horizontal gendering o f the labour market (i.e. sectoral and 

occupational segregation). In both the sectoral and occupational dimensions, training reflected 

or even magnified, the existing gender patterns o f the Irish labour market. Thus sectorally, 

women’s training was mainly confined to services, while they were underrepresented in 

agricultural and industrial training even more comprehensively than in employment patterns in 

these sectors. In addition, women have been trained in a relatively narrow range of 

occupations, dominated by clerical work, sewing and middle to low level service occupations.
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The two dimensions o f horizontal gender segregation o f training will be discussed in turn and 

each discussion will be illustrated by a detailed analysis o f a specific case. With regard to 

sectoral segregation the case study is o f agricultural training and with regard to occupational 

segregation the case study is o f apprenticeship training.

a. H orizontal segregation by sector (1990s data)

While previous documents (NESC, 1985; f AS, 1990) give some information on the sectoral 

segregation o f Irish training provision, it has only been with the 1992 Mahon report and the 

1994 PEU report that a full picture has emerged. Table 7.7 shows the segregation for 1992-3, 

based on figures provided in the PEU report. These figures were derived from an analysis of 

660 courses which trained people in specific skills and which had direct progression to the 

labour market. It shows that while women comprised 52.39% of those undertaking specific 

skills training for the services sector they were only 24.44% of those in industrial training and a 

tiny 8.5% of those in agricultural training. And the relative proportions within women’s 

training overall are even more striking; a huge proportion (81.67%) were trained for services 

while much smaller proportions prepared for work in industry (14.51%) or agriculture (3.81%).

Table 7.7: Male and female specific skills training by sector, 1990-92

Sector M ale Fem ale Total

Agriculture, forestry, 
fisheries

4,817 (91.44%) 451 (8.56%) 5268 (100%)

Industry, mining, 
building

7,118 (77.67%) 2047 (23.33%) 9,165 (100%)

Services 6,952 (42.72%) 9,321 (57.27%) 16,273 (100%)

Total 18,887 (61.50%) 11,819 (38.5%) 30,706 (100%)
Source: PEU, 1994: appendix 1, table 2

Thus, the clustering o f women’s employment in the services sector was reinforced by training 

provision. The PEU compared women’s training figures for 1992-3 with 1986 labour market 

data. It showed that

(T)he distribution o f women in training across sectors is somewhat more 
convergent than that o f the 1986 labour market data. Specifically, women in 
training are more concentrated in the services sectors and the other manufacturing 
sector (which includes textiles and clothing) than they were in (the) 1986 (labour 
market). (1994: 112)
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In the following case study, a more in-depth focus on training in the most male dominated 

sector, i.e. agriculture, is used in order to highlight more detailed aspects o f sectoral 

segregation in training.

Case study o f horizontal segregation by sector: agricultural training

Most agricultural training in Ireland was provided by the state body Teagasc and was extremely 

male dominated. The figures for 1990-92 included in the PEU report showed that, in 1990, a 

total o f 8,635 people received agricultural training through Teagasc, o f which only 1,194 or 

13.83% were women. In 1991 and 1992, those figures were totals o f 7,212 and 9,322 people, of 

which a total o f 649 and 858 were women, or 9% and 9.2%, respectively.

This extremely low female participation was explained by the PEU as being due in part to the 

patriarchal structure o f Irish fanning, which is based on family farms in male ownership 

reproduced through a male inheritance system. This ownership system resulted in the occlusion 

o f women’s importance to the management and development o f the family farm. Women in 

farming, (wives, daughters and sisters o f farm owners) participated in farm work but were not 

recognised as partners or considered for training (O’Hara, 1996). In addition, the methods of 

calculation used in labour force statistics helped to render women’s involvement in agriculture 

invisible and thus concealed their need for access to training.

The gendered nature o f key organisations in this field such as the farm advisory service and the 

Irish Farmers Association, was also identified as important in perpetuating women’s exclusion 

and the non recognition o f their contribution. Both these male dominated organisations have 

played an important role in shaping farmers’ gendered decisions on training and inheritance 

(1994; 68). The gendered internal structure o f Teagasc itself was also identified as problematic, 

with no women in management positions and only two female members o f the board.

The 1994 PEU report on women’s training made a series o f recommendations aimed at 

improving female participation in agricultural training. A subsequent PEU report on Teagasc 

training, published in 1997, contained an evaluation o f gender developments since the 1994 

report. It showed that, while there was no evidence o f a major increase in women’s 

participation in agricultural training overall, there were some important areas o f improvement 

and there was a new recognition within Teagasc o f the need to take an active role in promoting 

women’s training in the agricultural sector.

The 1997 report noted that women’s contribution to both farming and rural development was 

significant but that female participation in agricultural training remained low (1997: xii). The
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figures for the years 1994-6 showed that overall a total o f 14,745 people were trained, o f whom 

11,985 (81.28%) were men and 2,760 (18.72%) were women (see Table 7.8). This represented 

an improvement on the rate o f female participation 1990-2 (10.73%). However, it was noted 

that most o f this improvement was due to an increase in the numbers o f farming women 

attending short adult courses, e.g. in 1996 a total o f 1,607 women took part in such courses as 

compared with 326 in 1994 and 364 in 1995. The report explained this development as due in 

part to the numbers pursuing courses in order to qualify for grants (1997: 112). In addition, 

under a new Rural Development Action Plan, Teagasc had provided special short courses for 

women, 14 courses on rural development opportunities and 28 courses on community 

leadership. The figures for young people’s training in agriculture still showed overwhelming 

male dominance.

Table 7.8; Male and female participation in Teagasc training, 1994-96

Total M ale Fem ale

Young People 6,938 6,475 (93.32%) 463 (6.67%)

Adults 7,807 5,510 (70.57%) 2,297 (29.42%)

Total 14,745 11,985 (81.28%) 2,760 (18.72%)
Adapted from: PEU, 1997: 60

The report said that the Teagasc NOW pilot project, ftinded under the first NOW programme, 

had been an important catalyst for change in the organisation’s approach. In the second NOW 

programme, Teagasc was participating along with f A s and CERT in a project aimed at gender 

-proofing the organisations, which was defined as the integration o f a gender equality 

dimension into policy and programme design, implementation, administration and management 

(PEU, 1997: 104). In addition an internal working group on women’s training had 

recommended a target o f 3,000 women attending Teagasc courses annually by 1999. The report 

also noted that o f 17 teachers recently recruited by Teagasc, 9 were women, which meant that 

the 90% male dominance o f teaching staff was beginning to be altered.

In general, the 1997 evaluation showed that while agricultural training was still 

overwhelmingly male, change was beginning to occur and that Teagasc was starting to tackle 

its own role in perpetuating women’s exclusion, by taking a pro active approach and 

developing women centred programmes.
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b. Horizontal segregation by occupation (1990s data)

Irish training was characterised not alone by sectoral gender segregation but also by 

occupational segregation. Again, the 1994 PEU report provided detailed statistics on this aspect 

o f horizontal segregation for a three year period 1990-92.

The report listed and analysed the occupations for which women and men were trained in 

1992-3. The lists show that while women were trained for 86 occupations, men were trained for 

93. But more importantly, the proportions o f women and men trained for a small number of 

occupations was high. The top ten occupations (out o f 86) accounted for over 50% of the total  ̂

number o f women trained. These were clerical supervisors (9.5%); computing machine 

operators (9.2%); clerical workers (5.4%); business and other consultants and researchers 

(5%); sewers, embroiderers and machinists (4.1%); typists and key punch operators (4%); 

systems analysts and computer programmers (3.3%); life sciences technicians (3.3%); 

bookkeepers, cashiers and related workers (3.3%); painters, sculptors and commercial artists 

(3.2%). In particular and most strikingly, it was pointed out that occupations fitting into the 

broad category o f clerical work accounted for 31.88% of women trained.

Male trainees were equally concentrated in their top ten occupations which accounted for 

58.4% of the total but those occupations were different to those o f female trainees. They were 

farm managers (18.8%); estimators, work study officers, quality control technicians (10.4%); 

electrical and electronic engineering technicians (5%); clerical supervisors (4.3%); fitters and 

other mechanics (4.3%); systems analysts and computer programmers (4%); welders and 

cutters (3.5%); fishermen (3.1%); other electrical fitters and related workers (2.8%); computing 

machine operators (2.2%).

The report also showed that most people were trained within highly segregated courses, and 

that the male dominated courses were more extremely segregated than the female dominated 

(1994: 98-100). When the occupations were grouped into 16 categories, it was shown that the 

most male dominated groupings were agriculture and forestry (92% male); engineering workers 

(98%); woodworkers (98%) and transport equipment workers (95%), while the most female 

dominated groupings were textile and clothing workers (86% female), service workers (74%) 

and clerical workers (67%). Only the training o f sales workers approached equal participation 

rates, with 54% female and 46% male trainees.

While the PEU report gives a snapshot o f ESF funded training provision during 1990-92, and 

Mahon a snapshot o f 1990 ESF funded provision, the f AS, AnCO and YEA annual reports 

during the preceding years indicated that training was, if  anything, even more gender
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segregated by occupation than during the early 1990s. In the second case study, an aspect of 

occupational horizontal segregation in training, that o f apprenticeship training, will be 

examined in more detail in order to identify trends pre and post the 1994 PEU report. This 

comparison is made possible by the fact that exclusion o f women from apprenticeship training 

has been an issue on the training equality agenda since the first CSW report o f 1972; it was 

comprehensively covered by both Mahon and the 1994 PEU report, and subsequent PEU 

reports on apprenticeship which included a gender dimension. It is also o f interest given that a 

major reform o f the apprenticeship system took place in the early 1990s in order to establish a 

standards based system similar to that in other EU member states. This period o f reform 

provided a unique opportunity for an initiative on gender equality in this highly segregated area 

o f youth training, but this was an opportunity which was missed.

Case study o f horizontal segregation by occupation: apprenticeship training 

Between the CSW reports o f 1972 and 1997, apprenticeship training was regularly identified as 

an area from which women were excluded. The first CSW pointed out that according to the 

1966 census there were 3,542 female apprentices or learners as opposed to 20,651 males. Over 

85% of the women trainees were shop assistants, hairdressers or textile workers. There were 

almost no female craft apprentices in the designated trades and this was attributed by the CSW 

mainly to male opposition, especially on the part o f those who took on apprentices:

... the general exclusion o f women from trades is, in part, the result o f  a long 
tradition o f male exclusiveness, a conservative attitude to women’s work and a 
fear among men that the employment o f women in a trade would result in down
grading the trade and depressed pay. (CSW, 1972: 239-242)

One exception to this exclusion was cited, i.e. flour confectionery in the bakery trade in 

Dublin, but even here there was an agreement between employers and trade unions to restrict 

female employment to 25% of the male level.

We have seen that the CSW report recommended action to alter this gender segregation and 

exclusion o f women and that AnCO followed this with some initiatives during the early 1970s 

aimed at changing employer attitudes. However, despite these and further initiatives, up to and 

including the FAS positive action programme introduced in 1990, the constant reiteration of 

this as a problem area during the 1980s and 1990s, made it clear that the problem was an 

extremely intractable one and that the soft policy aimed at dealing with it was ineffectual. Thus 

by the 1990s, the proportion o f women in apprenticeship training remained as abysmally low as 

it had been in the 1960s. The figures for 1990 to 1992 were as follows:
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Table 7.9: Apprenticeship training by gender, 1990-92

Year Total Male Female

1990 8,531 8,478 (99.38%) 53 (0.62% )

1991 10,779 10,624 (98.56%) 155 (1.44%)

1992 11,859 11,669 (98.4 %) 190 (1.60%)
Source: adopted from PEU, 1994: appendix 2, table 1

The report examined a number o f explanatory factors for this extreme gender segregation. The 

first o f these factors related to the process o f designating trades which had been established by 

the 1959 Apprenticeship Act. This process was, in effect, one o f a gendered construction of 

skills, whereby male dominated occupations were categorised as worthy o f designation 

whereas female dominated ones were not. Thus trades such as electrician, plumber, carpenter 

were included but others such as occupations in the textile, clothing and hairdressing sectors 

were not. Such exclusion meant that workers, mainly women, in non designated trades did not 

benefit from protections such as continuity o f employment during apprenticeship and a system 

o f recognised and certified standards with regard to training. As the PEU commented:

... in jobs where women predominate there is a tendency for skills not to be 
recognised or formalised into a training/certification programme. The occupations 
associated with the highest levels o f training for 16/17 year olds are generally 
skilled manual trades with a long tradition o f male dominance, institutionalised 
through the apprenticeship system. (1994: 86)

The second factor was the problem of patriarchal attitudes among employers and here the 

report was able to cite some exemplary successes, albeit on a small scale. Most employers 

operated an informal and nepotistic system o f apprenticeship recruitment. But two semi-state 

companies, the ESB and Aer Lingus, had more transparent and meritocratic systems o f national 

recruitment. The fact that their apprenticeship training was open to both males and females was 

emphasised in all PR material and employment following training was almost fully guaranteed. 

As a result, both organisations had succeeded in achieving higher rates o f female participation 

in their apprenticeship programmes, with the ESB for example, having a proportion o f 16.67% 

females in 1990, 13.33% in 1991 and 13.33% in 1992. While far from full equality, these 

figures showed that meritocratic recruitment and other positive action could begin to reduce the 

total male dominance o f this sector.

Thirdly, the PEU pointed out that the positive action aspect o f the 1977 Employment Equality 

Act had not been utilised to tackle the exclusion o f women from apprenticeships. It argued that 

employer discrimination needed to be prevented, with the introduction o f sanctions for 

discrimination in the form o f exclusion from other state and EU support. It criticised the FAS
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approach as being ineffectual. Finally, the report identified the male dominated and often 

hostile training and employment environment o f craft trades as problematic for women and 

suggested that all agencies consider a mentoring system for women trainees in male dominated 

environments (1994: 86-89, 137).

By September 1993, the apprenticeship training system in Ireland had been transformed with 

the introduction o f a new standards based apprenticeship programme. In July 1995, the PEU 

released an evaluation report on the new system, including its impact on the gendering of 

apprenticeships. The report warned that the new system was worsening the position with regard 

to female apprenticeships. Under the new system all apprentices were required to be employer 

sponsored prior to registration, whereas previously only about one-third o f apprentices were so 

sponsored (1995: 81). Since employers had traditionally failed to recruit female apprentices, 

the report said that action to change employers’ attitudes was now even more urgent and 

necessary. However, while the report recommended encouragement, support, advice and 

promotion addressed at employers, it did not reiterate the 1994 report’s call for sanctions 

against employers who discriminated in the recruitment o f apprentices.

A positive example was cited in the report’s detailed discussion o f the Shannon Aerospace 

project (1993-4), funded under the EU NOW programme, which resulted in 22 women 

progressing into full-time technical employment and further training with the company. 

Through this project Shannon Aerospace increased its proportion o f female trainees from 5% 

to 40% and the company culture was changed (1995: 142-3).

The report also said that some progress was being made in the designation o f female dominated 

trades such as hairdressing but that, in contrast, the majority o f occupations short-listed for 

immediate designation, such as butchers, tilers and cutters, were still male dominated. Without 

further and more radical action regarding designation or the positive promotion o f female 

apprenticeship, the report placed its main hope o f improved female representation in 

apprenticeship in general social changes reducing gender stereotyping, along with possible 

future labour shortages (1995: 82). Thus a pro-active and effective positive action programme 

in this field was not anticipated or indeed advocated although there was a mention o f linking 

public service contracts with equality performance (1995: 143).

The 1995 report, therefore, indicated no significant improvement in women’s participation in 

apprenticeship training, despite the existence o f successful pilot projects which modelled what 

needed to be done. In addition, the report showed that new apprenticeship system was 

worsening, rather than improving, the situation and there was no evidence o f a political will to
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take more effective measures and most especially sanctions, to ensure positive action was 

undertaken, such as those suggested by both Mahon (1992) and the 1994 PEU report.

VERTICAL SEGREGATION IN TRAINING

The area o f training most directly related to vertical gender segregation in the labour market is 

in-service training for employees. The ESF and the Irish state have both long provided support 

for such training, and, as far back as 1972, the first CSW identified this as one o f the points at 

which women’s inequality in the labour market was reinforced by unequal training provision. 

By the 1990s, there had been some improvement in this area o f training provision, but, given 

that it started from a very low base, the proportion o f women benefiting was still much lower 

than the proportion o f men.

The PEU report analysed the figures for such training during 1992. It found that a total of 

38,643 people in employment participated in ESF funded in-service training that year, thus 

accounting for 24.58% o f all ESF funded training in Ireland. O f that total, 25,551 (66.12%) 

were men and only 13,092 (33.8%) were women. The most women-friendly programmes were 

those funded through CERT (average 49% female participation), the NRB (average 50% 

female participation) and Udaras na Gaeltachta (average 47% female). The most male 

dominated were funded by Coillte (average 94% male), the IMI (average 85% male) and the 

Department o f Education (average 80.4% male).

The PEU argued that in-service training was important in reproducing or combating vertical 

gender segregation o f the labour market and that much needed to be done to improve the 

existing situation within state funded training. It urged that all State bodies responsible for 

training actively encourage employers to include their female employees in training programme 

and again said that

... linkages should be made between company’s demonstrated commitment to 
equality practice and the allocation o f ESF and State funding (1994: 138),

thus implying financial sanctions for failure to improve equality performance as had already 

been advocated by the 1993 CSW report.

Case study o f  vertical segregation: management training

O f all forms o f in-service training, that o f management training is the one with the most direct 

impact on vertical segregation. The PEU findings, like those o f Mahon, demonstrated that the 

representation o f women on management training was among the lowest in the in-service

167



training category and that the impact of such training was one of reproducing existing vertical 

segregation.

Three sets of support for management courses were listed for 1992. The first of these was the 

management development grants given by the IDA. A total of 292 participants attended these 

grant aided courses, of whom 260 were men (89.04%) and 32 (10.96%) were women. The 

second set of management development grants were administered by SFADCO. A total of 43 

people participated, of whom 35 (81.4%) were men and 8 (18.6%) were women. The third set 

of courses were run by the IMI, with 414 participants, 352 men (85.02%) and 62 women 

(14.98%). Thus the overall figures showed 749 participants, with 647 men (86.38%) receiving 

ESF funded management training, while only 102 women (13.61%) benefited.

The PEU report noted that women were vastly under-represented in the labour market at 

management level and argued that there was little likelihood of any improvement of that 

situation on the basis of training undertaken, since all of the agencies involved in either 

administering or providing management grants or training had achieved less than 20% female 

participation rates (1994: 92). The report identified supervisors and senior managers within 

companies as key gatekeepers with regard to access to training and said that efforts needed to 

be made to sensitise them to the benefits of including female staff in such training. It argued 

that gender stereotyping was blinding companies to the full potential of their staff and that 

equality audits and best practice guidelines needed to be integrated into organisational policy 

(PEU, 1994: 96).

The report also commented that, overall, in-service and especially management training was a 

neglected area in Ireland, with 56% of employers reporting to a 1993 PEU survey that they had 

no company training plan, and 73% that they had no formalised training budget. The report 

argued that the resulting ad hoc nature of in-service training in Ireland was detrimental to 

female employees and ultimately to the companies themselves. It argued that the hidden values 

permeating organisational culture, such as sexism, must be formally controlled to ensure 

maximisation of human resources within companies (PEU, 1994: 96).

Mahon also identified management training as one of the key areas of women’s exclusion 

(1992: 35), citing typical examples such as IDA management development grants aimed at 

SMEs and international services, which had 13% female participation in 1990, and IMI 

management training with 10% women (1992: 72, 76). She also argued that nepotistic selection 

was a problem and that the improved performance of the RTCs, which had 40% women in their 

SMEs training courses in 1990, showed the impact of the new meritocratic selection procedure
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in that sector (1992: 26). She further suggested that the more equal representation o f women in 

Udaras na Gaeltachta’s trainee management scheme might be attributable to the fact that the 

head o f the Udaras Management Development Unit was a woman (1992: 75).

Mahon recommended a number o f strategies for improving female participation in management 

training. Firstly, she advocated a broader recruitment policy to reduce the impact o f male 

nepotism; secondly, she proposed the funding o f special ‘women into management’ courses, 

which had already been successfully run in the private sector without ESF support; thirdly, she 

advocated quotas on ESF funded management courses to guarantee at least 30% female 

participation.

POSITIVE ACTION: WOMEN CENTRED TRAINING

Three positive action initiatives in the form o f women oriented or women centred training were 

taken in Ireland over the 25 years under consideration. These were: the AnCO Return to Work 

courses established in 1977; FAS and other pre training courses for women apprentices and the 

two NOW programmes from 1992-97. It should be noted that none o f these initiatives were 

allocated significant resources in terms o f the overall State training budget, and that each only 

reached a relatively tiny number o f women. However, they have had a useful exemplary role 

and have provided factual information to counteract the myth that women do not wish to 

participate more equally in State training. Rather they show that when such training is 

organised in a women-centred way, it is both fully subscribed and experiences above average 

attendance and completion rates. A short outline o f each will be given.

The oldest women oriented initiative was the AnCO Return to Work courses, established in 

1977 in response to the findings o f the first CSW regarding the needs o f women returners. The 

courses were an immediate success and expanded rapidly between 1977 and 1983, as the 

following table shows:
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Table 7.10: AnCO Return to Work courses

Y ear N um ber of Partic ipan ts

1977 24

1978 52

1979 78

1980 198

1981 423

1982 619

1983 1,069
From: Chalude, M. (1987) The Reinsertion o f  Women in Working L ife -  Initiatives and Problems

AnCO’s successor, FAS, continued to provide Return to Work courses, but the numbers 

remained at about the level achieved in 1983. Thus the PEU 1994 report included these courses 

under the category o f altemance training for women returners and the long term unemployed, 

and said that, in 1992, a total o f 1,064 people received such training, o f whom 116 were men 

and 948 were women. It said that the Return to Work courses were the only measure during the 

first Community Support Framework (1989-93) ‘which attempted to address some aspects of 

women’s needs as regards training provision’ (1994: 77).

As part o f its Positive Action programme begun in 1990, FAS introduced the second women 

oriented training initiative, in the form of special pre training for women, which covered both 

introduction to technical skills and confidence building/support for those considering 

apprenticeship or non traditional occupations. One such initiative was a pilot course in pre

apprenticeship training for women at the FAS Baldoyle training centre in 1989. This was 

discussed in some detail in the Mahon report (1992: 32) which outlined both the obstacles to 

women’s participation in apprenticeships which the pilot project had identified, and the 

methods used to tackle these obstacles. In 1990, this initiative was expanded to five regions and 

39 such places were provided. In 1991, the number rose to 69 (FAS, 1991: 4; Commission on 

the Status o f Women, 1993: 310). Other similar initiatives, such as those implemented by the 

ESB and Aer Rianta have been discussed in the section on apprenticeship training.

It should be noted that neither o f the first two positive action initiatives addressed such 

structural issues regarding women’s participation in training as childcare provision, course 

time-tabling or male training course culture, and have, therefore, been termed women oriented 

rather than women centred. It was only with the NOW programme that fully women-centred 

training such as had existed in many other EU member states since the early 1980s, was 

introduced into Ireland. The first NOW programme in Ireland, which ran from 1992 to 1994,
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was the first Irish experience o f a serious effort at designing women centred training, including 

childcare provision. Fifteen projects in all were funded and these were run by a range of 

organisations from the State and NGO sectors. The women’s NGO sector was also given a key 

organisational role through the appointment o f the National Women’s Council as the support 

agency for the programme in Ireland.

An evaluation o f the first NOW programme by Tansey and Rourke (1995) showed that an 

estimated total o f 13,860 women benefited from the NOW projects, the majority (12,170) 

availing o f the advice and guidance services provided, while 1,690 women participated in 

NOW training courses (1995: 22). Tansey and Rourke argued that the programme also 

benefited the women who administered, managed and taught the courses, and that it resulted in 

significant development o f new networks and alliances among women with regard to women’s 

training (1995: 28). They also noted that the NOW courses experienced unusually high 

completion rates and were regarded as successful (1995: 23). They identified three sets of 

beneficial impacts on participants: self development and confidence building; entry to further 

training and education; accessing employment or self employment (1995: 22-24).

However, in their qualitative comments Tansey and Rourke also entered some caveats. Most 

importantly, with regard to NOW ’s wider impact they pointed out that ‘few aspects o f these 

projects have been picked up by mainstreaming agencies’ and they provided an analysis o f the 

actions that would be required in order to ensure that NOW resulted in change at the level of 

overall training provision (1995: 18-19). In conclusion they said that

... impressive though the NOW programme has been, it has a limited potential to 
bring about change on its own. It cannot solve problems which National 
Governments have failed to solve over the years- nor should this be expected.
(Tansey & Rourke, 1995: 30)

What NOW had done, they said, was to

... provide women with a flexible and relevant set o f programmes that guarantees 
their inclusion. Women’s response has been overwhelmingly to participate ... 
Mainstream labour market providers are invited to respond positively to these 
innovations. (Tansey & Rourke, 1995: 30)

The second NOW programme was launched in 1995 as part o f the EU Employment initiative. 

OVERVIEW OF GENDERED TRAINING POLICY OUTCOMES

The analysis o f training outcomes for the period 1973-97 given in this chapter has shown that 

Irish training provision did not treat female citizens equally. Irish State training, at best
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reproduced and at worst aggravated gender segregation in the labour market, both horizontal 

(occupational and sectoral) and vertical. It did little to change the gendered construction of 

skill. It impeded women’s access to the labour market by failing to tackle structural obstacles to 

women’s participation in training, such as lack o f childcare, discriminatory live register access 

requirements and inflexibility in course time-tabling. It reinforced women’s social exclusion by 

failing to extend the resources for remedial education programmes equally to both genders.

During the 1990s, however, there has been evidence o f change, albeit slow and limited, in all of 

these areas. Women increased their participation in pre training and thus reduced their social 

exclusion; the NOW initiative and positive action programmes in the various training bodies 

began to address vertical, occupational and sectoral segregation in training; the live register 

requirement was somewhat relaxed, especially for lone parents; some, very small, progress was 

made in the area o f childcare provision. Outcomes since the start o f  these developments, in the 

early 1990s, up to 1997, do not demonstrate any dramatic improvements as a result o f these 

developments in policy. They do, however, indicate some areas o f improved participation (such 

as Teagasc adult courses) as well as some changes in the culture o f training organisations and 

the beginnings o f a more pro active and women centred approach to training provision which 

are likely to affect participation rates in the future.

This chapter, along with Chapter 6, has provided the data on which to base the analysis o f EU 

redistributional gender equality policy in Ireland which is given in the next chapter o f this 

dissertation.
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CHAPTER 8: ANALYSIS OF THE IRISH CASE STUDY, 1973-97

INTRODUCTION

Chapter 6 described the historical development o f Irish state gender equality in training policy 

and Chapter 7 examined gendered outcomes in EU funded training in Ireland during the period 

1973-97. This chapter analyses these descriptive findings in order assess the impact o f EU 

redistributional gender equality policy in Ireland. It analyses the relative effects o f EU policy 

and o f internal changes in the Irish gender order on the development o f gender equality policy 

within Irish training as well as the implementation o f EU equality policy in the light of 

gendered training outcomes in Ireland. It concludes with an overall evaluation o f EU 

redistributional gender equality policy as evidenced by this case study, which argues that such 

policy failed to change Irish policy and practice except when it was reinforced by internal 

factors.

THE ANALYTIC CONTEXT

Women’s employment in Ireland*'*, 1970-2000

The EU gender equality in training policies and programmes in Ireland which are under 

investigation in this dissertation operated within a restructuring national economy, over the 

period 1972-97. MacSharry and White (2000: 361) argue that the change which occurred was 

deep and permanent:

Certainly, there is no single, or simple, explanation for an economic 
transformation that none had predicted. However, the sustained nature o f that 
strong recovery after 1987, followed by the record growth levels achieved since 
1993, shows that it was less a temporary revival, following years o f economic 
stagnation, than a permanent structural shift in the level o f Ireland’s economic 
performance. (MacSharry & White, 2000: 361)

This national economic context will be considered as an explanation for policy changes in 

gender equality and training during the 1990s later in this chapter. But at this point it is useful 

to examine this context in general terms and to consider how far equality in training 

contributed to overall gender and economic change.

I use the term ‘Ireland’ or ‘Irish state’ to refer to the Republic o f  Ireland. Northern Ireland, which forms part o f  
the United Kingdom, is not covered in this chapter.
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There is an emerging general literature on what has become known as the Celtic Tiger 

phenomenon, through which Ireland has moved from being one o f the weakest and most 

peripheral economies o f the EU during the 1970s and 1980s to its position during the 1990s as 

one o f the most dynamic (Allen, 1999; MacSharry & White, 2000; Murphy, 1998; O ’Heame, 

1998; Sweeney, 1998). But most o f this literature pays only cursory attention to the gender 

dimension o f this process o f change. So, for example, O ’Heame (1998) emphasises the role of 

foreign TNCS, most especially those from the USA, on Ireland’s economic development. In 

passing, he argues that this development process has also been characterised by clear gender 

patterns in employment change, i.e. an increase in female employment o f an atypical nature 

along with a decrease in male employment, as certain categories o f men withdrew from labour 

force participation. This process is not, however, centralised in his explanations which focus 

primarily on macro level global processes o f economic change within a changing capitalism 

and their impact on the tiny and very open Irish economy.

However, in contrast to the general Celtic Tiger literature, Moghadam (1999), writing about 

gender and the global economy, highlights gender change as an important component of 

economic development. She argues that, all over the world, the economic development process 

is related to specific patterns o f gender change when states move from peripheral status within 

the global economy to becoming semi peripheral or even core economies. These patterns 

include dramatic declines in fertility, a significant increase in women’s formal labour force 

participation, the emergence o f new, if still asymmetrical, gender divisions o f labour and a 

feminisation o f work patterns across the whole labour market (Moghadam, 1999; 128-154).

The changes which have occurred in Ireland since the early 1970s have largely followed the 

pattern identified by Moghadam (Connolly, 1996; Mahon, 1995; O ’Connor, 1998). Ireland 

developed over this 30 year period from being a dependent and peripheral EU economy, 

characterised by high unemployment and emigration, to being cited as one o f the success 

stories o f the European integration process. The gender change which has accompanied this 

macro economic transformation fits broadly into the model proposed by Moghadam.

Thus Ireland has seen important changes in the overall demographic picture, such as an 

unprecedented decline in the birth rate and an increase in the number o f single parent families 

(Fahy, 1995; Mahon, 1995, 1998). Over the same time period, Ireland has also experienced 

long term growth in women’s participation in paid work, with especially high rates o f increase 

among married women and, more recently, among mothers with young children (see Tables 8.7 

to 8.10). However, despite these increases, gender segregation, both horizontal and vertical, 

remains a strong pattern within the Irish labour market. In addition, a significant proportion of
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the new women’s employment has occurred in what are termed ‘atypical’ work forms, i.e. part- 

time work, temporary and contract work, shift work as well as homeworking. These flexible 

work forms have also become more predominant within the Irish labour market as a whole.

Training policy was slow to respond to this growing feminisation o f the Irish labour market 

and the findings o f this research show that investment in women’s training was not a factor in 

the emergence o f the Celtic Tiger economy with its more feminised workforce. Rather, 

improved women’s training and gender equality in training policy and practice only emerged as 

policy priorities towards the end o f the period under consideration in this dissertation, when 

labour shortages replaced labour surpluses as a cause for employer and State concern. In that 

context, increasing women’s labour force participation rates became a priority, and investment 

in women’s training became more central to government policy. The rest o f this chapter traces 

this process through analysis o f the data presented in previous chapters.

EU REDISTRIBUTIONAL EQUALITY POLICY IN THE REPUBLIC OF IRELAND: GENDER 

EQUALITY POLICY DEVELOPMENT

The analysis o f EU redistributional equality policy’s impact on Irish policy began with a 

correlation through time o f policy developments at these national and EU levels. It then 

examined the internal changes in the Irish gender contract which influenced this policy field 

during this same time frame. It concluded with an assessment o f the relative importance o f EU 

policy and internal factors in Irish policy development relating to gender equality in training.

Correlation o f EU redistributional equality policy and Irish gender equality in training 

policy

Chapter 5 argued that the first or prologue phase o f EU gender equality in training policy lasted 

from 1971 to 1976. This was the period which saw the introduction o f special funding for 

women’s training within the ESF, along with the first discussions on introducing EU gender 

equality laws in order to improve women’s position in the European labour market.

The case o f the Republic o f Ireland shows the limited impact o f this first phase. On the positive 

side, the EU Equal Treatment Directive was institutionalised in Irish law through the 1977 

Employment Equality Act. In addition, the special funding possibilities offered through the 

ESF were eventually utilised by AnCO to part-fund its Return to Work courses for women. 

However, it would be incorrect to argue that gender equality was introduced into Irish training 

policy as a result o f EU law, or that the Return to Work courses resulted solely from the ESF 

provision o f special funding from 1971 onwards, funding thus available to Ireland after
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accession to the European Community in 1973. Rather, it is clear firstly, that such initiatives 

were already on the political agenda in Ireland prior to EU membership and secondly, that the 

institutionalisation which took place in Ireland was, at first, in some important ways stronger 

than what was required by the EU.

Thus the 1972 report o f the first CSW had brought on to the State agenda a number of 

important issues with regard to women’s training which extended beyond the area o f equal 

access. Chapter 1 identified the clusters o f processes which must be tackled if training is to 

cease acting as a force for the reproduction o f the gendered labour market. These were: the 

gendered social construction o f skills; direct and indirect exclusion o f women from training 

courses; and the various forms o f patriarchal power underpinning women’s unequal 

participation in state training. On the basis o f this analysis it can be seen that the CSW’s 

recommendations and suggestions were at least as broad and in some cases broader than the 

thinking which was institutionalised at the European level.

Firstly, the CSW problematised the area o f skills, and, in particular, recognised the skills 

requirements o f female occupations, the need to offer women the opportunity either to enhance 

their skills or to acquire ‘male’ skills, and to address the problems presented by inadequate 

formal education for girls. This did not amount to a comprehensive challenge to the gendered 

construction o f skills, but at least it introduced some aspects o f that debate to the State policy 

discourse. Secondly, in relation to access, the CSW advocated not alone ending direct 

exclusion o f women from apprenticeships and other training, through trade union rules, for 

example, but also tackling specific indirect barriers, such as the general lack o f childcare and 

the discriminatory preconceptions o f employers about their female employees. Thirdly, with 

regard to patriarchal power and gender ideology, the CSW urged that action be taken to change 

the traditional attitudes which were limiting women’s training opportunities, such as those of 

employers, trade unions, training providers and women themselves.

We have seen that, in its specific recommendations, which were subsequently adopted as 

government policy, the CSW sought removal o f direct exclusionary restrictions o f all types; 

investigative powers for the Labour Court in relation to individual or group complaints of 

discrimination against women in training; and some positive action by the Department of 

Labour in relation to women returners. In its suggestions, the CSW argued for the introduction 

o f State initiatives to train women as engineering draughtsmen and for action by a range of 

state bodies to improve training provision for women returners, including the introduction of 

new confidence building courses.

176



After this the first or prologue EU phase during which Irish policy was in advance o f EU 

developments, Chapter 5 has shown that the period 1976 to 1993 was the longest and most 

important phase o f EU gender equality in training policy to date. In it the main components of 

such policy were the legal guarantee o f equal access, along with very limited positive action, 

both o f which were established by the 1976 Equal Treatment Directive. We have seen that the 

difference equality component o f EU policy introduced in the 1970s was diminished through 

minimalist interpretation and implementation, so that the dominant policy became one of 

sameness equality. However, because developments at the advocacy level became increasingly 

important and more influential after 1986, the synergy between advocacy on the one hand and 

law/mainstream finances on the other, changed during this phase.

So, two sub-phases were identified. The first o f these, between 1976 and 1987,1 have termed 

the phase o f moving from difference to sameness equality and totalisation, while the second is 

termed reconstructing gender equality in training policy towards difference equality. During the 

second phase, while the dominant policy discourse remained that o f equal treatment and limited 

positive action, advocacy actions became stronger and more radical, both in their construction 

of equality and in their deconstruction o f the category ‘women’ in order to recognise the 

differences between women. Thus they paved the way for the return to difference equality 

which entered the law and mainstream financial levels in 1993.

Examination o f Irish gender equality in training policy over the same period demonstrates a 

similar pattern o f overall development but with some important differences in the detail. We 

have seen that this phase began with the institutionalisation o f a gender equality dimension to 

training provision as an aspect o f promoting women’s equality in the European labour market. 

This equality dimension was constructed as a legal ban on discrimination (both direct and 

indirect) on the basis o f gender in access to training unless such discrimination could be 

objectively justified. The 1977 Irish Employment Equality Act was introduced in order to 

comply with the Equal Treatment Directive. But two aspects o f the Act went beyond the 

requirements o f the Directive. Firstly, the Act banned discrimination not only in access to 

training but also in the manner in which training was provided, a broad provision which offered 

the potential for major change, a potential which, as yet, has neither been tested in the Courts 

nor realised in practice. Secondly, the Act utilised a very broad definition o f training which 

meant that it had implications, not alone for what was conventionally termed training, but also 

for much of what was then normally categorised as education. This broader definition of 

training was not immediately clear within European legislation but was finally imposed at the 

European level by a test case regarding student grants in the European Court o f Justice in 1985 

(Good, 1985).

177



At the European level the Equal Treatment Directive’s ban on indirect discrimination was 

broadly interpreted in case law regarding employment, but the implications o f this for ESF 

funded training provision were never fully explored by the EU. Thus, for example, childcare 

provision was only fully included as a necessary prerequisite for women’s training in the 1993 

ESF regulations. So despite the potential contained in the ETD, this second phase became 

dominated by the sameness equality model, modified by an element o f difference equality in 

the form of positive action and by the potential contained within the indirect discrimination 

concept. The positive action component was actualised, albeit minimally, when special ESF 

funding was made available for training initiatives in non traditional occupations, and for older 

women returning to the labour market after a period o f absence.

The above analysis shows that at the beginning o f the main phase o f gender equality in training 

policy at both European and Irish levels similarity in law and policy can be identified. The type 

o f equality which was institutionalised at both levels was more than sameness equality, with a 

measure o f difference equality in the form of positive action and the ban on indirect 

discrimination. However, it is again clear that Irish change could not be fully explained by EU 

requirements alone since the Irish legislation went further than was necessary in order to 

comply with the Directive. However, those policy and legal achievements o f the mid 1970s 

were not sufficient to maintain a momentum towards significantly improved training provision 

for women in Ireland when the economic climate o f recession and the political climate of 

backlash against feminism became more unfavourable in the late 1970s.

Thus during the rest o f the sub phase, 1976-87, the trajectories o f Irish and EU policy in this 

field away from difference equality and back to sameness equality, were similar. Gender 

equality was primarily treated as an issue o f banning direct discrimination in access, in very 

limited interpretations o f both the Equal Treatment Directive and the Irish Employment 

Equality Act with regard to both indirect discrimination and positive action. Moreover, 

gradually the Irish state moved from a position in advance o f that at the European level to 

lagging behind. It was slow either to utilise the positive action clauses and the broad ban on 

discrimination in training provision contained in its own legislation or to avail o f the special 

funding opportunities offered through the ESF. In this it was at first no different from most EU 

member states, since the consistent pattern in the late 1970s and early 1980s was that the bulk 

o f EU special funding for women’s training went to West Germany. But the gradual 

development o f specialised women’s training in non traditional occupations funded by the EU 

and carried out in new women’s training centres, such as occurred in the UK, Belgium and the 

Netherlands for example, was not matched in Ireland (IRIS, 1991; Rees, 1998).
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Neither did the Irish state respond creatively to the developments at advocacy level in the EU 

during this period, most especially the emphasis on expanded positive action initiatives in the 

equal opportunities action programmes from 1982 onwards. However, during the mid 1980s 

some impetus towards positive action re-emerged in Ireland with the result that two major State 

training bodies, first the YEA and then AnCO, introduced what were termed equal 

opportunities programmes. The 1984 YEA programme was the stronger, and included an 

element o f gender quota setting, but this was not finely tuned and so it allowed gender 

segregation at individual programme level to continue. The 1985 AnCO programme offered 

little beyond a restatement o f the legal requirements o f the 1977 Act, and, indeed, it appeared 

to dilute that law by ignoring the implications o f its positive action clause.

Thus, overall, the period 1976 to 1984 was one in which the Irish State regressed in this policy 

field even further than did the EU, by moving away from the difference equality introduced in 

the early 1970s towards a sameness equality model. Then in 1984, difference equality was 

reasserted and some positive action was undertaken but more slowly than the similar 

developments occurring at EU advocacy level.

During the next sub phase at the European level, 1985-93, the gradual changes in EU 

redistributional equality policy, which began about 1987, were not immediately mirrored in 

Irish state policy. In Ireland, policy changed more slowly, in a process which began three years 

later, during 1990. From 1987 to 1993, the EU began to reconstruct its conceptualisation of 

gender equality at the advocacy level. The main thrust o f that reconceptualisation was towards 

what became termed ‘mainstreaming’ or incorporating a gender equality dimension into all 

Community policies and programmes, including the redistributional structural funds. The 

implications o f this could have been transformative, leading to a refocusing o f such 

programmes in order to promote equal opportunities for women and also, when introducing a 

gender equality component to particular programmes, recognising the specific requirements of 

different categories o f women.

Along with the general thrust towards mainstreaming, the 1987 recommendation on women’s 

training also included some recognition o f the need to change the gendered construction of 

skills; the 1989 Social Charter implied that childcare provision was a requirement for gender 

equality; the 1991 third action programme on equal opportunities emphasised the need to begin 

systematic monitoring o f the gender equality dimension o f the structural funds and the 1991 

NOW programme introduced the most comprehensive piloting to date o f women centred 

training models throughout the EU. However, these developments remained at the advocacy
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level only until 1993 and we have seen that the dissonance between the EU’s subordinated 

discourse and its dominant discourse became more marked. This overall pattern seemed 

slightly modified when advocacy and law were brought together by the inclusion o f a standard 

equality clause in each national CSF governing EU structural fund support between 1989 and 

1993. But we have seen that Lefebvre (1992) found that such clauses were largely ignored.

Meanwhile in the Irish state, change was slower and weaker than that at the European level 

from 1985 until 1993. Two State policy documents early in the period introduced gender 

equality as an overt goal o f state training policy. The 1986 White Paper on Manpower Policy 

included gender equality as a major objective o f manpower policy and emphasised the need for 

action to increase the numbers o f women on specific skills training courses offered by AnCO. 

The 1987 Programme for National Recovery committed the government to examining ways of 

providing more opportunities for women to train in non-traditional occupations. Neither of 

these could be described as offering a coherent strategy for positive action to promote equality 

in training and they remained more aspirational than effective. However, at least they began the 

process o f reinstitutionalising a difference model o f gender equality which included positive 

action within state training policy as well as law, albeit in a very limited form.

But the limits o f these developments were demonstrated by Irish implementation o f the first EU 

CSF, 1989-93. The CSF equality clause had little impact especially in the neglected area of 

childcare and the Irish government’s national development plan for the period 1989-93 

contained no gender equality dimension. However, in 1990 change began to emerge with the 

launch o f the FAS positive action programme which promised action to improve female 

participation in both non traditional occupations and future-oriented sectors. The positive 

strategies to be used were those o f setting very limited targets for female participation in 

apprenticeship and specific skills training, and attaining those targets through promotion and 

special induction courses. However, as well as this low key positive action the programme also 

implied an institutionalisation o f existing inequality through the use o f official unemployment 

figures for target setting. Overall, the FAS programme could be categorised as weak positive 

action such as had existed, sporadically, both in Ireland and throughout the EU since the 1970s. 

It did not offer a comprehensive new approach to gender equality in training; rather it offered 

the repackaging o f an old and failed strategy.

Three other developments during this phase with regard to equality in training in Ireland can be 

attributed to EU policy. Firstly, as part o f the European-wide research into women’s 

participation in ESF-funded training which resulted in the Lefebvre report, Evelyn Mahon 

undertook the first comprehensive study o f women and State training in Ireland. Following on 

from the findings o f the Mahon/Lefebvre reports and in view o f the EU’s overall requirement
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for better planning and transparency with regard to structural fund expenditure in the member 

states, the Programme Evaluation Unit o f the Department o f Labour was established in 1992. 

As part o f its remit the Unit was required to include a gender evaluation component in all its 

reports. So, for the first time, the gender dimension o f all state training programmes was 

analysed and placed in the public domain. Thirdly, the NOW programme introduced into 

Ireland the first examples o f women-centred training, thus providing a new model for Irish 

training provision which, if mainstreamed, offered the potential for more effective equality in 

training policy.

So it was during the period 1990-93 that change in Irish gender equality in training policy 

began to gather momentum. Two important indirect barriers to women’s training, lack of 

childcare and the Live Register requirement, were identified in state policy for the first time 

since the early 1970sand action was promised to tackle them. Positive action was relaunched 

within the main state training body. Monitoring and evaluation o f the gender dimension of 

training provision was undertaken and its findings, for the first time, showed the concrete 

results o f the existing equality model, in terms o f unequal gender outcomes. At the same time, 

the NOW programme ensured that a new model o f more women-friendly training was piloted 

in Ireland.

The foregoing analysis shows that during the longest phase o f EU gender equality in training 

policy, 1977-93, changes at EU level especially EU advocacy, had limited impact in Ireland 

until the last three years, 1990-1993. This failure correlates primarily with the level of 

institutionalisation achieved for such changes as occurred at the European level. Change which 

took the form o f EU advocacy had little impact in the Irish context until the NOW programme 

offered significant funding for compliance. As long as the dominant EU policy discourse was 

that o f sameness equality modified by a very weak element o f positive action such as had 

developed after 1976 and remained until 1993, this was the EU model which impacted in 

Ireland. Indeed, between 1977 and 1990 the Irish policy retreated from the position taken in the 

early 1970s which, as we have seen, had been stronger than that imposed from the EU.

So, when EU advocacy began to move more energetically back towards difference equality 

during the mid 1980s the Irish state was slow to follow suit and the dominant sameness 

equality model proved to be a barrier to progress. The positive action operated by Irish state 

agencies during the 1980s and early 1990s was weaker than that begun during the 1970s under 

the combined impact o f the first CSW report and the Equal Treatment Directive, and lagged 

behind the changes at the EU level. It was only during the early 1990s, when the EU advocacy 

took stronger forms that impact was felt in Ireland. Thus the funding possibilities offered by
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the NOW programme were taken up; systematic evaluation of the gender equality dimension 

was introduced and it quickly revealed the unequal outcomes produced in Ireland by the 

dominant model of sameness equality in training policy.

The third phase of EU gender equality in training policy, 1993-97, was marked by change at the 

legal and mainstream financial levels, as well as within advocacy. The 1992 Maastricht Treaty 

had included as EU objectives promotion of equal opportunities as well as equal treatment, on 

the basis of the policy acquis to date. This commitment was enacted within the redistributional 

field through the 1993 reform of the structural funds. With regard to gender equality, this 

reform institutionalised mainstreaming of equality policy within all EU funded programmes; 

provided funding for care services; introduced systematic monitoring and evaluation of the 

equality dimension and specific priority for funding women’s training. Subsequent EU 

advocacy focused on urging the full implementation of the new equality policy contained in the 

1993 law, explicating the detailed implications of the mainstreaming policy and providing a 

clearer analysis of the Union acquis in this and all other policy fields.

This period also saw changes in Irish gender equality in training policy, influenced but not 

fully determined by contemporaneous EU developments. The Irish national development plan 

for the second community support framework, 1994-99 was markedly different from its 

predecessor. Unlike the 1989 plan, the new plan included a gender equality in training 

component covering mainstreaming, support for care services and special programmes to 

promote female entry into non traditional occupations. It also promised monitoring to ensure 

that both direct and indirect discrimination were excluded. Similarly, the 1997 government 

White Paper on Human Resources Development included promotion of equal opportunities as 

one of nine key policy objectives for state policy. It promised mainstreaming, improved care 

services and promotion of women’s training. It also implied sanctions for non compliance, long 

overdue given the record of ineffectual policy in many areas since the early 1990s.

To summarise, overall the year 1993 marked a turning point for gender equality in training 

policy, both at the European level and within the Republic of Ireland. Difference equality 

replaced sameness equality to become the dominant model, with mainstreaming of equal 

opportunities, including positive action, care services, monitoring and evaluation of gender 

equality as its main components. EU law and policy ensured, firstly, that the second Irish CSF 

incorporated an overt gender equality dimension, secondly that regular monitoring and 

evaluation of the gender equality component of training provision was undertaken by the Irish 

state and, thirdly, that provision of care services was promised if not delivered.
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While the broad equality model dominant at both EU and Irish levels post 1993 was similar, 

being based on a strong form of difference equality, some differences were also evident. In 

particular, it is clear that the main EU influence on Ireland came from its law and mainstream 

finances. The developments in EU advocacy, which by the mid 1990s was moving from 

difference equality towards equivalence, were not yet mirrored in changes at the Irish level. 

Thus, between 1993 and 1997, the EU tended towards a more radical construction o f equality 

at the advocacy level. By contrast Irish policy concentrated on strengthening its difference 

model, while also engaging in a minor way with the issue o f gendered skills construction.

But both the EU and the Irish levels shared two problematic tendencies, firstly that of 

inadequate implementation, and secondly that o f ‘reinventing the wheel’ by continually seeking 

to pilot models o f women friendly training while avoiding effectively applying the lessons 

derived from these models, which had been in existence since the mid 1970s, to mainstream 

provision.

In conclusion. Table 8.1 contains an overview of gender equality in training policy for the 

entire period 1973-97 at both the Irish and the EU levels.

Table 8.1: Gender equality in training: correlation o f equality in training policy at European

and Irish levels, 1971-97

E uropean Union Republic o f Ire land

1971-
1976

Introduction o f difference equality 1971-
1976

Introduction o f difference equality 
(stronger than EU model)

1977-
1987

Retreat to sameness equality, some 
minor difference equality post 1981

1977-
1990

Retreat to sameness equality -  more 
severe than at EU level; some minor 
difference equality post 1984

1987-
1993

Sameness equality, some simple minor 
difference equality in dominant 
discourse.
Stronger difference equality in 
subordinate discourse from 1987 
onwards

1990-
1993

Stronger difference equality which 
emerges later than at EU level

1993-
1997

Strong difference equality in dominant 
discourse.
Moving towards equivalence in 
subordinate discourse

1993-
1997

Strong difference equality but 
serious implementation problems

Both similarities and differences are evident. While the broad trajectory o f the policy field has 

been similar over the time period, there have been periods o f dissonance within that overall 

frame. These periods o f dissonance between Irish and EU gender equality in training policy can 

be summarised as follows:
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Table 8.2; Periods of dissonance between EU and Irish gender equality in training policy, 1971- 

1997

EU Phase 1: 

1971-1976

A. 1972-76 The Irish state was already working within a difference equality 

model before the introduction o f EU policy in this field, and 

prior to EU membership.

B. 1976-7 The Employment Equality Act introduced by the Irish state was 

stronger with regard to training than the Directive which it was 

implementing.

EU Phase 2: 

a. 1977-1987

A. 1977-87 The regression from difference equality to sameness equality in 

Ireland was even more marked than that which occurred at the 

European level, especially between 1977 and 1984.

b. 1987-1993 B. 1987-90 The EU began moving back towards a difference equality 

model at the advocacy level. There was not yet a corresponding 

change in Irish policy

C. 1990-93 Irish policy began to converge with that o f the EU

Phase 3: 

1993-1997

1993-97 The EU was moving towards equivalence at advocacy level, 

whereas in Ireland difference equality remained the dominant 

model, albeit with some serious implementation problems.

In the context o f these demonstrated differences between EU and Irish gender equality in 

training policy, the relationship between these two inter-related policy making arenas, 1973-97, 

can be summarised as follows.

Firstly, with regard to the relationship between the level o f institutionalisation o f EU policy 

and its resulting impact in Ireland, it has been shown that the only Irish legal developments in 

this policy field, namely the Employment Equality Act o f 1977 and the two Community 

Support Frameworks o f 1989 and 1994, were introduced as a direct result o f EU law requiring 

Irish compliance. Secondly, EU equality actions within mainstream finances have had minimal 

impact in Ireland. Thirdly, EU advocacy actions have shown little evidence o f significant 

impact in the Irish context until the NOW programmes o f the 1990s.

So, it is clear that the only EU actions which have had a guaranteed impact in the Irish State 

have been those which have reached the highest level o f EU institutionalisation within EU law, 

most especially the Equal Treatment Directive and the ESF regulations. Less institutionalised 

EU actions, whether targeting ESF expenditure through guidelines and the CSFs or promoting
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equality in training though policy statements or pilot actions, were not sufficient to alter Irish 

policy without the added force o f other factors. The sole exceptions to this pattern were the 

NOW programmes o f the 1990s which, by offering a relatively large amount o f special 

carefully targeted funding for women’s training, achieved strong implementation in Ireland.

We have seen that Ireland has had two significant periods o f innovation with regard to this 

policy field, the early to mid 1970s and the 1990s. These have coincided with the EU periods 

o f innovation and have included Irish implementation o f EU laws. However, the trajectory of 

change in the Irish context has not correlated exactly with that at EU level and it is therefore 

concluded that this change was also a result o f internal national factors. Thus the relationship 

between this policy field at EU and national levels is a complex not a simple one.

Overall I conclude that the Irish gender equality in training policy field was more volatile than 

that in the EU, with greater progress in the early 1970s and greater regression in the 1980s. 

There was more Irish/EU convergence in the 1990s but some important Irish policy, as with 

some EU policy, remained rhetorical only. This analysis shows the limitations o f the influence 

of EU redistributional gender equality policy on the Irish Republic, and indicates that the 

impact o f internal, national gender contract change must also be considered in order to 

understand developments in this policy field. The next section will analyse the comparative 

impact o f internal gender contract change (1973-97) on Irish policy developments.

INTERNAL FACTORS IN THE DEVELOPMENT OF IRISH GENDER EQUALITY IN 

TRAINING POLICY

Since the correlation between EU and Irish gender equality in training policies has shown that 

there have been significant differences between their trajectories, the role o f internal changes in 

the Irish gender contract in causing these differences will now be examined. These internal 

factors are: national Irish political developments; the development o f second wave Irish 

feminism, both at NGO and State levels and changes in the Irish economy. Each o f these will 

be considered briefly.

L National politics

On the basis o f the historical description given in Chapter 6, this section argues that the 

following aspects o f national politics were important to the development or otherwise o f gender 

equality in training policy: political stability or instability at government level; the political 

parties in government and the social partnership process.
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With regard to political stability, we have seen that, in the period 1973-97, the Irish political 

system moved away from a norm of single party government, from the foundation o f the State 

in 1922 until the 1980s, and towards a norm o f coalition governments, in a process which 

involved much political instability and which therefore had its effects on many policy fields 

including that o f training policy.

After 16 years o f Fianna Fail government (1957-73), a Fine Gael/Labour Party coalition 

entered into power in 1973. This government lasted until 1977 and, while a majority Fianna 

Fail government then came to power, the state soon entered into a period o f political change 

during which weak Fianna Fail governments were interspersed with Fine Gael/Labour Party 

coalitions. By 1989, it was clear that no party could hope to maintain single party government 

and so the succeeding decade has been one o f successive coalitions o f varied hue. Table 6.2 (p. 

132) listed the governments during 1973-97 and showed how the phases o f political instability, 

especially 1979-82 and 1987-93, affected the political management o f training policy, since 

they resulted in frequent changes o f minister and short average terms o f office.

Because o f the extreme centralisation o f the Irish system the Irish State has been the most 

important agent in the development o f gender equality in training policy, but it has not been the 

most energetic or innovative. In fact the history o f this policy field shows that the State has 

often merely responded to pressures, either from the NGO sector or from the EU, rather than 

being an instigator o f such policy. This State level sluggishness only receded in the 1990s when 

the State began to change at a level which suggested not only response to the growing pressure 

from the EU and from the NGO sector but also autonomous innovation. Thus the significant 

developments post 1993, such as the second CSF and the 1997 White Paper, show evidence not 

simply o f co-option o f external critiques but also o f an internal shift in the hegemonic State- 

level gender contract.

However, in analysing the role o f the State, it is important to distinguish between political 

government on the one hand, and state bureaucracy on the other. While the formal legal 

situation is that Irish governments through the various Ministers, determine state policy and 

that civil servants advise on policy formation and carry out that policy, it is widely recognised 

that the power o f the civil service is more significant than this might suggest. Governments 

change and Ministers hold office for very limited periods, especially in phases o f political 

instability, while there is usually great continuity in the higher policy making echelons o f the 

civil service. This has been the case for the ministry and department holding responsibility for 

training policy over the period 1973-97, thus the influence o f the civil service, whether 

promoting or impeding change, has been important in this policy field.
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Yet the historical analysis shows that one factor common to the periods during which 

significant developments in State policy in this field have occurred has been that the relevant 

minister held office for a reasonable period o f years, i.e. three or more. These were:

Michael O ’Leary 1973-77 

Ruairi Quinn 1982-87 and 1993-4 

Richard Bruton 1994-97 

This implies that ministerial impetus was necessary for developments in this field. The civil 

service alone did not initiate or innovate with regard to gender equality in training, even within 

the parameters o f existing law and policy. Thus the impact o f the civil service on this policy 

field can be described as negative or at least passive.

Given this importance o f ministerial input for developments in this field consideration must be 

given to the possible impact o f the party political composition o f governments on such 

developments. At this party political level, it is noticeable that developments in this policy field 

were never initiated by Fianna Fail Ministers for Labour in single party governments (1977-82; 

1987-89). The three ministers who oversaw periods o f change served in Fine Gael/Labour 

Party Coalition governments. Two of them were from the Labour Party (O’Leary and Quinn) 

while the third (Bruton o f Fine Gael) was supported by a Labour Minister o f State for Labour 

Affairs, Eithne Fitzgerald. This suggests that there was a significant difference in the approach 

o f the various political parties to this policy field, with coalitions containing the Labour Party 

taking a more pro-active role in promoting gender equality in training. However, there are a 

number o f complexities to be added to this picture, relating to the corporatism promoted by 

Fianna Fail within Irish policy making.

Firstly, it was Fianna Fail, or Fianna Fail-dominated, governments which set up both 

Commissions on the Status o f Women (1972 Report, 1993 Report), which included training 

within their remit. As has been seen, the two most comprehensive policy statements on 

women’s training in Ireland have been those contained in the two CSW reports o f 1972 and 

1993. And it was these CSW reports which largely shaped the policy discourse during the 

subsequent two periods o f development in gender equality in training, that o f the early 1970s 

and that o f 1993-97. Secondly, it was also Fianna Fail which initiated the social partnership 

process in 1987, and we will discuss in the next section how this partnership process became 

an important route for female input into state training policy during the 1990s. We have seen 

that, between 1987 and 1997, each successive partnership agreement contained stronger and 

more developed commitments relating to gender equality in training.
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This analysis has shown that national political factors correlate with development in this policy 

field. Most especially, political stability, Labour Party ministerial power, and the development 

of corporatism all contributed to positive development without achieving transformative 

change. The next section will argue that all o f these processes were also gradually feminised 

under the impact o f second wave feminism, and that this feminisation eventually impacted on 

training policy.

2. Feminism

The Irish gender contract was significantly altered under the impact o f second wave feminism 

and other forces, from the late 1960s onwards. Change was achieved in a broad range o f areas 

related to the feminist agenda, such as combating violence against women and children; 

reducing the role o f the Catholic Church both in the State and in civil society; promoting 

autonomy and choice in matters o f sexuality and reproduction; developing social welfare rights 

for women, as well as improving the position o f women in employment (Connolly, 1996; 

Mahon, 1995).

Analysis o f the historical development o f Irish gender equality in training policy has shown 

that, internally, two sets o f feminist actors important to the construction o f such policy can be 

identified, i.e. feminist actors at state and NGO levels. As the Irish democratic gender deficit 

began to be addressed, both the State and the NGO sectors became gradually somewhat less 

andrarchic and so state policy across a range o f policy fields was affected, both through the 

overt gendering o f existing policy and through the introduction o f specific new policies. 

However, change was slower in the field o f training than in other policy fields, such as those of 

contraception, marriage law, protection against violence, health services and education. We 

have seen that after the initial response to feminism in the early 1970s, training policy was 

largely unaffected until the 1990s.
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The gendered nature o f the Irish state and its bureaucracy also began to change, albeit very 

slowly. Throughout this period, but particularly in the 1990s, women’s participation in politics 

increased with corresponding, though slow, increases in the numbers o f women in government, 

in the Oireachtas and the Presidency:

Table 8.3: Women in Irish politics: Oireachtas, government, presidency 1973 and 1996

Institution No. o f W omen

1973 1996

Oireachtas

Dail 6 6% 20 12%

Senate 4 6.6% 10 13.67%

Government 0 0% 2 16%

President 0 0% 1 100%
Sources: Galligan, 1993; Department of Equality and Law Reform, 1997; 

Department of Enterprise and Employment, annual reports 1993-97: IPA, 1997.

Table 8.4: Women in Irish politics: some significant dates

1977 First woman cabinet minister since 1919: Maire Geoghan Quinn

1990 First woman Head o f State: Mary Robinson

1993 First woman with ministerial power in the area o f training: Mary O ’Rourke, Minister 
of State at the Department o f Enterprise and Employment

1997 First woman Tanaiste: Mary Harney

Most relevantly for this thesis, between 1993 and 1997 there was, for the first time, a 

continuous female presence at ministerial or junior ministerial level in the Department 

responsible for training policy, i.e. Enterprise and Employment (previously Department of 

Labour). However, although the gendered hierarchy o f the civil service was also generally 

beginning to change (Table 8.5), these changes had not, by 1997, resulted in any high level 

female appointments relevant to training policy, so this policy field continued to be totally male 

determined except, post 1993, at ministerial level.
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Table 8.5: Women in the Irish civil service: policy making grades

G rade %  W omen

1972 1984 1995

Secretary 0% 0% 4%

Assistant Secretary 0% 1.1% 5%

Principal 0.6% 3.4% 12%

Assistant Principal 4% 19.9% 24%
Sources: Commission on the Status o f Women, 1972; 

Department o f Equality and Law Reform, 1997; Blackwell, 1989: 38

As well as party political analysis given above, this gender analysis o f the power structures in 

this policy field was also important. It showed that gender equality in training policy has, for 

most o f its history, been determined by men. There was no female cabinet minister responsible 

for training policy from the foundation o f the state until 1997 and, within the Department of 

Labour/Enterprise and Employment, no senior policy-making position related to this field has 

ever been held by a woman. However, we have seen that this situation o f female exclusion 

from power in this policy field was somewhat changed in 1993, at the political but not at the 

bureaucratic level, when Mary O ’Rourke was appointed Minister o f State for Labour at the 

newly formed Department o f Enterprise and Employment, which replaced the old Department 

o f Labour. Since then, there was a continuous female presence at ministerial level in the 

Department, with O ’Rourke succeeded by Fitzgerald, who held the junior ministerial post until 

June 1997. Thus the 1993 turning point in this policy field was associated with the introduction 

o f a female presence at policy-making level for the first time since the foundation o f the state.

Table 8.6: Female political power in the training policy field, 1973-97

Date G overnm ent Fem ale C ab inet/Jun ior M inisters

1973-93 Various None

Jan. 1993-Nov. 1994 Fianna Fail/Labour Mary O ’Rourke (Minister o f State for 
Labour)

Nov. 1994-June 1997 Fine Gael/Labour/ 
Democratic Left

Eithne Fitzgerald (Minster o f State for 
Labour Affairs)

In addition to the growing female presence in national politics and the civil service, we have 

seen that the role o f women’s NGOs also began to receive more recognition, with their gradual 

entry into the social partnership process during the 1990s. While that process has been 

dominated by the traditional social partners, which were andrarchic in composition, there was a 

gradual increase in women’s participation, and thus a growing gendering o f the partnership 

process, partly through an expanding role for the National Women’s Council.
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When the partnership process began in 1987, it comprised organisations representing 

employers, employees and farmers, along with the government. Thus women’s interests were 

only indirectly represented, insofar as the traditional social partners were prepared to do so. 

However, these organisations have historically been male dominated in structure and ethos, and 

have paid little attention to women’s needs. Thus gender equality in training was not a 

consideration or a priority in the first agreement. This gender deficit within the partnership 

process began to diminish with the PESP o f 1990, and further development occurred in 

subsequent agreements. The change was produced by a combination o f factors, but most 

especially women’s increasing role within the traditional social partners, especially the trade 

unions, along with consultation o f women’s organisations during the partnership negotiations 

from 1993 onwards. This gradual entry o f women and their representatives culminated in the 

full participation o f the NWC in the P2000 negotiations o f 1996. The growing participation by 

women resulted in a gradual expansion o f the gender component o f the successive partnership 

agreements, including that relating to gender equality in training, beginning with the 1990 

PESP agreement. Thus the partnership agreements o f the 1990s leant their weight and support 

to the movement towards a more positive and pro-active equality policy, including gender 

equality within Irish state training policy and provision.

So, the corporatism promoted by Fianna Fail meant an increasingly institutionalised role for 

Irish NGOs in the shaping o f State policy. The two important sets o f institutions for this policy 

field in this process were the Commissions on the Status o f Women (1972 and 1993) and the 

partnership agreements (1987, 1990, 1993 and 1996). O f these, the two CSWs were the more 

innovative with regard to gender equality in training. The CSWs have been the only actors in 

this policy field to be female dominated, and were the first to provide a consultative role for 

women’s NGOs (until the PCW of 1993 began the inclusion o f women’s organisations in its 

consultative process). Their analyses o f women’s training were more comprehensive and more 

radical than that in other state policy documents. The adoption o f their reports as state policy 

was an important factor in the development o f such policy during its two phases o f innovation 

o f the 1970s and the 1990s.

Thus an important internal factor in gendering state training policy has been the growth of 

women’s political power at all levels, thereby beginning to change the third reproductive 

cluster o f male power. This had a number o f components, including ministerial power post- 

1993, gradual entry o f women into policy making ranks o f the civil service, and female 

participation in corporatist policy-making processes. It parallels the processes o f female entry 

into EU policy-making as discussed by Reinalda (1997), for example.
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3. Change in the Irish  economy

The third internal factor affecting training policy was economic. In the economy, like the state, 

fundamental changes occurred during 1973-97. Most importantly, at the sectoral level, the pre

existing trend, away from agriculture and towards industry and services, accelerated from 1973 

on, so that services became the dominant sector o f the Irish economy. Thus, by the mid 1990s, 

employment in services was greater than that in agriculture and industry combined:

Table 8.7: Irish labour force by sector, 1973 and 1996

Sector 1973 1996

Agriculture 24.6% 10.58%

Industry 30.7% 27.31%

Services 44.7% 62.10%
Sources: O’Heam, 1995; 137; Census 1996: principal socio-economic results, 1998.

In the gendered Irish labour market, the services sector has been the sector o f greatest female 

employment. So this factor o f sectoral change, combined with other supply side developments, 

contributed to the largest movement o f Irish women into the paid labour force in the history of 

the state. Irish women’s participation rates steadily increased from the early 1980s, and that 

trend showed no sign o f abating through the period under consideration. The rate o f increase 

was particularly high among married women, growing from 7% participation rate in 1971 to 

36.6% in 1996 (Table 8.8). However, even these increased rates were still low by overall EU 

standards, and a large proportion o f working women in Ireland was engaged in atypical work.

Table 8.8: Labour force participation rates among Irish women

1971 1996

All women 27.9% 38.5%

Married women 7% 36.6%
Sources: Department o f Equality and Law Reform, 1997; Smyth, Emer, 1997.

Women also increased their participation in education, especially third level education, as well 

as in paid employment (Table 8.9). But it must be recognised that ‘home duties’ still remained 

the occupational category o f almost 40% of Irish women over the age o f 15 years, according to 

the 1996 census, while 41.3% were included in the labour force. (The corresponding figures in 

1971 were: 60.2% engaged in home duties, and 27.3% in the labour force.)
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Table 8.9: Women aged 15 years and over classified by occupational group, 1973 and 1996

W om en’s occupations 1973 1996

No. % No. %

At work 278,332 26.36% 494,187 36.28%

Unemployed 9,535 0.9% 68,263 5.01%

Students 91,107 8.62% 168,983 12.40%

Home Duties 635,327 60.17% 535,195 39.29%

Other 41,406 3.92% 95,384 7%

Total 1,055,707 100% 1,362,012 100%
Sources: Census of Populations, 1973, 1996.

In addition, it is important to note that, within this general pattern o f an overall increase in 

female participation rates, gender segregation remained a dominant characteristic o f the Irish 

labour market. As Table 8.9 shows, women’s employment continued to be confined to a small 

number o f industrial groups, mainly in the services sector, whereas male employment was more 

widely spread across all industrial groups.

Table 8.10: Gender structure o f employed labour force, 1971 and 1996

Industria l G roup 1971 1996

Male Fem ale M ale Female

Agriculture, forestry and fishing 247,600 25,500 142,255 12,969

Mining, quarrying, turf 10,200 200 5,352 422

Manufacturing 133,200 72,800 171,728 77,403

Electricity, gas, water 13,200 1,000 9,791 1,918

Building, construction 82,800 1,700 82,287 5,165

Wholesale and retail distribution 101,900 46,400 111,519 80,413

Insurance, finance, etc. 14,400 9,600 39,774 40,291

Transport, communication 50,600 9,500 60,501 17,723

Public administration, defence 37,300 11,600 51,246 26,964

Professional services 44,600 64,500 83,296 158,180

Personal services 16,700 37,700 35,852 62,958

Other 2,100 1,300 30,301 20,183

Total 754,600 281,800 802,647 504,589
Sources: Census of Population, 1971, 1996

In this context o f major economic change, based, in part, on rising female participation in paid 

work, the slow progress o f gender equality in Irish training seems contradictory. However, this 

inconsistency, between purely economic needs for women’s training and the neglect o f such
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provision, demonstrates that Wickham’s findings (1981) for the earlier period o f the 1950s and 

1960s were also true for the subsequent decades, and that patriarchy, rather than capitalism, 

shaped Irish training policy and provision at least until the 1990s. Thus, until the 1990s, there 

remained a contradiction, such as Wickham had identified, between women’s economic role, 

on the one hand, and their position within State training policy and provision, on the other. It 

was only in the mid 1990s that a perceived need for higher female participation in paid work 

began to impact on training policy. This time lag can be explained by the fact that, even in the 

earlier expansionist period o f the 1970s, there remained a pool o f male unemployed to be 

drawn back into the labour force, whereas the Cehic Tiger economy of the late 1990s has 

absorbed a similar reserve from the earlier recession and still experiences labour shortages.

To conclude, the two phases o f change in this policy field in Ireland -  the early 1970s and the 

mid 1990s -  were phases not alone o f new possibilities and requirements coming from the EU. 

They were also phases during which important shifts occurred in the Irish gender contract. The 

first phase was that o f the explosive emergence o f second wave feminism in Ireland, as in most 

advanced industrial countries, and its impact on state policy through the first CSW. This new 

women’s political and social movement combined with the entry o f the Labour Party into 

government to hold the relevant ministry, the new gender equality requirements from the EU, 

and the possibilities offered by the reformed ESF post 1971, to produce a new policy field in 

Ireland.

At the beginning o f the second phase, 1993 was a significant year in addressing the impact of 

Ireland’s continued democratic deficit on this policy field, since it saw the appointment o f the 

first woman to a policy-making position, with power over training policy, and the inclusion of 

representatives o f autonomous women’s organisations in the national social partnership 

agreements. This, combined with the conclusion of the work o f the second CSW, renewed 

stability in the political direction o f training policy. Labour Party participation in government, 

and the new structural fund regulations from the EU, created a new developmental phase in 

Irish gender equality in training policy.

By contrast, the period o f hiatus between these two phases, i.e. from 1977 to 1993, was a 

period during which the Irish gender order reacted to the changes o f the 1970s and engaged in 

hugely confiictual rebalancing between social change and social reproduction, focused around 

the social organisation o f sexuality and human reproduction. Meanwhile, political instability 

was frequent, and affected the political direction o f training policy. The primary 

preoccupations, at the economic level, were those o f unemployment, recession and the national
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finances, none o f  which were considered through the lens o f  gender. In that context, little 

attention was paid to gender equality in training policy, and few developments occurred.

Thus the periods o f  dissonance between Irish and EU gender equality in training policy, which 

have already been identified, can be explained by internal Irish factors, as follows.

1. 1972-76 We have seen that the Irish state was already working within a difference

equality model before the introduction o f  EU policy in this field. This was due to 

the impact o f  second wave feminism, as articulated through the report o f  the first 

CSW (1972). It was facilitated by the entry o f  the Labour Party into the first non 

Fianna Fail government for over sixteen years.

2. 1977 The Employment Equality Act was stronger with regard to training than the

Directive which it was implementing. This was also due to the impact o f  second 

wave feminism, as articulated through the report o f  the first CSW (1972), as well 

as ongoing political activism across a wide range o f  organisations.

3. 1977-90 The regression from difference equality to sameness equality in Ireland was even

more marked than that which occurred at the European level, especially between 

1977 and 1984. This was due to the strong Irish counter-movement which put 

Irish feminism on the defensive and focused attention on other issues. At the 

same time, Irish state feminism was still relatively weak and underdeveloped. 

This contestation coincided with severe economic recession and political 

instability.

4. 1993-97 The EU was moving towards equivalence at advocacy level, whereas, in Ireland,

difference equality remained the dominant model in theory, while serious 

implementation problems meant that sameness equality continued to dominate in 

practice. For the first time, the changes in the Irish economy meant that 

economic as well as political factors were beginning to require development in 

gender equality in training. However, some central issues, most especially the 

critical shortage o f  childcare facilities, remained unaddressed, despite EU policy 

and law.
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This analysis of Irish gender equality in training policy shows that it was only when change in 

the EU dominant policy discourse occurred in a context of internal gender contract change that 

it impacted on Irish training policy. Most especially, the analysis shows that it was the slow 

reduction in the patriarchal nature of the Irish state which has been the key internal factor, as 

women succeeded in influencing the state policy making processes, whether through the NGO 

sector or through improved representation within the organs of the State itself. Thus, EU 

redistributional equality policy alone did not bring about change in Irish policy.

EU REDISTRIBUTIONAL EQUALITY POLICY IN THE REPUBLIC OF IRELAND: 

GENDERED OUTCOMES 

It is clear that EU redistributional equality policy 1971-97 did not succeed in transforming EU 

funded training in Ireland so that it became an instrument for the promotion of equal 

opportunities in the labour force. Rather we have seen that EU policy had very limited impact 

on Irish policy developments, and that EU funded training contributed to the reproduction of 

the gendered Irish labour market, in terms of lower female training participation rates and of 

gender segregation patterns, both horizontal and vertical.

This failure of EU redistributional equality policy in the Irish case led to important conclusions 

for understanding the overall EU gender equality project. The first such conclusion is that there 

was an enormous problem of implementation with regard to EU redistributional equality 

policy. Not alone did the EU fail to apply sanctions for Irish failure to comply with its gender 

equality in training policy, but it regularly rewarded the Irish state for its performance in 

training provision, by increasing ESF allocations to the Irish state. Thus, the amount of ESF 

funding allocated to Ireland increased steadily and significantly from 1973 to 1997 (Chapter 6). 

This can be explained in two ways. Firstly, gender equality in training was not considered an 

important policy requiring full implementation, or, secondly, the Irish implementation was 

considered to be satisfactory and so no sanctions were deemed necessary. This realpolitik 

undermined the EU’s own advocacy actions in the Irish context.

In this context, it is important also to remember the fact that the EU not alone substantially 

increased ESF funding for Ireland, but also that such funding represented a significant 

proportion of the national training budget during the whole of this time period. Overall, it is 

estimated that the ESF accounted for about 50% of Irish training expenditure during 1973-97. 

This high level of ESF dependency meant that the EU had significant leverage with which to 

promote its policy agendas in the Irish context. Indeed, it did so effectively in relation to its 

major policy priorities of youth training and of training for the long term unemployed. That it
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failed to gender the youth and long term unemployed priority categories was o f particular 

significance in training’s reproductive role, since it ensured that young Irish women continued 

to be subjected to similar disadvantages to those which had helped to produce the gendered 

labour market experiences o f their mothers’ generation.

The second important conclusion is that the EU could effect change in Irish training provision 

through the carrot o f effectively targeted funding for women’s training. The NOW programmes 

demonstrated this by introducing the first major women’s training programme in Ireland which 

could be categorised as women-friendly in its culture and organisation, (see Chapter 7 for 

details). The very effectiveness o f the NOW programmes highlighted the failure to engage in 

similar initiatives during the 1970s and 1980s. In addition, the lack o f effective mainstreaming 

o f the lessons learned in the NOW programmes, especially 1994-97, indicated a similar failure 

o f will on the part o f the EU in relation to its broader equality agenda.

So, with regard to both the ‘stick’ o f sanctions for non compliance, and the ‘carrot’ o f targeted 

funding for new initiatives, the EU failed to apply its own redistributional equality policy in the 

Irish context. This has implications for overall understanding o f such policy.

CONCLUSION

The overall thrust o f EU redistributional policy in Ireland 1973-97 was in a reverse direction to 

that promoted by gender equality policy. Redistributional equality policy has had limited effect 

on Irish policy. In contrast, ESF funding significantly influenced Irish training policy and 

provision during the period under consideration, but that influence was neither gender equality 

benign nor gender neutral, whether by intention or by default. Rather, the EU primarily helped 

to shape and maintain such provision as a form of positive action for young Irish men under the 

age o f 25 years. The failure o f EU redistributional equality policy in the Irish context did not 

produce neutral effects. Rather, it meant that ESF funding in Ireland entrenched existing gender 

inequality, and continued, or even increased, women’s disadvantage on the Irish labour market. 

This negative effect has meant that EU redistributional policy, despite its equality component, 

was in conflict with the thrust o f EU regulatory equality policy in Ireland. This contradiction 

has reduced the overall effectiveness o f EU gender equality policy in Ireland, and undermined 

the credibility o f its rhetoric. Detailed analysis o f policy and practice has shown that there is no 

evidence to suggest that a factor in the development o f the Celtic Tiger was gender equality and 

training.
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The findings o f this Irish case study will inform the conclusions o f this dissertation with regard 

to EU gender equality policy as a whole, which are presented in Chapter 9.
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CHAPTER 9: CONCLUSIONS

INTRODUCTION

This dissertation argued that, since the early 1970s, EU gender equality policy contained two 

dimensions, the regulatory and the redistributional (as Majone has argued), but that the 

literature on such policy theorised mainly on the basis o f the regulatory, and neglected the 

redistributional dimension. It then hypothesised that, between 1971 and 1997, redistributional 

gender equality policy differed from regulatory policy sufficiently that analysis o f such 

differences would result in a retheorisation of EU gender equality policy as a whole.

In order to test this hypothesis, this study therefore examined EU redistributional equality 

policy in detail. It looked at the macro role o f overall EU redistributional policy and 

programmes, as instruments for the promotion o f EU agricultural, regional, social and other 

policies, and argued that the EU had three main options with regard to gender equality and 

redistribution (see pp. 117-9). These were: firstly, to ignore gender and thus to remain male 

oriented by default; secondly, to promote gender equality within redistribution; or, thirdly, to 

hone redistribution as a positive instrument for promoting gender equality in the European 

labour market. Overall, it found that, until 1971, the first option was chosen. Then, between 

1971 and 1997, various forms o f the second option were developed. But there was no 

movement towards the third option, despite occasional pressure to do so, for example, from the 

European Parliament and from feminist NGOs.

So the second option, that o f promoting gender equality within redistribution, became the main 

theme of this dissertation, while refusal to pursue the third option was noted also for analysis in 

these conclusions. The main body o f this dissertation described and analysed EU 

redistributional equality policy between 1971 and 1997, and presented a case study o f its 

impact in the Republic o f Ireland, 1973-97.

This chapter now draws together these findings in order to reconsider EU gender equality 

theory, at both the meso level and the macro level. It first presents the conclusions regarding 

EU redistributional gender equality policy, 1971-97, in comparison with the regulatory policy 

as analysed in the literature. On this basis, the chapter then revisits the theories o f EU gender 

equality policy, discussed in Chapter 1, and proposes modifications necessitated by 

comprehensive inclusion o f the redistributional dimension to such policy. It concludes with 

suggestions for further research in this field.
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EU REDISTRIBUTIONAL EQUALITY POLICY

This dissertation provided a comprehensive evaluation o f EU redistributional gender equality 

policy, using an analytic model derived from meso theory on general equality policy. As a 

result, we will see that areas o f similarity and areas o f difference between these two dimensions 

o f EU gender equality policy were revealed. Thus, while this research broadly confirmed the 

existing model, it also exposed some weaknesses and lacunae in its detail. The three levels of 

analysis which compose the model -  internal, contextual and prescriptive -  will each be 

discussed in turn.

Internal analysis

Chapter 5 presented an internal analysis o f EU redistributional equality policy based on three 

dimensions across twenty-five years: the level o f institutionalisation achieved, the construction 

o f the policy, at each level o f institutionalisation, and policy implementation. Chapters 6 to 8 

used this analysis to frame a case study o f EU redistributional equality policy within a single 

member state: the Republic o f Ireland. In particular, the Irish case study examined the impact 

o f the EU policy on Irish gender equality in training policy and, consequently, on the policy 

outcomes within EU funded training provision in Ireland.

From these two analyses, it is now possible to draw some overall conclusions about the internal 

aspects o f EU redistributional equality policy. Both the EU and the Irish analyses have shown 

that, overall, the redistributional equality policy developed by the EU has, since its inception in 

1971, contained more potential for changing gendered training policy and provision than has 

been realised in practice. In part, this limited impact has been caused by poor policy 

implementation. Thus it has been shown that, o f the three categories o f policy, neither 

advocacy action nor the gender equality aspects o f mainstream finances, which established 

priorities within the frame provided by the regulations, have been effectively, comprehensively 

or imaginatively implemented. Only one aspect o f EU redistributional equality policy was 

fairly fully enforced within member states, i.e. that which was institutionalised within EU law. 

So, by default, the most important aspect o f EU redistributional equality policy became that 

contained in the various legal provisions which were implemented.

However, the analysis o f that legal dimension demonstrated the second factor in the failure of 

EU redistributional equality policy to realise its potential. Not alone was there a failure to 

implement mainstream financial and advocacy initiatives, but the implementation o f the legal 

aspects o f such policy was also marked by consistently minimalist interpretation o f equality 

provisions. This can be illustrated through an examination o f the two main concepts 

underpinning the dominant (i.e. legal) policy discourses over the time period under
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consideration. These were: the concept of discrimination, which was central for most of the 

history of this policy field, and the concept of mainstreaming, which was central to this policy 

after 1993.

Firstly, with regard to the concept of discrimination, the literature showed that this concept was 

interpreted in regulatory case law to include a broad understanding of indirect discrimination. 

Thus, we have seen that, in the regulatory domain, the concept of indirect discrimination 

provided the basis for a gradual return from sameness to difference equality policy after the 

regression of the early 1980s. This development was not paralleled in the redistributional field 

by any EU enforcement of its own ban on indirect discrimination within the ESF. Most 

especially, the practice, of using statistical patterns of unequal outcome to induce indirect 

discriminatory practices in employment, was not applied by the Commission itself to the ESF. 

This has been the case, despite the fact that, as has been seen in preceding chapters, all 

evaluations to date have demonstrated precisely such statistical patterns of unequal outcomes in 

EU ftinded training provision.

This leads to the conclusion that, by failing to contest member states’ gendered utilisation of 

ESF funding on the grounds that outcomes showed evidence of indirect discrimination, the 

Commission has condoned, and, through its funding, supported, such discrimination against 

women in the field of training and thereby the reinforcement of training’s long-standing 

reproductive role with regard to the gendered labour market. In short, the Commission allowed 

the ESF, its own social policy instrument, to remain a form of positive action for men for the 

entire period 1971-97, in clear contradiction of its own equality policy.

Secondly, with regard to the mainstreaming requirement, which was included in the structural 

fund regulations in 1993, the failure to provide a clear legal definition of the equality policy to 

be mainstreamed resulted in a similarly minimalist interpretation of that concept by member 

states between 1993 and 1997, and a similar subsequent failure to enforce the broader 

understanding which was promoted at the advocacy level. We have seen that the reliance on the 

concept of Community acquis as the basis for mainstreamed equality policy has not been 

sufficient to create transformative change. On the contrary, outcome evaluations from 1993 to 

1997 have indicated that the construction of equality, which was being mainstreamed in 

practice within the redistributional domain, was primarily one of banning direct discrimination, 

along with funding small scale positive action measures. This was precisely the ineffectual 

form of equality policy which had already been implemented for twenty years, since the Equal 

Treatment Directive of 1976. The more positive construction of equality contained in EU
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policy acquis, which aimed at equality of outcome rather than simply the absence of direct 

barriers to access, had not been systematically mainstreamed by 1997.

Therefore, it is clear that, while the redistributional equality policy which was contained within 

EU laws was, at least, implemented (unlike most advocacy policy, for instance), key concepts 

within that legal discourse were not interpreted by the Commission in such a way as to 

mobilise their potential for promoting transformative change. So the overall problem with EU 

redistributional equality policy has not been simply the type of equality policy model dominant 

in the discourse, nor has it been a clear and total failure to implement the policy. Rather, the 

problem has been one of partial implementation, along with policy ambiguity, which made 

possible an extremely limited and uncreative form of implementation.

Examination of the Irish case study reinforces this conclusion. The ambivalence identified at 

the European level (Chapters 4 and 5) is also evident in EU redistributional intervention in 

Ireland (Chapters 6 to 8). It has been shown that Irish gender equality in training policy also 

failed to reduce training’s reproductive role. It has further been shown that the influence of EU 

redistributional equality policy over Irish policy development has been very limited. So Irish 

gender equality in training policy was neither established nor developed as a direct response to 

EU requirements, despite the fact that the EU provided a high proportion of the Irish training 

budget for most of the period under consideration. Rather, we have seen that, when Irish policy 

developed, it did so mainly in response to internal factors, most especially to shifts in the Irish 

gender contract, albeit in combination with EU policy at critical moments. Thus it has been 

shown that the two periods of major development in this policy field in Ireland resulted, at best, 

from a synergy between new EU legal requirements and national Irish political and social 

change.

In each of the two periods of change, both the early 1970s and the mid 1990s, Irish policy 

developments exceeded the requirements of the relevant EU laws, but, like their EU 

counterparts, the Irish policies were also characterised by unrealised potential in their 

implementation. Again, two examples will demonstrate this point. Firstly, the 1977 

Employment Equality Act, as has been seen, contained the potential for more transformative 

change than was ever achieved in practice, most especially with regard to its ban on 

discrimination, its positive action clause and its applicability not alone to access to training but 

also to training provision. The full potential of these aspects of the Irish law has never been 

exploited or even explored, either through legal or through policy avenues. Secondly, the 

adoption as state policy of the findings of the second CSW in 1993 promised that training 

provision would be transformed, for example through removal of important indirect barriers to

202



women’s participation, most especially the design and organisation o f such provision on the 

basis o f an implicit male life cycle and life model. This potential too has not yet been realised, 

for example with regard to the commitment to provide care services for trainees’ dependants, 

first mooted more than 20 years previously, by the 1972 report o f the first CSW.

Thus, Irish governments in the 1970s and 1990s included more potentially transformative 

equality provisions in training policy discourse than they implemented in practice. Between the 

two periods o f change, there was a long hiatus marked by more extreme regression from 

difference to sameness equality than occurred at the EU level. Yet the EU continuously 

provided significant and even increasing financial support for Irish training provision 

throughout these decades, despite this ambivalent and ineffectual approach to gender equality. 

In doing so, especially in a context in which it had the power to effect change, the EU, by 

default, implied a satisfaction with Irish policy and practice which was hardly justified. In this 

way, it demonstrated the same ambivalence and inconsistency in the Irish context as has been 

identified in the overall European analysis.

So, at both the EU and the Irish levels, neither policy construction nor policy implementation 

provide simple explanations for the failure o f EU redistributional equality policy. Rather, the 

failure o f such policy was caused by the full implementation o f only the most minimalist 

interpretations o f the dominant policy discourses and mere rhetorical attention to the 

subordinated discourses. Further levels o f explanation are therefore required in order to 

understand this gulf between EU rhetoric and action in this policy field. So, explanation o f this 

ambivalence and resistance must be sought at the contextual level.

Contextual analysis

In the overall critiques o f EU equality policy discussed in Chapter 1, analytic attention was 

paid to the context in which that policy was developed and implemented, especially the gender 

contracts o f both the EU and its member states. Similar analysis has been carried out in relation 

to redistributional equality policy.

The contextual component o f both EU level redistributional equality policy and the Irish case 

study highlights the dominant model o f work within EU funded training provision as 

problematic. This model has mirrored the dominant model in the asymmetrically gendered 

European labour market and in regulatory equality policy. As was seen in Chapter 1, that 

dominant work model is based on a gendered construction o f work as paid work, performed in 

the standard full-time work pattern more appropriate to men’s than to women’s lives. It 

occludes the fact that the world o f paid work is underpinned by the world o f unpaid work at the
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most profound levels, those o f the reproduction and raising o f the young who form the future of 

society.

We saw that this work model as it underpins regulatory equality policy disadvantages women 

on the following bases: the fact that most unpaid caring work is carried out by women limits 

women’s options with regard to participation in paid work; women form the majority of 

‘atypical’ workers whose needs have been marginalised by the dominant ‘standard work’ norm; 

the thrust towards deregulation and a two-tier labour market further increase women’s 

vulnerability in that labour market, and finally, women’s weak political position has resulted in 

neglect o f their interests in the main political agendas.

EU funded training mirrored these patterns during the period 1971-97, despite the fact that 

training was a reproductive site which could have introduced strategic change. So, EU funded 

training provision did not effectively address the impact o f women’s caring role on their 

possibilities o f participating in training by, for example, ensuring that adequate care facilities 

were provided for trainees’ dependants. Secondly, it generally operated a pattern o f training 

organisation which reproduced such aspects o f the inflexible standard work model as the full

time rather than part-time timetable. Thirdly, it did not ensure a major investment in training 

for vulnerable women workers whose position was being worsened by the increasingly 

deregulated single market. Finally, it too reflected women’s lack o f political influence by its 

failure to act effectively to reduce EU funded training’s reproductive role.

However, we have seen that analysis o f the history o f this policy field over the period 1973-97 

identified periods o f both stasis and o f change in these overall patterns. Further analysis of 

these two types o f policy phase shows that there were common denominators to each, in terms 

o f broader structural change which affected developments. The two periods o f policy change 

and development -  the early 1970s and the early to mid 1990s -  shared a number o f features. 

Firstly, they were both periods o f relative economic prosperity within the EU economies. 

Secondly, they were periods o f momentum in the European integration process, with that 

momentum raising issues o f legitimacy which were especially focused on concerns about the 

social dimension o f European integration -  on the benefits to ordinary European citizens of 

what often seemed a distant and elitist Europe. Thirdly, they were periods o f feminist activism 

and strength, with the 1970s marking the emergence in Europe o f second wave feminism, and 

the 1990s marking a period o f feminist institutionalisation, when feminism had succeeded in 

somewhat reducing the gender deficit in European democracy, and some feminism had entered 

a new level o f incorporation into the institutions o f both state and supra state (see Hoskyns, 

1996; Laffan, 1996; Lambert, 1994, for example).
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In contrast, the period o f stasis in this policy field, which began in the late 1970s, continued 

through the early 1980s and, to a lesser extent into the late 1980s and early 1990s, was 

characterised by the opposite contextual factors. Firstly, this period was marked by recession, 

economic crisis and high unemployment. Secondly, at least until 1985, it was a period of 

stagnation in the European integration process, and even the changes begun in the mid 1980s 

were at first slow and uneven. Thirdly, this period was marked by a decline or even collapse in 

second wave feminism, and by the emergence o f the new right and o f other counter-feminist 

movements across Europe, which opposed the modifications introduced into European gender 

contracts during the 1970s (see Hoskyns, 1996; Lambert, 1994; Stetson & Mazur, 1995).

This comparison o f the periods o f change, on the one hand, and o f stasis, on the other, in the 

development o f the redistributional gender equality field over a 25-year period shows that 

contextual factors were important to its history. Most especially, the European Union was more 

likely to initiate change in this policy, as in other social policy fields, at times when it was 

seeking popular support for the integration process. Similarly, the economic context was 

relevant, with prosperity favouring progress in this field and recession having a negative 

impact. Finally, political power exerted by an active and resurgent feminism was vital to 

ensuring that redistributional equality policy was progressed.

The Irish case study shows similar patterns, with periods o f development during the 1970s and 

1990s, and a long period o f stasis in between. In the Irish context, the importance o f feminism 

was even more clearly demonstrated, with the most developed state policies in relation to 

women’s training emerging from the work o f the two Commissions on the Status o f Women 

(1972 and 1993). Their impact was more important than the influence o f EU redistributional 

equality policy in shaping Irish gender equality in training policy. So we have seen that the 

synergy o f the external and internal factors was the explanation for Irish policy developments 

in gender equality in training.

As at the European level, the period o f stasis from the late 1970s to the early 1990s coincided 

with severe economic recession, high unemployment and a declining feminist movement facing 

a strong counter movement focused on other issues such as abortion and divorce.

Developments in EU policy post 1986 were not sufficient to bring this period o f stasis in 

gender equality in training policy to an end in Ireland. Significant change only occurred when 

the EU level initiatives were taken up during the early 1990s by a newly energised women’s 

NGO sector, which was beginning to gain incorporation into the state policy process, and when
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the EU included aspects o f difference equality within the legal provisions governing the ESF in 

1993.

However, even the two periods o f development in redistributional equality policy did not result 

in an effective transformation o f EU funded training provision in Ireland. Most especially, 

despite shifts in the policy discourse towards a difference model, in practice, training continued 

its mirroring of the dominant employment model with regard to women’s caring role, to 

atypical work models, to the failure to counteract the impact o f deregulation, and to 

demonstrating women’s continued marginalisation from the main policy agendas. The internal 

critique o f such policy has shown that this was the result, not simply o f inadequate policy or 

failure to implement, rather o f a consistently minimalist approach to the implementation of 

potentially transformative policy. It has also shown that this minimalism occurred despite the 

fact that EU redistributional policy was itself a direct instrument o f the EU political will and, 

therefore, that the EU had much more scope for enforcing equality requirements than in other 

policy fields, especially in member states such as Ireland which were heavily dependent on the 

ESF to finance their national training budget.

This conclusion suggests that, during the quarter century under consideration, there was an 

ongoing political contest around gender change within the European institutions, whose 

outcome was the blockage o f strong and imaginative implementation o f redistributional 

equality policy. The EU, since the early 1970s, has had both the redistributional equality 

policy, which could have challenged the ESF’s role in reproducing the gendered labour market, 

and the means to enforce the policy. Yet, not alone did it fail to utilise the ESF as a positive 

gender equality policy instrument but, worse, it allowed the ESF to remain an instrument for 

the reproduction o f gender inequality. This suggests that the contextual element, which was 

most important in explaining the failure o f EU redistributional equality policy, was that o f the 

overall EU integration process, with its gendering o f policy by default. Such gendering can be 

explained by both the absence o f feminists from positions o f political and administrative power 

relevant to this policy field, and the inconsistent impact o f second wave feminism in this policy 

field. Thus the EU gender deficit is highlighted as a key factor in explaining equality policy 

failure (Hoskyns, 1996; Mushaben, 1992; Walby, 1997).

We have seen that this failure o f redistributional equality policy contrasts sharply with the 

effective utilisation o f the ESF as a positive action measure for the promotion o f such policy 

goals as regional development and youth training through strong quotas. Liebfried and Pierson 

(1995) argue that this harnessing o f EU redistributional social policy, to achieve policy goals in 

relation to the regions and to young people, was produced by a coincidence o f interests
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between the CEC and certain member states. Similarly, it is clear that there was also sufficient 

coincidence o f interests between the CEC and second wave feminism to ensure the introduction 

o f redistributional equality policy and its development through time (see Hoskyns, 1996,

Mazey, 1995, for example).

But it is also clear that this shared interest between the CEC and feminism was not strong 

enough to produce a comparable targeting o f the ESF as a form o f positive action to reduce 

gender inequality in the European labour market. Nor was it sufficient to ensure that the 

dominant priorities o f regional development and youth training were informed by gender 

equality policy. This contrast suggests that the essential problem was, firstly, one o f political 

will, and, secondly, o f the failure o f European feminism, both within the EU institutions and 

externally, to mobilise effectively around this issue, in order to ensure that redistributional 

equality policy was implemented in a maximalist rather than a minimalist way.

This analysis argues that the contextual problem posed by the gendered European integration 

process for this policy field was not so much that the EU needed to retain structural inequalities 

(as has been suggested in some analyses o f regulatory equality policy), but that, in this field, 

the contest o f various political forces within the European polity determined that some 

inequalities would be prioritised and others neglected. In particular, it is clear that the social 

actors, arguing for effective action by the EU redistributional policy instruments, to mitigate 

spatial and age-based inequalities, were both vastly stronger and more effective, and that they 

faced less resistance, than those seeking action on gender inequality. By contrast, o f course, 

those arguing for action on other inequalities, such as race and ethnicity, were weaker than 

feminism.

The primary explanation for the failure o f EU redistributional policy is, therefore, the EU 

gender contract and, especially, the impact o f the gender deficit in European democracy on 

policy development and implementation. A secondary explanation is the relative lack of 

priority accorded to this field within second wave feminism, perhaps because o f the class 

composition o f that social movement

Thus EU redistributional equality policy provides one example o f how European policy making 

was affected by the long process through which European democracy has been challenged and 

modified by second wave feminism since the late 1960s. This impact has varied through time 

during the last three decades, with both successes and failures, and often with inconsistent 

results. Therefore, given that the strength and impact o f this phase o f European feminism has 

ebbed and flowed over the 30 year period o f its histoiy, it is not surprising that EU
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redistributional equality policy 1973-97 has had periods o f both change and stasis, and has 

been marked by ambivalence and inconsistency. But, despite this complexity, the overall 

trajectory o f both feminist impact on European democracy, and, at a micro level, on this policy 

field, is now once again towards significant change, both in the European gender contract and, 

within that, in the gender dimension o f EU redistributional policy and practice. I will now 

consider possible ways forward, through a prescriptive analysis o f EU redistributional equality 

policy, before reconsidering theorisation o f EU gender equality policy in the light o f these 

conclusions.

Prescriptive analysis

In the light o f the foregoing analyses o f the internal and contextual dimensions o f EU 

redistributional equality policy, as compared with the regulatory, the question arises as to what 

prescriptive conclusions can be drawn. In other words, what would need to be done in order to 

change EU funded training, so that, instead o f remaining a force for the reproduction o f the 

gendered European labour market, it became a force for transformative change?

We first need to consider the specific actions needed if gendered training is to be transformed. 

The analysis used throughout this thesis has been one which identified training’s reproductive 

role as that o f delineating and gatekeeping the gendered field o f skilled work. Three 

reproductive clusters o f processes were identified:

1. the gendered social construction o f skills,

2. direct and indirect barriers to women’s participation in training, and

3. the patriarchal power underpinning existing inequality.

It has been shown that the EU was fully effective only with regard to direct barriers, through 

the impact o f the 1976 Equal Treatment Directive, a regulatory measure with redistributional 

effects. Therefore, in developing a prescriptive analysis o f EU redistributional equality policy, 

it is necessary to postulate actions which would also address more effectively each o f the three 

remaining aspects o f training’s reproductive gatekeeping role, i.e. gendered construction of 

skills, indirect barriers to women’s participation, and patriarchal power.

This section examines how the prescriptive model from the literature would apply to the 

remaining aspects o f training’s gatekeeping role. Chapter 1 showed that four principle 

strategies for change were proposed: reinvigoration o f existing equality policy; 

reconceptualisation o f the equality principle underpinning EU policy; the introduction of 

European social citizenship and, finally, the development o f a pluralistic democracy which
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would give a voice to all disadvantaged groups, including women. Each of these will be 

considered in turn before an overall conclusion is drawn.

Firstly, ideas for the reinvigoration of existing equality policy in the regulatory domain have 

included suggestions for better implementation and more positive action, along with effective 

sanctions and redress in cases of non-compliance. With regard to redistributional equality 

policy, this dissertation has shown that there is enormous scope for action at this level. Such 

action could take the form of both effective sanctions for non compliance and maximalist 

implementation of the existing policy, not alone in the dominant discourse of its legal 

dimension (e.g. regarding indirect discrimination and mainstreaming), but also in the 

subordinated discourse of mainstream financial prioritisation and the advocacy initiatives. 

Existing policy could be used to address many aspects of the remaining three dimensions of EU 

funded training’s reproductive gatekeeping role.

With regard to indirect barriers, many of these could be removed from EU funded training 

through enforcement of the ban on indirect discrimination. The principal indirect barriers have 

been identified as the privileging of male life cycles and male life models within training 

provision. Existing redistributional equality policy acquis could address these issues. The 

NOW and other special EU programmes have already demonstrated that courses can be 

organised and successfully run, within all member states, in accordance with different rules and 

models than those prevalent in mainstream national training provision. Furthermore, care 

services can be funded through the ESF; it would simply be a matter of changing that 

possibility into a compulsory requirement for all EU funded training courses and, most 

importantly, of enforcing that requirement. It would similarly be possible to compel the 

provision of flexibly time-tabled courses, whether part-time, night-time, modular, distance 

learning or in some other format appropriate to women’s lives, and, indeed, to the lives of 

many men also. Access rules could also be changed, at least for EU funded courses, if not for 

all member states’ training provision -  perhaps through the separation of access to EU funded 

training from its current tie to labour market participation.

Another dimension of training’s reproductive gatekeeping is that of maintaining the gendered 

construction of skills. This is less easily addressed by existing equality policy, but there is 

certainly scope for more action. Those actions based on maximalist interpretation of existing 

provisions, which could be taken to address gendered skills construction, would include the 

possibility of providing improved in-service training for women workers, and introducing or 

improving training for homeworkers and part-time workers, through special, carefully targeted 

ESF funding. Similarly, the monopolising of certain skills by male workers could be challenged
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through the anti- discrimination laws and, if necessary, by the provision o f separate courses for 

women, in special women’s training centres, as already exist on a small scale in some member 

states.

It would be possible within the present framework to initiate actions to upgrade female skills 

through new credentialising processes. An example o f this in the Irish context would be an 

upgraded and energised process o f designation o f female dominated trades within the 

apprenticeship system. It would also be possible to introduce methods o f evaluating and 

accrediting, for training purposes, capacities derived from ‘life’ or ‘nature’, such as the 

supposedly female capacities o f dexterity, o f communication, o f co-operative work styles and 

o f managing complex needs with limited resources within families. Such initiatives of 

recognition and accreditation underlay some o f the NOW funded projects and are also already 

being introduced into some adult educational sectors and the lessons from these new 

approaches could be comprehensively transferred to training also (see Connolly & Ryan, 1999; 

Kelly, 1994, for some practical examples from the Irish context).

It would also be possible, through active and imaginative promotion, information and 

education, to challenge some o f the gender ideologies and stereotypes which limit both female 

and male occupational choices. These initiatives would be especially important in relation to 

children and young people, and could be carried out in co-operation with school programmes 

and activities from the earliest years. In the Irish context, the relatively new and open 

Transition Year, when pupils are aged about 16 years, provides a useful opportunity to engage 

in such initiatives. The new Transition Year programme on masculinity being piloted in some 

boys’ schools in Ireland is an example o f the kind o f initiative which can be introduced to 

challenge the ideology o f gender and its practical effects (King, 1999).

But, above all, this type o f transformed EU funded training would, in itself, provide a potent 

challenge to the current gender ideologies which legitimate unequal training, as NOW has 

done, on a very small scale. Such training, through its operation, would have major effects by 

example on existing ideological legitimation, whether it was a significant component o f overall 

training, as in peripheral member states, or a large scale modelling and piloting process in the 

other member states.

The second strategy for change within the existing prescriptive analyses consists o f proposals 

for the reconceptualisation o f gender equality towards the more transformative construction, 

inspired by examples such as Cornell’s equivalence model. This is usually advocated in 

conjunction with advocacy o f an equality agenda broader than that o f gender and incorporating
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comprehensive intersectional analyses. Clearly, such a reconceptualisation o f equality, based 

on the idea that equal value was placed on the participation o f women as well as men within 

EU funded training, would have beneficial effects (e.g. Rees’ transformation stage, 1995).

However, the foregoing analysis suggests that, in the redistributional domain, such a change is 

not so necessary as it is argued to be in the regulatory. Indeed, it has been shown that the 

mainstreaming policy institutionalised in the structural funds during the 1990s could be 

categorised as already containing an equivalence model, at least potentially. So what is needed 

is comprehensive utilisation o f existing policy: legal, mainstream financial policy and 

advocacy. Furthermore, concentration on further reconceptualising redistributional gender 

equality policy alone might impede the development o f even more radical and effective 

possibilities for EU funded training, based on social citizenship and pluralistic democracy.

The third prescriptive proposal, i.e. the promotion o f a woman-friendly European social 

citizenship, would be beneficial to gender equality in ESF funded training. The most creative 

and radical approach would be to continue and develop the trend towards ending the 

dichotomisation between training and education. In that context o f a broad approach to the 

acquisition of capacities and learning, a principle could be introduced into social citizenship 

that all citizens would have a right to lifelong learning, including skills or capacity 

development, according to their individual needs (Rees, 1998).

In addition, the social citizenship model would be beneficial in strengthening the intersectional 

approach to providing services to meet EU citizens’ varied needs for learning and capacity 

development. Thus the connections between gender disadvantage and other inequalities, such 

as those of class, ethnicity, sexual orientation, disability and nomadism, would be creatively 

explored, and the understandings developed would be incorporated into all lifelong learning 

provision. An example o f this in the Irish context could have been a radical EU funded 

programme o f literacy education for all who need it, in the light o f the unusually high levels of
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illiteracy in Ireland compared with other EU member states (UN, 1998; OECD, 1999).*^

Fourthly, pluralistic democracy could also play a most important role through ensuring that the 

voices o f all citizens are heard. Such dispersed power would help to ensure not alone the 

introduction o f appropriate policies, such as those outlined above, but also their full 

implementation, and the imposition o f effective sanctions for failure to comply. Pluralistic 

democracy would also promote a diversity o f perspectives on women’s learning needs, as well 

as those of other social groups, and thus underpin an intersectional approach. Finally, it would 

help to prevent the type o f slippage and backtracking evident in the equality in training policy 

field 1973-97, when the gains made during the 1970s were undermined by the changed political 

climate o f the 1980s. In these ways it would address the third o f the clusters o f reproductive 

processes in gendered training, i.e. the role o f patriarchal power in preventing change.

To summarise, we have seen that, in the light o f its failures 1971-97, EU redistributional 

equality policy is still faced with three options. Firstly, it can continue as it has in the past 25 

years, with inadequate and minimalist implementation resulting in a reproductive rather than a 

transformative role for EU funded training. Secondly, sufficient change can be effected at the 

levels o f policy interpretation and implementation to ensure that women benefit equally from 

EU funded training. In this way, the ESF would cease to promote reproduction o f gendered 

labour market patterns, but neither would it actively promote change in the gendered European 

labour market.

Thirdly, a transformative approach could be adopted, one which would, in the short term, hone 

the ESF into an effective instrument for promoting labour market change through the kind of 

positive action for women o f all ages which has, in the past, been achieved for young people. 

This would require the introduction and implementation o f similar coercive strategies, such as 

specific temporary quotas for women’s training, perhaps 75% of the total, as was applied for 

youth training in 1983. It would also require the kind o f actions already discussed in relation to 

all the aspects o f training’s reproductive role. If  this were done within the framework o f a long 

term movement towards European social citizenship, which included a right to lifelong learning 

and capacity development for all, then EU redistributional equality policy might at last realise 

its full potential for improving the lives o f Europe’s female citizens. If  such action is not taken,

The Irish Times of 7 August 1999 reported on this issue. It said that an estimated 50,000 Irish people 
were currently receiving literacy training through EU fiinded courses but that this represented only 
an estimated 5% of those needing such remedial education. In August 2000 the Irish government 
announced a major programme of investment in adult education including that aimed at reducing 
illiteracy.
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then there is a danger that EU funded training will play a similar reproductive role in the 

gendered labour markets o f the new East European member states when they join the EU, as it 

has in the peripheral states in previous decades.

(RE)THEORISING EU GENDER EQUALITY POLICY

The previous section presented the conclusions regarding EU redistributional gender equality 

policy, 1971-97. On the basis o f these findings, this section revisits the theories o f EU gender 

equality policy discussed in Chapter 1, and identifies the modifications necessitated by 

comprehensive inclusion o f the redistributional dimension to such policy.

The redistributional findings show that reinterpretation o f the failure o f EU gender equality 

policy to achieve transformative change in the gendered European labour market is necessary. 

With regard to redistributional policy discourse and implementation, the primary failure was 

that the EU made no move towards using redistributional policy as an instrument for the 

promotion o f gender equality in the EU labour market, in the way that it did for other policies. 

Having failed to utilise the ESF as a gender equality policy instrument, the second EU failure 

was to remain ineffectual with regard to the option o f ensuring gender equality within 

redistributional programmes. Partial policy implementation and the minimalist construction of 

implemented policy have been identified as key explanations for the lack o f impact of 

redistributional equality policy, and the consequent negative effect o f allowing the ESF to 

remain a force for the reproduction o f the gendered European labour market. It has also been 

shown that redistributional equality policy contained more straightforward potential for the 

application o f effective sanctions than the regulatory, given that the Commission had the power 

to reduce ESF funding to member states for non compliance with equality requirements.

These failures are the more important, given that, overall, the redistributional equality policy 

has been a consistently expanding aspect o f EU social policy, even during the 1980s phase of 

overall regression in such policy. Yet the period o f stagnation for EU equality policy during the 

1980s was more accentuated in the redistributional than the regulatory dimension. The 

implication o f this is that the long period o f stagnation and even regression in redistributional 

equality policy was a double failure, i.e. an exaggerated form of the general regression with 

regard to equality policy o f this period, as well as a retreat within the one expanding overall 

social policy field.

In addition, the significance o f EU redistributional equality policy failure was greatest in those 

countries which had the most patriarchal gender contracts, and therefore, the greatest need of
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external equality initiatives, i.e. Ireland, Spain, Portugal and Greece. The failure of EU 

redistributional equality policy had particular importance for women in the peripheral member 

states, whose national training programmes were significantly funded by the EU because of the 

regional requirements. Yet the ESF was an important force for the reproduction o f the gendered 

labour market in these member states, through its andrarchic (by default) regional and youth 

priorities. In the case of Ireland, we have seen that this reproductive impact o f the ESF was not 

challenged until the early 1990s, when internal gender contract change coincided with new 

equality developments emerging at the European level.

At the level o f meso theory, the redistributional findings show that a stronger emphasis needs 

to be placed on the role o f the EU with regard to the non implementation o f its own policy, 

whether through the ESF as a form of positive action or, at a minimum, through enforcing 

gender equality within the ESF. The redistributional findings also highlight the inconsistencies 

between gender equality policy and various other EU policies, most especially those on 

peripherality, on youth and on adult unemployment. These inconsistencies have different 

implications in different member states, with the peripheral states being those most affected by 

the failure to combine gender and regional requirements effectively, and by the low priority 

accorded to gender equality policy as compared with other policies. The effect o f such 

inconsistencies has been negative, in that it allowed the ESF, for the twenty-five years under 

consideration, to remain a form of positive action for men, thereby accentuating rather than 

changing the asymmetrical gendered European labour market.

Overall, EU redistributional gender equality policy can be theorised at the macro level as 

demonstrating the resistance o f European patriarchy to the pressure for gender contract change 

exerted by second wave feminism. While gender equality was introduced into redistributional 

policy in the early 1970s, and was maintained as an aspiration and a policy through the entire 

period under investigation, its interpretation and implementation display a clear lack of 

seriousness about equality as a principle or a policy. I would argue, therefore, that 

redistributional equality was a rhetorical concession to feminism’s demand for change, but that 

the EU failed to turn that rhetoric into an effective policy within its own social policy 

instrument. Thus European patriarchy, entrenched in all the EU institutions at every level 

throughout the period 1971-97, was able to reduce the apparent gains o f the 1970s into 

ineffectual tokenism, and displayed similar tendencies, with some minor modifications, when a 

second period o f apparent change occurred between 1993 and 1997.

Therefore, with regard to macro theorisation o f EU gender equality policy also, the 

redistributional findings demonstrate the need for modification. We have seen that the
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dominant theoretical perspective is one o f dual systems theory which gives equal weight to 

both sides o f the dyad o f EU supra state gender contract/member states’ gender contracts. It 

was hypothesised that full consideration o f the redistributional dimension would alter this 

theoretical frame.

Clearly, it would be no more satisfactory to create theories based solely on the redistributional 

than it has been to prioritise those based mainly on the regulatory. But a new synthesis is 

required which combines both into a more holistic theory. The findings o f this dissertation 

show that this theory is likely to shift the balance within current theories, as between the 

gender contract o f the EU and those o f the member states as major explanatory factors. Overall, 

the required modifications to both the meso and macro level theory o f EU gender equality 

policy move in the direction o f emphasising the role o f the patriarchal EU supra state more 

strongly, both as an explanation for policy failure and as the locus o f the power to render policy 

effective and transformative. These findings, therefore, move the macro theoretical explanation 

for the failures o f EU gender equality policy more fully towards the EU gender contract.

REVISITING MAJONE

This dissertation did not aim at comprehensively testing Majone’s model o f general EU social 

policy, but rather used it as a template in a process o f testing EU gender equality policy theory. 

However, the findings o f this research have some implications for the model. They affirm 

Majone’s argument that social regulation is the more important and effective dimension o f EU 

social policy, and cast doubt on Anderson’s counter argument that redistributional social policy 

will provide the basis for an entitlement-based European social citizenship. In gender equality 

policy, 1971-1997, we have seen that the redistributional dimension was largely ineffective, 

despite its potential for promoting transformative change in the gendered European labour 

market, especially in peripheral member states such as Ireland. This failure, however, cannot be 

attributed simply to the two main factors identified by Majone, which were limited budgetary 

resources and diversity o f member states’ systems. Rather, it was due to a consistent failure by 

the EU to implement and enforce its own policy, and thus to the resilience o f the patriarchal 

EU gender contract, despite pressure for change. This finding highlights the need for 

development o f M ajone’s model to take account o f structural resistance within the EU itself to 

some aspects o f EU social policy.
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CONCLUSION

This dissertation has confirmed the initial hypothesis, derived from M ajone’s model o f EU 

social policy, which postulated that full incorporation o f the redistributional dimension into 

analysis and theorisation o f EU gender equality policy would change current understandings of 

such policy. Through a comprehensive and detailed analysis o f EU redistributional gender 

equality policy between 1971 and 1997, both at EU level and within one member state, it has 

been shown that the trajectory o f the redistributional dimension differed sufficiently from that 

o f the regulatory to throw new light on aspects of the current theorisation based on regulatory 

equality policy. Most especially, the importance o f European patriarchy is highlighted, and it 

was concluded that existing dual systems theory must be rebalanced in the light o f these 

findings.

The redistributional dimension shows the complex history o f both change and reproduction in 

the European gender contract under the impact o f second wave feminism. It demonstrates the 

successes o f feminism in certain phases and its failures in other phases. It emphasises 

contestation and politics, with this picture o f regression as well as progress. It thus also 

highlights both the resistance to change which was mounted by EU patriarchy, and the diversity 

o f European feminism as a social movement. In this way, it suggests a number o f areas in 

which further research is needed before the EU gender contract renegotiation o f the last thirty 

years can be fully understood. These are as follows: research into the underlying structural 

changes in European society which might explain both the successes and failures o f second 

wave feminism; the relationship between gender equality policy and other EU policy fields, 

and the nature o f second wave feminism at the EU level. Each will be outlined briefly.

Firstly, we have seen that analysis o f the history o f this policy field over the period 1973-97 has 

identified periods o f both stasis and o f change in these overall patterns, and that there were 

common denominators to each. So, the two periods o f policy change and development, were 

periods o f relative economic prosperity within the EU economies; o f momentum in the 

European integration process, with that momentum raising issues o f legitimacy; o f feminist 

activism and strength. In contrast, the period o f stasis in this policy field, which began in the 

late 1970s, continued through the 1980s and, to a lesser extent, into the early 1990s, was 

characterised by the opposite contextual factors, i.e. recession, economic crisis and high 

unemployment; stagnation in the European integration process, and a decline or even collapse 

in second wave feminism, along with the emergence o f counter feminist movements. These 

patterns merit further research.
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Secondly, before complete theorisation o f EU gender equality policy is possible, gendered 

analyses o f all EU policies must also be undertaken, and their interactions with equality 

policies understood. This thesis has done so for EU redistributional policy relating to training 

and implemented through the European Social Fund. But this is only one among many relevant 

policy fields, both social and economic.

Further research is also needed with regard to second wave feminism and its impact on the EU. 

Such research needs to focus on supra state feminism, on femocrats within the EU institutions, 

and on the autonomous social movement. In particular, more research is needed into the 

various elements o f supra state feminism within the European institutions, their interactions 

and detailed policy outcomes. We have also seen that research is needed into the autonomous 

second wave feminist movement as it acted at the EU level, in relation to class, to peripherality 

and to other divisions between women.

At this stage, in advance o f such comprehensive further research, and on the basis o f the 

findings o f this study, it is possible to state that the story o f EU gender equality policy is one of 

inconsistency and o f unrealised potential. At times, the EU played a pioneering role in this 

policy field and promoted positive change. But its overall record to date has been one o f falling 

far short o f its own declared aspirations. Above all, the validity o f this critique is demonstrated 

by the fact that, for more than 25 years, the EU permitted its own main independent social 

policy instrument, the ESF, to function as a force for the reproduction o f the gendered 

European labour market, while proclaiming gender equality principles and equal opportunities 

goals. That it did so most especially within the peripheral member states, in which women’s 

labour market position was particularly weak, was a further strong indicator both o f its lack of 

good faith with regard to gender equality, and to the well being o f its vulnerable female 

citizens, and o f the impact o f the gender deficit in European democracy on policy as practised.

Thus the renegotiation o f the European gender contract since the emergence o f second wave 

feminism has not been a clear movement towards an equal status contract, as might be expected 

from Hirdman’s theory (1994). Rather it has sometimes more closely resembled the move from 

private to public patriarchy suggested by Walby (1997). However, the final result o f this long 

term process is not yet clear, and full theorisation is not yet possible. This dissertation has 

contributed a new part to the incomplete picture; other pieces o f the jigsaw can only be added 

through future research.
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So chronologically:

e. Justification for policy

3. Discourse

a. Dominant

b. Subordinate

4. Overview of period

1. Actions

law

mainstream finance 
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2. Construction of gender equality in training policy

3. Discourse

Summary re proposed periodisation:
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