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Introduction

This memorandum is mainly a loose collection of papers, in
no particular order, pertaining to the Irish unemployment problem. We are
very conscious that, if it is to be published at all, it will require drastic reduction,
reordering, unification and revision of text. The problem is, however, sc ‘
urgent and important that we have dec':.ided o include it in its present imperfect
form in the ESRI Mem‘orandum Series, for reference by our colleagues who may

be studying the problem, as we hope they are.

Our main thesis, first advanced in ESRI Paper Nd. 52 by Geary
and Hughes in 1970, is that the endemically large Iri‘sh unemblcy‘ment problem
must be tackled directly, i.e. by the creatioﬂ of jobs the main purpose of which
is noé economic but to put the unemployed to work. All due regard will be had,
of course, to social usefulness and eifiéiency in the selection of tasks to be
tackled, from the vast number 'possible. An Authority should'.be created for this’
purpose, endowed with funds @nd discretion as to their deployment) on an immensely
larger scale than in the past. As unemployment is largely causéd by an excess
labour pool of unskilled, special attention should be devoted to'training and
education. If, in consequence mainly of the recent great increase in the marriage
rate, there are indications of larger numbers annually seeking jobs than can '
econo.nically be absorbed at home, regard should be had to the desirability of
emigration; such emigration would be very different from what it was in the past,
in that emigi'ants would be properly trained,their interests officially recognised

and looked after at home and abraod.

These matters are dealt with in Chapters 1 and 7. .Ireland's
pasé experience with employment schemes, the fruit of studonf two unpublished
govern:hent commission reports which luckily became available to us) is dealt
with in Chapter 2. Recent experience Wwith employment schemes in some
other countries will be found in ‘Chapter 3, mainly derived from material kindly
made available by the ILO and the OECD. The studies reported in Chapters 2
and 3 are perhaps as valuable for indicating what not to do in future schemes

e

as the contrary.

Chapter 4 contains the results of two surveys, one a pilot
conducted by ourselves, mainly dealing with attitudes of the recent unemployed
in Ireland, the other the results of a survey conducted by the National Manpower

Service. The principal result of our pilot survey, admittedly on unconfirmed
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statements of the men interviewed, is that most of them wanted work and were
prepared to work at jobs of lower status than they were accustomed to. This
attitude is contrary to the common bellef that recent increases in unemployment

pay have made the recipients work shy on a large scale.

The so-called ';simple" model in Chapter 5 is little more than
a chart showing that in the period 1958-73 the increased rate of volume of output
in non-agriculture was ?ccompanied by a vistly greater rate of volume increase
in gross domestic fixed capital formation and a very small rate of increase in

number at work in non-agriculture. This chart is our main reason for our

" suggesting that economic development alone, on the scale which we can afford,

will be unlikely to bring about a sizable reduction in the number of unemployed,

-though, of course, economic development is good for itself.

The main showing of Chapter 5, which we describe as "dismal'""

. is that of the elaborate COMET model, prepared for EEC countries on data for

approximately the years 1954-71. COMET shows that the Irish rate of unemployment

. is expected to increase from 7.2 to 16.5 per cent bet“}een 1973 and 1980.
- Admittedly the model does not "work" very well by reference to Irish data in the

computation years of 1958-71. Nevertheless the alarming result is unlikely to
be contradicted by a better-behaved modgl. COMET, however, does not take the
poésib’ility of emigration into account. This result is the principal reason for our
believing that anything like full employment at home with the next decade is most
unlikely without the safety valve of emigration.

Wé are indebted to the ILO for making available tous, on a
short mission, the distinguished sérvices of Dr Emile Costa. Dr Costa produced
in general lines what we regard as an excellent scheme for I}'elahd which we give

without comment as Chapter 6. It will be seen that Dr Costa's scheme will cost

something like £70 million net a year: "hence our earlier remark in this introduction.

that expenditure must be on a far-larger scale than heretofore.

)




.L L

]

te.

Chapter 1, The Setting of the P-roblem

Prefatory

It used to be a cliché in demography that in most mte
national comparisons Ireland's situation has been exceptional. One need
only cite our low marriage rate, high fertility rate, high eraigration rate,
resulting in a declining population over the past century and in the fact
that the ratio of number of Irish-born domiciled abroad to the population
of the mother country is one of the highest in the world. Emigration has
also been responsible for the low proportion of the population in the active
ages 15-64, resulting in a dependency ratio of 73 (1971) compared with
54-59 (ca. 1971) for other EEC countries [19]. 1t goes without saying
that, with a GNP per head about one-half of that of most of our EEC part-
ners, a considerable constraint is imposed on the level of socxal security
or indeed any kind of public payments we can afford.

Of greater relevance is the fact that in 1971 Ireland's per-

. centage unemployed was by far the highest in Europe, twice as high as the

next in order in EEC [15]. At the Census of Population of April 1971 when
the out-of-woric numbered 65, 000 the percentagss were as follows:

{ala.
S

" _Total  Total
B _excl. AFF
Unemployed a.s percentage Off' _ |
(1) - Total employee class | j 8.1(7.2) | 7.0 (6.3)
" (if) Total gainfully occupied 8 @) 6.3 (5.4)

The figures in brackets are those of the previous CP, five years b'efore,'
showing that economic expansion since then has been accompanied by a
‘small, but significant, increase in the unemployment rate, Clearly, Ireland
would make a better international showing under concept (ii) which,
however, is open to the objection that it takes no account of under-employ-
ment in the non-employee class, mainly farmers and working members of .
their families. In-1971 gainfully occupied in AFF in Ireland formed 26 per
of total gainfully occupied and in AFF 82 per cent were non-employees.

! Excluding agriculture, forestry, fishing.




There have been remarkable changes in the last two
decades. Perhaps the most heartening is that the marriage rate, prac-
tically unchangzd at 5% per 1, 000 for a generation up to and including
the year 1965, has moved to nearly 73, almost a demegraphic revolu-
tion in the few short years since. The net number of emigrants, 43, 000
a year as recently as in the decade 1956-1961, has been reduced to 17, 000
in 19051~1966, further to 12,000 in 1966-71, and to a net immigration in:
1972-1973. The result has been that, with a sizeable natural increcace,
the population has begun to rise, slowly but significantly, after practical
stagnation during the half-century before. We shall draw inferences from
these fundamental changes later which, if sometimes less than positive
proof, are esscntial for a hypothetical background to what we conceive to
be right thinking on this problem of reducing the human and financial was-
tage in carrying perpetually large numbers of unemployed.

Since 1961 (and until very recently) the unemployment
rate, at 6-7 per cent, has been at a lower level than previously: from
1947 fo 1961 the seasonally corrected quarterly rates oscillated between
7-10 per cent [7]. The unprecedentedly large economic advance since
1969 has had little impact on the size of the labour force, almost constant
at about 1.1 million, a sizable fall in agricilture being almost exactly
balanced by a rise-in non-agricultural economic activity. Having regard
to the fall in emigration, casting more job-seekers on the labour market,
it is remarkable that the unemployment rate is so low, compared with the
past. However, our {nitial supposition is that it'is still intolerably high.

~ Sources of Statistics T ' RN I

_ _ Regular sources of official statistics of unemployment
are the Live Register (LR) and the Census of Population (CP). The LR
statistic§ compiled by CSO from returns supplied by local offices of the
Depar{ment of Social Welfare, are published in various detail from weekly
to yearly. 2 They are, of course, the main source of current information
on unemployment. The CP statistics are available only for a 'single date
every five years but they are sub-classified in considerable detail. Statis-
tics from both sources have often been critically compared (e.g. [7] /187 )
but this aspect need not concern us much here. It may suffice to state that
the great majority of unemployed register at the local offices because they
have a financial inducement to do so and not primarily because they are
seeking work, though refusal to accept a suitable job would be a disqualifi-

* cation for payment. This means that most of the unemployed not entitled

to benefit are not included in the LR. These exclusions include most young

people (aged 15—1'1) seeking their first job, endemically a problem category
in Ireland because the number is so large. The CP statistics are probably

of better quality than those of LR, especially as regards place of residence
and classification into occupation and industry, and have been used effec-

- tively for level and trend comparisons over intercensal periods. In favour

of such procedures is that, broadly speaking, there is a measure of constancy
over short periods in the characteristics of the unemployed: the story at
a single date tells the story of many dates near it,

2Media of publication of LR data are the Trend of Employment and Unem-
plovment (latest for 1973, Prl. 4375), the quarterly Irish Statistical
Bulletin and current leaflets.




Though they differ in numbers in different categories
(e.g. industries), total numbers on LR and at CP of males and females

 at near Census date usually agree fairly well [7 , Appendix ].

Statistical Analysis
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Statistics from both principal sources have fairly.xr ecently
been analysed in considerable detail (by one of us amongst others)
there is no need to repeat, or even to try to extend, these analysis here.
In what follows we shall simply describe the principal relevant results of
these researches with as little recourse to actual figures as possible.

Since the principal offi¢ial panacea for reducmg unemploy~
ment is economic development, in the comment that follows we have to
consider very general relationships between economic and social variables,
not only proven but speculative. The question here is: is this "indirect"
approach likely to create full employment (however defined) in the reasonably
near future? If this is so, obviously it is the choice which should be made
to solve the unemployment problem, the problem of optimality arising only
in regard to choice and location of economic activity. If not, we cannct
exclude the possibility of a revival of emigratiun, though the latter term

" may come to be regarded as a misnomer (carrying, as it does, a trail of

bitter past associations in this country of relatively largest emigration in

the last two centuries) and the word mobility as more suitable urder EEC
conditions; and ultimately the word might be qualified by "external". The
modern fashion tends to be for industry to come to neople instead of vice
versa. The Irish, with their traditions, may be less reluctant to move than
most and, environing conditions being favourable, be able to take advantage of
better wages elsewhere in EEC than in Ireland. Certainly, such migration
cannot be ruled out as a part-solution. We may here remark that the optimal
solution of the Irish unemplgyment problem will probably 1nvolve a mixture

of the: several approaches,

The Present Recession

. Writing in April 1975 the LR is a little over 100, 000, a
33 per cent increase on its level.twelve months before. In planning this
paper we decided that we could ignore this recession and regard our problem
as that of reducing the customary level of 60, 000-70, 000, and disregard the
presentday LR as unrepresentative in age, sex, employment etc. of regis~
trants. Now we are less sure, How "permanent' is this 100, 000? With
the very high level of incomes ruling, tangible capitalisation will be encour-
aged with reduction in the labour - to - capital ratio. Has the recession,
coupled paradoxically with rapidly increasing money wages, hastened the
approach of the Leisure Age? For the present, however, we ignore this
recent high level of unemployment.

3 See [7]and[24] .

4 We resume the study of Irish emigratxon in its relation to unemployment
later. ~
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Female Unemp_loyed

.

The problem of lowering the female LR is very minor
compared with that of the male LR. At CP April 1971 women constituted
26 per cent of the labour force of 1.1 million per cent amongst non~
agricultural employees. A survey conducted by Walsh and O'Toole[22_7
fn 1972 showed that married women's participation (in LF) amounted to
15.3 (part-time 9.6, full~time 5.7) per cent. Ireland's full-time rate
of 5 per cent is in marked contrast to the some 30 per cent quite common
in Western Europe [22], a contrast obviously related to the far higher
fertility of marriage amongst Irishwomen, hence with greater commitment
to household duties, still, it is expected that the low Irish percentage will
increase. ’

On average in 1973 the number of females on the LR num-~
.bered 12, 000, or one-sixth of the total number on the LR, At CP April
1971 the female rate was 3.8 per cent, less than half the male rate of
"10.0 per cent. A rate of 3.8 per cent might be regarded as "full employ~
ment" in Irish conditions, Of course, it will be borne in mind that a
- . .vagueness attaches to any definition of female unemployment because many
of those angaged in "home duties" would e "able and willing" for paid
~employment if pay and other conditions were right. Even at CP 1966 only
6 per cent of married women described thumselves as in the labour force,
nearly the same as the foregoing 1972 survey figure for "full-time partici- .
pation" but ignoring the 10 per cent part-time participation.

Age of the Unemployed

...In September 1973 men ageéd 50 or more on the LR in towns
were 34 per cent of the total, a percentage which did not vary much in the
five years previous[[17]. To answer the question "are unemployed persons

" "“oldeér than those gainfully occupied"? -recourse must be had to CP.

Table 1.1 shows that, corrected for occupational distribu-
tiomrmen on the LR are appreciably older than the generality, the phenom:znon
" i{s less marked than one might have 2xpected. The problem, the relief of

unemployment, is by no means confined to the elderly, Comparison of the

Table 1.1: Male unernplbyed classified by age April 1971, actﬁal and
hypothetical, including and excluding AFF

Age group (%)
15-20 | 30-39 | 40-49 | 50-59 | 60+
Total ~ : S
Actual 28,0 . 14,0 ' 17.1 21.8 19.1
Hypothetical 31.6 7.1 - 18.3 18.6 14.4
- Total (excluding AFF) - o ‘
Actual 30.8 14.9 16.9 20.2 | 17.2
Hypothetical 35.3 18.1 18.2 ; 17.5 10.9
Basic source: CP 1971
Note

The hypothetical percentages are those that would be found if the numbers
in the diffcrent occupational %ro'ups amongst the unemployed were age-distri-
buted as in the GO male population. .




foregoing CP statistics may be made with those of LR. The latter relate
to UB and UA claimants residing in towns in September 1971 which are
. compared with actual (excluding AFF) in Table 1.1 in April 1971

Aged 15-29 Aged 50+

\ %. %
LR - 35.7 324
cP 30.5 37.4

Men describing themselves as out-of-work at CP are older, on average,
than those on LR, possibly because of ineligibility of older men, though

out-of-work, for unemployment payments. Another inference is that the
problem may be more age-oriented than indicated by LR statistics.

B. M. Walsh[24], regressing the proportion of the
urban male LR in each age group on (i) non-agricultural unemployment
rate (ii) n~t emigration rate and, (iii) linear trend in the 19 years 1954-1972
found highly significant results for age groups over 21, Expressing the
coefficients for (i) in mean elasticity form, he finds elasticities ranging
. regularly frona .57 for ages 21-24 to -.81 for ages 60+. He infers that
Y35 the unemployn’nent rate falls the proportion of younger men on the LR
tends to fall .. At the other end of the scale, as the unemployment rate
falls, there is a fairly pronounced rise in the proportlon of male LR con~
sisting of those aged 60 and over"

CP April 1971 shows that when the general male un-
employment rate was 10 per cent, the rates for all four young age groups
from 14-19 to 35-39 were much the same at 7-8 per cent; the rates
fncreased sharply and regularly from 8 per cent for ages 35-39 to 25
per cent for ages 65-69. If these figures show the age-effect more empha-
_tically'than previously, clearly the rates for young men are formidable.

Duration of Unemployment

Unemployment i{s specially severe in Ireland for those
who experience it at all. TUE shows that in September 1973 the average
number of weeks of employment obtained during the previous twelve months
was 12, the lowest figure for the six years 1968-1973, for which the average
was 14 weeks, i.e. men on the LR spend one-quarter of each year at work
and three-quarters idle. Further, the number of weeks employment does
not vary so much with age: in September 1973, while it is true that the
under 21's got 16 weeks work, all other age groups from 21-25 to 60-65
ranged from 10-13 weeks.

From a different éngle in November 1973 almost exactly
half the males and 45 per cent of the females on the LR were in contmuous
registration (i. e. out—of-work) for a half—year or more,’



o ' When one studies the table of the percentage of regis-~

' tered unemployed males who had no work during the previous twelve
months one is immediately struck by the great rise between the years
1968 and 1969, cbviously due mainly to the increase (in 1968), in duration

i of payment of UB from six to twelve months. From ages 25-29 to 60+.

N the percentage increased rapidly and regularly from 18 to 46 in September

1972,

In a very interesting scction of his paper Walsh{24]
showed that in 1972-1973 the probability for males of remaining on the
LR for at least three months averaged .60 compared with .39 in 1966~
1967, six years before. The male probabilities for remaining on LR for
twelve months or more nearly doubled in the six year period, from .14
to .23. The female probabilities showed the same upward trend, but at
a far lower level, .

This sharp upward trend in the propensity to remain
" for long terms on the LR we assume to be mainly due to the rise in unem-"
~ ployment payments, proportionately much greater than in incomes which
we discuss later. Walsh[24] calculates that in 1974 an unemployed father
of four would have a net income equal to 88 per cent of average net indus-
T "trial earnings as long as he qualified for UB (which qualification period,
to repeat, has recently been extended from six to twelve months) and equal
to 48 per cent when he was on UA. " This contrasts with the 32 per cent
estimated by Geary and Hughes £7] for total payments in December 1967
of non-agricultural UB and UA in relation to earnings which the workers
concerned would have received had they been employed. It will also be
borne in mind that unemployment payments are not taxable and that the
unemployed also receive children's allowances, if qualified.

e

o c——————

That, humanly speaking and in no censorious spirit, leisure
has become so profitable, clearly the problem of setting the unemployed to
work is exacerbated. - '

Regions

Amongst the eight regions into which TEU presents the
LR statistics, the non-agricultural unemployment (NAU) rate, for Dublin |,
(Dublin Co. Boro' and Dun Laoghaire Boro') is by far the lowest. Geary
and Hughes [7 ] remark on what they term the "staircase effect' of the
regional unemployment rates.. This means that the annual regional rates
(in the period 1950-1968) follow each other closely with Dublin nearly always
lowest: the economic level and trend in this small country is pervasive.
These authors also show that the eight NAU rates are rcasonably consistent
with six socio~economic indicators, e.g. percentage population in towns
and average employee income. chress{on of net emigration rate on the NAU
rate for the intercensal period 1961-1966 was ec ==9,35 +2.57 u, with
r = .88 significant (P = .01) with d.f. ='6.

When Walsh [[247] regresses the annual NAU rate for each
region on (i) the annual NAU rate for the other seyen regions and (ii) linear
time trend during the nineteen years 1954-1972,R" is never lower than .87
and DW's are indicative of residual independence. He finds that the high
slope coefficient associated with the region Ulster (part of) (with a compara-
tively high NAU rate) suggests that this region experiences greater amplitude
in its cycle than is true for the rest of the country. Walsh concludes from this
= o part of his analysis:- » . :

- . . i - o ..




"This is serious evidence of a growing regional imbalance
between labour markets, and suggests that cither manpower
policies must be directed to encouraging labour migration
into Dublin and Munster, or that more vigorous efforts
must be made to encourage industries and services outside
Dublin and Munster."

He asterisks this conclusion with the remark "The recent announcement of
some large-scale industrial projects for the North Connacht region may aiter
the situation dramatically.! The date of his paper is October, 1974.

Occupation and (Normal) Industry . i

The large wealth of data available in these regards from.
both CP.and LR are perhaps the best indicators of the circumstances of the
. unemployed, tu be taken into account in any schemes for alleviation. In the
comments following attention is ‘confined to the male NAU.

Geary and.-Hughes remark '"Non-agricultural unemployment
in Ireland would scarcely be the major.problem it is were it not for its '
chronic magnitude in three very large [ unskilled]Joccupational groups". The
three groups are (i) builders'. etc. labourers, (ii) road ete. labourers and
(iii) general labourers, practically all male. These are termed Depressed
Occupations (DO). ' :

At CP Aprii 1971 together they accounted for 20, 000 nut of'
a total of 43, 000, i.e. not far short of one-half. Their unemployment rate
(i.e. as percentage of number of employeces at work and out of work) was 24.7
compared with a rate of 5.6 for all other male non-agricultural employees,.
f.e. a ratio of 4.1. The general male NAU rate was 8.6.

No fewer than 91 per cent (CP 1966, Vol. VII) of DO's (at
work and idle) ended their education at primary level and one must surmise
that DOs contain many of that near 50 per cent.of primary level children who
(ca. 1963) left without completing the course.

Geary and Hughes estimate that about 2, 000 young men enter

DOs every year, It is true that, as Hutchinson [10 Jshows, many DO entrants
fmprove their employments in their subsequent career Odyssey. The majority
don't. There is obviously a vast social waste in this recruitment (raainly from
under-privileged homes) to relatively poorly-paid (an entrant should reckon on
only 75-80 per cent annually of the low stated pay) and probably unpleasant

- duties. The emotional rhetorical question in /9 Jstands "How many geniuses
are lost every year amongst the 2, 000?"

A miti'gati'ng circumstance, also relevant to this {nquiry,
ifs that one-third of those in DOs live in households with agricultural land [7]_.
Many of these people therefore have a modest sufficiency, making them less
inclined to seck better work. :

5 Not including male agricultural labourers out of work (April 1971), numbering
10, 000 or 28,8 per cent.

y
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The LR statistics are also analysed by industry. From
what has gone hefore we are not surprised to find that in the Constructicn
group of industries the rate (14 per cent on average in 1973) is twice as high
as the general average. It is obvious that any serious attempt to reduce un-
employment must concentrate on (i) General building and (ii) Other construc-
tion (roads etc.), and/or reduce the numbers engaged in them,

Using CP April 1966 statistics, Geary and Hughes. showed
that, out of 184 industries, 79 had rates less than 4 per cent unemployed,
which industries accounted for 42 per cent of the non-agricultural GO. The
proportion of persons GO in industries with less than 2 per cent unemployed
(in 1966, the conventional percentage for indicating'full employment") was 19
per cent.

Reverting to LR, there is a strong cyclicdl similarity be-
tween the trends ‘in the unemployment rates ‘in eight broad industrial groups,
a fact of considerable importance in considering the extent to which the future
trade cycle can be relied on to reduce the unemployment rate autonomously.
If we succeed in reducing the rate in Manufacturing, will reduction follow in
Construction, Commerce etc? Geary and Hughes, using annual data 1847~
1967 inclusive found generally high c.c.s. Letween Manufacturing and six
of the seven other major groups, not only using absolute rates as data but
the far more testing year to year changes. ’

. B.M. Walsh carried the industrial analysis still further

{n regressing the unemployment rate in each of eight broad industrial groups
on trend and the general non-agricultural rate excluding the dependent variable
group, usmg annual data for the more recent period 1954-1972. He finds high
values of R? (none less than . 54 the highest Commerce .91 and Services

.86 and concludes)~

"Construction is a very major contributor to the national
unemployment problem, and the fairly significant negative
trend in this sector is the most encouraging showing [ of
his Table 15]. On the other hand, the significant positive
trend in such important sectors as Manufacturing and
Commerce indicates that these sectors have experienced
an upward trend in their unemployment rates relative to the
national average", .

As to the latter part of the comment it may be noted that Walsh's data extend
to the not-so-good years 1968-1972, compared with those of the Geary-Hughes
analysis, Walsh makes the following important comment as a result of his
consideration of the Construction industrial group:-

.. .the Government's capital programme, which is a major

factor in this sector, has not been used in a counter cyclical

fashion, but has rather tended to aggravate the cyclical fluc-
. tuations in the rest of the economy".
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Emigration

All researchers have linked emigration with uncmploy~
ment. Ilappily nowadays emigration is a less emotive subject than it was.
Geary recalls his coming in for adverse public criticism in the 1930's when

- he showed that emigration in the 100 years before had more of the character

of a "pull" (to other countries) than a "push' (from under-development at
home) and that a large increase in populahon (i.e. to anything like the
politically sacrosanct pre-Famine 83 million for the whole island) by the end
of this century was most unlikely[5]. Scarcely a vestige of this public attitude
remains, possibly because of the diminution to vanishing point in the most
recent few years of net cmigration. ‘ :

This diminution, coupled with the greatly increased
marriage rate, in a.short term of years is a most remarkable phenomenon.
It means that possibly for the first time in Irish history a majority of young
people have come to believe that they could make a career in Ireland. Such
a sentiment is, of course, to be welcomed, but it can also exacerbc.te the

problem of fmding work at home.

Since we regard emigration (which as was 1ndicated earlier

~———weprefer to"¢all "mobility" ") as one of the choices open as a partial soluticn

of the unemployment problem in certain circumstances and as we consider
that much of the public thinking at present on the sub]ect is wrong, as being
too influenced by traditional attitudes, we make no apology for dealing with it .
here at some length and depth.

. A generation or so ago quite respectable academic opinion
argued that, if the cost to.the mother country of rearing an emigrant was
£20, 000 a year, a country lost £20 million a year if 10, 000 emigrated. Yes,
as simple as that. Geary now reads his attempted refutatanGJ(on ethical
and economic grounds) with someé embarassment,- pleading anger and outrage
when it was written. He now admits that there can be circumstances ia which
the initial argument is justified but overwhelringly he maintains his original
opinioh,

He did not then realize, as he has since, that this ''value
of an individual" (in money or other terms) is the most fundamental social
problem of our time. It cannot be left out of account in any consideration of
welfare, of which our unemployment problem is one aspect. The problem is :

.is the interest of the State or the Individual paramount? These interests

may be in conflict.

From the iriewpoinl: of the State, eximigration may have good
and bad effccts and these may be different at different times., For instance,
it may relieve the State of- a costiy burden of mendicancy but leave it with
an undesirably high dependency ratio; there are lots of other reasons for
and against.

‘ We speak of the "interest of the Individual" in no absolute
sense, We mean what the person judges to be his or her interest, in which,
of course, they may be quite wrong. But are they wrong? Of course they
sometimes are, But I am more likely to be right as to my own interest than
is the State, however paternalistic - we usé the term in no pejorative sense.
In a free society the individual has the right to be wrong when he'is breaking -
no law, human or Divine.

Geary (with M. D. McCarthy [3]), referring specxfmally
to emigration, wrote "The Irish man's reaction to his environment has always
been not only intelligible but intelligent", and he sees no good reason to
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modify this view. In the same source these authors remarked that,

defining the Irish Race as the home population and emigrants since the
Famine® and their descendants numbering perhaps 15-20 million including
home population (all Ireland, when they wrote) of 41 million, this population,
having regard to the countries to which the emigrants went, had a very sub-
stantial rise in the real stezndard of living per head whereas if compelied

to remain at home would have the lowest standard in Europe, as it had pre-
Famine.

Some of the foregoing views may be regarded as ideo-
cyncratic and we have no wish to insist on them. What we do maintain,
with all the emphasis at our command, is that in this rap1d1y changing
society, emigration, unemployment and every other social problem should
be given a new look untrammelled by traditional thinking. Prior to Indepen-
dence (in 1921) this thinking was all political, and revolutionary political
thinking is always biased, over-simplified, and often plain wrong. Even

if right, it has now little or no relevance in this changed society.

From the world point. of view the Irish propensity to
emigrate temporarily or permanently is a positive good, if only on balance
of good and {11, like everything else. It is so deep in our tradition that
thoughtless curbing of it may be harmful. In the Sth century the monk
Strabo, thinking about the arrival of the Irish monk Sedulius "whether it was
dread of the Danes or simply ...'the Irish fashion of going away' that brought

him to Franca", Push or pull nine hundred years ago!

Nearly all young members of our Instltute most of them
honours graduates in the social sciences, now leave Ireland for jobs or
further study, or planto leave. That so many are acceptable by foreign
organisations of higher learning is gratifying. Many have settled down abroad.
In the other direction, the number of foreign professors and studen*s coming
to reside in Irelznd is increasing.

Within Ireland, and no doubt everywhere else, the volume
of migration is strongly relaied to degree of education reached, highest for
third level, lowest for primary. Surely it is in the interest of social efficiency
that this professional mobility should obtain amongst nations. The higher the
specialized skill the greater should be its mobility, on a world basis.

Relation between Emigration and Unemployment

The number of persons born in the Irish Republic residing
in England and Wales in 1966 was 674, 000 equivalent to one-third of the
population of the -home country aged 15 or over. This extraordinary showing
as between politically independent countries,. naturally raised the question:
does the Republic behave in the unemployment-emigration relationship as if
‘it were a region of Britain?

To answer, Geary and Hughes [7] studied the relationship
between the average rates of unemployment (u) and of net emigration (e) of
insured persons in seven British regions in the five years 1962-1966. The
regression was:- ' )

ec = ~0,7684 + 0,426 u

6 The Famine of 1846-1848 was one of the worst disasters that afflicted any
people. It reduced the population of all-Ireland by one-half and its materiai
and psychological effects are still with us.
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for which r had the remarkably high value of .98, overwhelmingly signi-
ficant, even with only 7 pairs of observations. If this formula applied to
Ireland, the NAU rate for the years 1262-1966 being 5.8 per unit ( = u),
using the foregoing formula average annual net emigration would have

been 8, 500, rcgarded as a reasonable estimate of the net emigration of
non-agricultural unemployed, in annual average net emigration of 16, 000’

in the period 1961-1966. The authors therefore found that in its reaction
emigration-wise to unemployment, the non-agricultural unemployed behaved
as if the Irish Republic were a British region.

_ This would mean that part of the éxplanation of the low
emigration rates in the past few years is the depression in ‘Britain. Cne
infers that if the rate of recovery in Britain is greater than in Ireland,
migration to Britain will be resumed, in possibly sizable volume. As ECC
is also depressed but with a potential for recovery and advance possibly
greater than for Britain or Ireland, a future large migration to the Continent
cannot be ruled out of account. Such a move cannot be prevented, should not
be deprecated, but efforts should be directed towards making conditions for
migrants as good as possible, including training them properly.

No pne has studied the rclationship between unemployment
and migraiion more successfully than has B. M. Walsh[Z],] using single
equation regressions, with either variable as dependent. An equation
explaining year-to~year change in number of NAU (AUn) is as follows:~

AU, = 14.61 - 0.530E - 0.42 M +e,
(5.1) (5.9) (5.2)

E being non~agricultural employment, M level of net emigration, all num-
bers in thousands, regression period 1952-1966. For a A equation the
R? = .73 s remarkably high. One may be loubtful about the chain of
causation: _if /.\En can be regarded as 1ndica§ing change in production and
hence a causation variable, M is surely more the effect than the cause of

. change in numbers unemployed, f.e. AU _. This is the view taken in another

of Walsh's regressions (quoted, with refexr‘lence, in [167)

N, = 7.05 - 9.56 I o+ o3 Y,
(4.3) 4.3 Wy 6.1) U

N, net emigration as percentage of population aged 15-64, subscripts I and

B meaning Ireland and UK, W average real weekly earnings of industrial
workers, U annual average percentage of insured workers registered as
unemployed (excluding agricultural wc_J_Ekers in Ireland). This is statistically
a very satisfactory relationship: its R = .84 and if its DW = 1,37 is some-
what low, as indicating absence of residual autoregression (i.e. completeness
of relationship ), the cause-effect direction seems right, in the case of all
three variables involved.

Regarding the last relationship as an equation and taking
WI/WB as 0.8, (more or less realistic) we find that N, = 0 when U_/U_ = 1.8,
an annual ratio never obtained in the post-war period. It will be unréalistic
to leave migration out of account in any future consideration of lowcring the

‘unemployment rate.
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Full Employment

This condition has been adjudged by percentage unemployed.
The report on Full Employment of the National Industrial Economic Council
(NIEC) published in March 1967 proposed a figure of 2 per cent. Since then
there has been a lowering of sights, following a more realistic appraisal of
what is possible in Ireland. Almost independently in the Colin Buchanan and
Partners Report [[2 ] Geary and Hughes[ 7] B.M. Walsh [14] and the National.
Economic and Social Council (advised by B. M. Walsh) (NESC) assume 4 per
cent and S, H. Santell [16] raises the figure to 5 per cent.

The NESC [14 ] asked B. M. Walsh to make populatmn projections
for the period 1971-86 and to calculate the net increase in total employmeut
which would have to be achieved if full employment were to be reached by 1986,
on certain assuinptions about the possible behaviour of emigration, fertility,
marriage and participation rates. The Council prudently adds "It cannot be
emphasised too strongly that Professor Walsh's projections are not forecasts
of what will happen", a point stressed by Walsh himself in his-report appended
to the Council's. This figuring is merely a sensible aid to thought and to
planning.

As a pioneer in the field of projecting the Irish population by age

‘. ......and sex on various assumptions [5] Geary congratulates Walsh on his thorough-~
" ness. As Walsh's projection period is only 15 years from CP date April 1971,
one can have much confidence in his population results for 1986, especially

for ages 15 or over, for all these people were in existence and included in CP
1971, Hagzards attach to the projections of numbers under 15, number married,
participation and fertility rates. Walsh pays close attention to the past trends

in the multitude of rates involved in his projections. He presents his results

ifn the form of Low and High estimates. The range shown for 1986 mainly‘
reflects variations in assumptions made about emigration and participation rates.

The main result is that if the average redundancy rates (i.e. num-~
" ber of redundanmes each year as percentage of industrial employment) were 23
per cent (only half the rate obtaining in the last few years), the gross number of
new jobs required would be of the order of 375, 000 to 420, 000 ~ or over 25, 000
a year, Is th1s possible?

1

In this connection regard must be had to the activities of the Indus-~
trial Development Authority (IDA) which, under the Minister for Industry and
Commerce, has national responsibility for industrial development in Ireland.
‘Mention should also be made of the Shannon Free Airport Development Company
Ltd (STADCO), also an agency of the Department of Industry and Commerce,
creator of Ireland's first new town, Shannon, with a population over 6, 000,
responsible also for the industrial development of the Mid-West Region in con-
junction with IDA. , ' /
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In the last four years the achievement of IDA may be
summarised as follows: ' '

Tables 1.2, IDA transactions 1971-1974 in rﬁénufacturing industry

Amount Invested*_ Jobs created Amount
Year ended i invg.f;t‘e ax
31 March Total As % of - Projected | Actual per job
GND |GDFCF © ia'é?d
1 2 3 4 5 6 7
. £m % % 000 : 000 £000
1971 - 23.5 [1.4 | 5.9 | 125 | 7.6 1.9,
1972 12.5 (0.7 | 2.8 8.7 6.9 | 1.4
1973 23.0 1.0 4.3 14.1 17.8 1.6
1974 58.8 2.2 9.5 23.3 16.2 2.5

* New {ndustry and small industry grants.
Main source: Annual Report of IDA, 1974

Notes

Col. 3: Gross National Product at current market prices. -
Col. 4: Gross Domestic Fixed Capital Formation at current market prices.

Our general appraisal from Table 1.2 is that IDA has been ver& successful in
creatiig jobs at low capital cost in manufacturing industry, The number of
jobs created as shown in columns 5 and 6 is, of course, gross. There is no
contradiction between these sets of figures: the "projected! figure relates -

to number of jobs ultimately to be created some of which levels have not been
achieved. We shall, however, take the "actual" figures of some 17, 000 gross
per year (i.e. the lower figure) in manufacture during the last two years shown.
To achieve a net figure we need an annual total to account for redundancies,
retirements and deaths. NESC [14] suggest 5 per cent for redundancies alone
for "industrial employment", amounting at present to about 10, 000 a year. If
this figure be accepted for all reductions the net annual increase for manufac-
turing industry would be about 7, 000 ( = 17, 000~ 10, 000). How does this
accord with Walsh's projected increase for all jobs?

One of the most constant statistics for Ireland in the recent
past has been the number, actual (at CP) and estimated, in the labour force
(i.e. GO at work and eut of work), at CPs of 1961, 1966 and 1971 being ‘
(in million) 1.11, 1.12, and 1.13 respectively, and for each of the years 1967
to 1973 the estimates are all 1.2 million, a large fall in AFF being almost
exactly balanced each year by an increase in non-agriculture. Teo regard the
labour force as augmentible therefore acquires imaginative effort. However,
Walsh gives convincing reasons for the possibility of this happening. Under

his main assumptions of full employment (i.e. 4 per cent unemployment) and
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net cmigration never cxceeding 5,000 a year, he requires this labour force

total to move to 1.30 - 1,35 million by 1981, a narrow range it will be noted,
between-his High and Low cstimates. Making our own guess for the number

at work in forestry, fishing and employecs in dgriculture, and accepling Walsh's
flgure for family members at work on farms, we {ind 0.18 million in AFF,
leaving 1.12 - 1.17 million for number at work in no.1~AI‘1‘ in 1985, say 1.14

million. .

Proportions of non-AFT ut work in manufacturing industry
were identicai (o units place) at 27 per cent at CPs of 1961, 1966 and 1971, As
this constancy transpired during a period of great economic advance, we see no
need to change il for the year 1985, so cur 1985 estimate for number at work
in manufacturing industry would be 308,000 (= 1.14 x .27 million comparcd with
214,000 at CP 1971, an average net advance of 6,000 a year in the 15 years
1971-1985. This 6,000 compares with the "actual” 7, 000 achieved by IDA
established above for manufacturing industry in the tiwo years 1973-1974.

It would therefore appear that a continuation of IDA activitics at more or less
present levels would be likely to lead to full employment in 1985, We must
look at such a crucially important inference from another angle.

: The figuring purporting to lead to such a heartemng
conclu sion is abviously hazardous, in particular in the assumption that the 27
per cent for manufacturing as a propertion of non - AFF employment will
persist. So we try to check our finding against experience in some recent
years, mindful that the last two years are of deepenirg depression - see Table 1.3

Table 1.3 Gross and net changes in numbers at work in Irish manufacturing
industry, 1671-1974. '

. Thouzands
KHead _ . Month of December
1971 1672 1973 1974
i €S0, actual number .- 195.8  189.7  207.5  203.7
2 Dec. to Dec. net change - 3.4, +3.9 +7.8 -3.8
" 8 Grossmew jobs created, Dec. to Dec. 7.6 16.9 17.8 16.2
- 4 Estimated job losses 11.0*  13.0.,  10.0 20.¢
Source: Annual Report IDA 1974 - L
*10.0 in IDA Report, 1974, Notes
-— T : . : T e

Head 4 = head 3 ~ head 2. Wnile some statistical doubt must attach to Table 1.5

~ in particular do head 3 figures derive from the (very rounded) head 4 figures

or vice versa - only in the case of one of the four years, namely 1973 (usually
regarded as the most prosperous recent year), has the required 6, 000 at

head 2 been excecded. One notes the great variation from year to year in the

head 2 figure. Even if the 1974 figure be excluded, as that for a year of depression
the average gam for the three years 1971-1973 is only 2,800. Also, the poor
showing of the net gain in the years 1971-74, in ordecr to obtain full employment

by 1986 the foregoing net target of 6, 000 a year for fifteen years would have to be
revised to something like 9, 000 a year for the remaining period.

. The foregoing paragraphs are included as an exercise in economic
arithmetic which may have some intcrest. Conclisions must be indecisive. It seems
safe -to state however, that, to achieve full employment in ten ycars®time
the activities of IDA, highly commendable to date, must be greatly intensified, in
large part to make up for the depression of the last two years.
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Other Remarks about Emplovment N

With all the constancics-we have cited for the recent past,

‘ Cch'ricnccs of simuitancous occurrcnces of high uncmployment with high net

emigration and, very recently, of low or no emigration with very high unemployment,
it is hard to conceive of low unemployment and low emigration obtaining a decade

or so from now. In the mpmly changing world anythmg can happen- we shall be
wise to keep our Optlons open.

As we have already sumfcsted, onc of these is mobility,
It is of the first importance that we shed our traditional attitudes and take a fresh
look at everything, mobility in particular. If, with a high birth rate continuing
(see below), migration oul shows a tendeney to revive, it will do so on the

"decisions of free individuals and so accepted by the nation, increasingly Europe-.

oriented. Official recognition (perhaps by a Division in the Department of I'oreign
Affairs) must transpire, to look after the interests ot migrants, In the education
and t{raining of our people, the possibility of mobility .- must be borne in mind,
e.g. in teaching foreign languages, though we Irish are fortunate in our having

as a native tongue English for the vast majority, now almost the lingua franca

of the West. In certain circumstances it may be conceivable for an Irish govern-

.ment to promote migration, should high unemployment come about,

Acceptance of the 27 per cent obtammg in 1985 as the
proportlon of number in manufacturing to non-AFF total at work implies a
theory of autonomous-induced in the T.J. Baker - 1 sense, "'autonomous-
induced" being much the same as "'causc-effect. Baker would not regard all
manufsctures as autonomous nor indeed all non-manufacture (e.g. the public
‘service) as induced. He would probably agree that in the present-day a much
movre prosperous agriculture may have higher powers of local mductlon than .

A when ke wrote his pxoneerm . paper in 1968.

. Might we suggest that 06v srnment and IDA interest themseives
in promoting services and service-iype industry (construct10n7 etc.)as well as
manufacturing, so as not to rely on the latter - (@lone) bringing this about by

. inductiion? In this connection one welcomes the ('SO's § per cent Labour Force

Survey which, if carried out annually and promptly compiled, will make it possible

ito keep the employment situation under review and to help promote balance where
necessary.

7Bux]dmg and construction are of course, fostered by government but, we su{:frcst
not cnough, as evidenced by the endurmg condition of large uncmplo_/mont in this

industrial group.
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While the promotion of manufacturing is deeply embedded
{n the Irish consciousness as almost the sole expedient for increasing employ-
ment and for reducing unemployment, very recent work on Xrish towns /4] has
shown that the industrial town is not a particularly prosperous one. Other
employments should be positively promoted.

Finance: 8

-In 1958-59 payments of UB and UA together amounted
to £4.5 million, in 1973-74 to £36.2m., equivalent to 0,7 per cent and 1.3
per cent respectively of current GNP at market prices. These amounts are
gross, i.e. of contributions to UB by employees and employers and of gevern~
ment to UB and UA, Contributions by employees and employers are, in the
national accounting convention, regarded as part of direct taxation. As propor-
tions of current transfer payments (excluding national debt interest £37 .2m.
in 1958 and £298,1m. in 1973) unemployment payments represented 12,1 per
cent in both 1958 and 1973.

‘ The amounts paid tothe unemployed are strategic figures

from our point of view.  Infact, the success or otherwise of two of the approaches
we consider for lessening unempldoyment, namely direct labour and labour subsi-
disation musi be adjudged mainly by the saving they effect in unemployment expen~
diture. In the last paragraph we have shown that, in relation to GNP and to the
total of current transfers unemployment . payments are surprisingly small,
despite our high u_nemploYment rate, In 1972-73, the last year for which full

details of transfer payments are available, we note that UB and UA together

amounted to £27,1m. but old age and widows' pensions were £64.5m. and £25,9m.
for disability payments, actually only slightly less than unemployment payments,
£27.)m. This situation is somewhat anomalous if one takes the view that keepmg

mmee emsmee—the nation's labour force healthy and competent should have a high priority in

government expenditure,

" It is shown above that the proportion borne by unemployment
payment - in the total of transfer payments has been much the same in 1858-59
and 1973-74. Indeed a quasi-constancy in the proportions devoted to the different

. objects of transfer payments is inevitable from the political point of view. Accord-

ing to precedent, any increase in unemplovment payments can come about only

" with an increase across the board in transfer payments,

In 1973 Geary [8 Jshowed that ""having regard to relative
incomes Ireland's present distribution of transfer income (except national debt
interest) measures up to the best EEC standards', For this view he was roundly .
assailed by J. O'Higgins and"M. O'Hagan (Z157] B. M. Walsh[ZS] and Finola
Kennedy{jlj also took part in the debate. Gea‘?y had purported to show, from a
study of the relative trends of personal income per head (Y) and current transfers
{exccpt national debt interest) as percentage of current personal incomes (X) in

“the period 1947-1971 that when Irish income reached EEC levels, Ireland's

transfer payments proportion would exceced those of all other eight EEC partners.
O'Iiggins and O'Hagan maintained that {n such a study what was relevant was rathex
a cross~-section study of countries in relation to the two variables and not a time
trend study for a single country. In an unmeek ro;omder[SJ Geary, using new

8 Throughout this section payments to the uneraployed all relate to the fmancxal
year ended 31 March. .
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estimated data, showed that in the period 1968-1973 X and Y were both
fncreasing exponentiaily but X (the ratio) was rising at a far higher gradient,
He therefore maintained his position that Ireland was well at the head of -
the EEC league in this matter.

O'Higgins and O'Hagan did not try to rebut Geary's thesis
but rather to insist that he had not proved it. Walsh's main point was that
Geary's transfer payment bag was too miscellansous. Kennedy agrees with
Geary, also maintaining that this was the case with Walsh.

This issue is an important one, in the unemployment con-
text. That,as a poor country, we are now far ahead of our partners in income
redistribution (in déference to our critics we parenthesise "if this be so")
must constitute a potent argument with EEC for a more than average share of
payments for unemployment and other relief. )

|
l

The TFuture of the Dependency Ratio

B. M. Walsh's /14 J estimates of the dependency ratio fo:
1986, ranging from 68 to 79 from his various projections (compared with 73

-in 1971) are still very high by presentday European standards. These projected

excess magnitudes are due entirely to young dependency, in turn due to the high-
birth rates ranging between 21 and 25 per 1000. Are these rates, based by
Walsh on very careful assessments of nuptiality and fertility, plausible? The
rate in 1974 was 23. '

In 1973 the birth rate amongst our eight EEC partners ranged
from 10 - 16, actually less.than half the Irish rate of 22 in the case of West
Germany, Despite the nearly 50 per cent increase in the marriage rate since
1966 after = long period of stagnation, there are little signs yet of an increase
in the Irish birth rate, norindeed does Walsh foresee any large increase?.

But it seems likely that, as Ireland's relations with its EEC partners
‘bedome closer, its birth rate will also move nearer to the the EEC average,as
has the marriage rate.

At several points in this chapter we have felt compelled to
refer to mobility, Yet another remark: if this difference, or anything like
it, in birth rates, persists, migratory (temporary or permanent) manpower
might become one of the nation's most precious assets. In an increasingly

wealthy Europe the country's receipts from migrants' remittances - a not
negligible £32m in 1973 - could become a formidable element in helping to
balance our current international payments, rather chronically out of balance

Are the Unemployed a Class Apart?

In the absolute sense the answer is No; there is some move-
ment into and out of the LR, Rut we have seen thai half the number of men on

the LR in November 1973 were there for six months or more; that in September
1973 townsmen on the LR on average had only 12 weeks employment in the pre-
vious twelve months., It is also relevant to remark that the two big unskilled
categories experience unemployment with exceptional severity, Obviously therc
ifs a hard core of unemployed, i.e. of men who are permanently on the LR,

9 Geary [5 Jshowed (1935) that  “there was a significant cross-section
inverse relationship (with countries as units) between fertility rate and marriage
rate which he surmised was partly due to less fertile women being married in
countries with high marriage rates and vice versa. This he also showed was true
in Ireland, with counties as units.
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To answer the question posed above, we require statistics
of the amount of unemployment experienced by the employec class as a whole
and not merely pavticulars of the unemployed at particular dates. Unfortunately
information of this kind for Ireland is available only for a remote date in the
past, in fact at. CP 1936.

At CP April 1936 the number of NAU was 69, 000 or 12 per
cent of the non-agricultural employee class (573,000). Of these, no fewer
than 428, 000, or 75 per cent, experienced no unemployment in the previous
twelve months. This means that only 145, 600 had socme unemployment during
the twelve months, about twice the number out of work at any given date. We
do not know if this latter fact still obtains: there are indications that the 2:1
ratio would be lower recently but before the present recession began. Our
answer to the question must be something like "Mainly Yes". This does not
mean that most or any of the long-term unemployed are unemployable, If
this were true there would be little point in this exercise. It does mean that
perhaps the majority of the unemployed at any given time have become accus-
tomed to unemployment as a way of life and for this reason alone, may be
reluctant to change (even though change may be demonstrably for the better)
especially with the present increased rates of unemployment pay. This is
surmise. 'I'o make it less so, is the main reasonfor embarking on a sample
survey, pilot to start with; see Chapter 3.

Choices Open

‘These are several:-

1. Leave matters as they are, accepting present level of imembloyed, remun-
erated as well as the country can afford.

. 2. Rely on the purely economic approach with perhaps intensification of IDA

effort.

3. Wage subsidization, whereby employers receive payments from the govern-
.ment to keep on workers whom they would otherwise have to let go.

4. A direct approach: as soon as a worker becomes unemployed he is given a
Jjob low in material and capital cost, a large extension of present LA practice
which extends only to minor road making and repairing etc. These works are
social in character, largely infrastructural, typical of the kind of tasks under-
taken by government, with no goods or services for sale. ' :

‘6. Another direct approach: the setting up of local industries, cooperative or
other which, while producing goods or services for sale, are not primarily
impelled by the profit motive. :

6." Controlled mobility internal and external.

7. Programmes of training, retraining and general education of the unemployed.

- . - . .

- Insubsequent chapters some of these different approaches will be

examined in the light of our own and other countries' experiences. The
optimal solution may be a mixture. ' .
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While we do not think that Choice 1 will ever be acceptable,
it is necessary to point out that an optimal soluticn, {.e. "the greatest good to
the greatest number'" on linear or mathematical programming lines, subject
to specified constraints, may ordain a high level of unemployment, unless of
course, one constraint is that this be low, :

In our view, 2, as far as it succeeds, is by far the best of all
choices though its success will almost certainly involve others cf those listed,
e. g. the infrastructural element in 3 and 4. A proper study of 2 would anolve
us 'in the history of economic development in Ireland which we cannot undertake,
Instead we would refer students to an excellent treatment by James Meenan BZ-) .

We would hope that examination will find merit in 3, especially
in times .of depression like the present. One wonders to what extent it is per-
missible under EEC regulations as enabling Irish industries to reduce prices
to increase sales at home and abroad -~ unless it be adopted by all nine members.
Certainly it vould be one of the most acceptab’e and least disturbing, to the
worker himseif, as avoiding or postponing redundancy.

As to 4, at little cost and wi!;h'little extra training, in addition

-to road-making one cculd list environmental improvement, site clearing, drainage

and clearing of gorse etc. on farms, house building (an industry with a perennially
large number of unemployed), and works in the interest of the tourist industry
which may thereby reassume its position as the Irish industry with-almost the

o largest potential.

DA might take over 5. We have dlready dealt at fair length
with 6. We have only to repeat our appeal to shed traditional attitudes towards
emigration, and recognise it fully at official levels. We add one remack: tradi~
tional appraisals of emigration are always biased as relating to particular
invariably ‘bad cases coming to the notice of charitable societies and the press.

Nothing could exceed the importance of 7. Here one would like
to see an - extension of AnCO, though teachers will be faced in a large way
with the age of trainees and low level of formal education attained. The impression
prevails that we Irish are insufficiently trained or educated.

Almost all that has gone before is surmise. Our task will be
to convert this into something more reliable.
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Appendix to Chapier 1

The first draft of Clnpt cer 1 was presented as a separate paper
(as by R.C. Geary) at the 14th General Conlerence of the International
Association for Research in Inceme and Wealth held in Finland in August 1975..
We are much indebted to K.A. Kenncdy for the following summary of the discussion.

Mrs Margaret A. Mod of the Central Statistical Ot';fice of Hungary,

the discussant, began by saying that it would be good if more scientific papers

were written as clearly as Dr Geary's. The paper deals with the phenomenon

of unemployment itself rather than with its implications for the national accounts.
She welcomed this policy-oriented approach. A total of seven possibilities ‘
were listed for dealing with the phenomenon. She agreed that & mixture or
combination of these policies was required.

Speaking of emigration, she referred to the Hungarian situation
where there was substantital emigration in the 19th and early .20th centuries,
g0 much so that the country was unable to maintain its population. After the
war, there was a major drive for full employment both because this was
desirable in itself and because they felt that everyone's work was badly wanted
to rebuild the country. Hungary was successful in this, and even though many
of the occupations involved low productivity wor':, still she felt it was better
" to have everyone employed. She did not regard emlgratxon as a free declslon
in a sxtuatxon where insufficient jobs were available. ‘

. She felt that Dr Geary's paper did not adequately distinguish
batween the present situation and the prespects for the future,, given the
substantial natural increase in the Irish labour force. In her view, economic
development should play the main role in providing adequate jobs. Emigration
tends to leave behind a demoralised population. Welfare payments make
development harder since people become accustomed to them and unwilling

. -totake work. lailure to givepriority to economic development would widen
- —=—the gap further between Ireland and other countries. She queried the conclusion

in Dr Geary's paper that the present rate of economic development in Ireland
would be"sufficient to achieve full employment in the next decade.Al

She raised the question as to why there had not been greater
capital inflow from abroad, since she assumed that there was a. plentiful
supply of cheap labour. She felt that particular attention should be given,
in looking towards the future, to the question of what manpower structure
was best adapted to the needs of the country and what training was required -
to achicve this siructure. She felt strongly that priority should be given
to training geared towards providing the desired manpower structure. Hungary:
had encountered severe problems where trammg was of a type that could not
.be used in the jobs available.

. Mr Marczewski referred to the probzability that the wage rate
was inelastic with respect to the supply of labour because of the close con-
nections with the U, K. economy. He enquired whether this was making for
substitution of capital for labour to a degree which made it impossible to provide

IWe have accepted this criticism, also made by K.A. Kennedy, and have
modified the text accordingly.



.

full employment. e also felt that the educational system was il}-—adaptcd to
the nceds of full employment. '

\

. Mr Jaroslav Kux of the Federal Statistical Office of
Czechoslovakia raised the question as to why there was a close correlation
between unemployment and emigration, since he understood that unemploy- -
ment primarily arose in unskilled occupations whercas emigration consisted
mainly of the skilled. Dr Geary explainced to him that although there was

- some brain drain of skilled people from Ireland,-the bulk of emigrants were

unskilled.
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' Abbreviations.

.

AFF: Agriculture, forestry, fishing

AnCO: The Industrial Training Authority

c.c. Correlatioln coefficient » .
C.P,: -Census of Population

CSO: Central Statistics Office

DO: Depressed occupations

DW: Durbin-Watson statistic

EEC: European Economic Community

ESRI: The Economic and Social Reééarch Institute
GDFCF: Gross domestic fixed capital forfnation
GNP: Gross national prodt;ct.

IDA: industrial Development Authority

-ISB: | Quarterly Irish Statistical Bulletin

LF Iabour force

LR: Live Register of current ;xnemploym.ent
NAU: Non-agricultural une.mploy.ed

MESC: National Economio: and Social Council

TESR: The Economic and Social Review

TUE: The Trend of Employment and Unemployment, compiled by CSO,
latest for 1973 .

NMS: National Manpower Service,
UA: Unemployment Assistance

UB: Unemployment Benefit.

) : N . . . .
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Chapter 2: Public Policy and Experience in lrelond with Employment Schemes

. ke

The second chapter is in three parts; the first is a historical review
from the statute of 1703 to the Report of the Inter-Departmental Committee on State-
aided Employment Schemes (1945-1946); the second part deals with ;quidance from
experience; while the third describes the existing institutions.

| A Historical Review*
Under the statute of 2 Anne, c¢. 19, 1703, all "vagabonds and

beggers' found in the city or liberties of Dublin were consigned to the care

of the governors of the workhouse established in Dublin pursuant to that statute.
The accommodation fittc;d up for their reception consisted of "the vaults

and other convenient places' under the hall of the workhouse. These vaults

or cellars are spec ified as having been 240 feet iong by 17 fget wide with

an "a.iry".suxik at the outside of the building for the purpos‘e of affording l.ight
and to carry off the rain water, and they were to have a double row of beds
“two tire" high to admit of sleeping 100 men and 60 women, and also to be used

for their working and day accommodation. Disabled poor were not to be admitted

under any pretext whatsoever.

The law required vagré.hts and’ sturdy beggarsA"to be employed",
and to work "voluntarlly" but when there was no work or employment to be
had for them they were apparently liable to be flogged, imprisoned, receive

t'severe usage", and be treated with ""proportionate rigour", and finally

" were to be transported beyond the seas "without trial or traverse!.

Until the year 1931, when they died their bodies were buried

without coffins, but after that time it was ordered that they should have coffins

- -allowed for their remains,

Their diet was, perhaps, the most merciful thing in their
" treatment. It consisted of fair quantities of gruel, bre:.id, milk, porricige and
. "burgoo™ with some milk and one pound of meat a day extra to those who could

do a hard day's work and earn 8d".

1 Royal Commission on the Poor Law and the Relief of Distress, Report on Ircland,
1909, parag. 210. The Commissioners added that "This burgoo (urgout, Fr., brosc,
Sc.) consisted of some oatmeal stirred up in cold water seasoned with salt and pepper''.

* . ‘
Part I of this chapter was prepared for us by our one-time ESRI colleague, Mr Donal
Curtin, for which we are very grateful. :
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Organised, centralised relief of the unemployed and destitute
may be considered to have commenced in these islands with the reform of the Poor -
Law in Britain culminating in the Poor Law Amendment Act of 1834.  The general

features of the reforms are well known, and need only be briefly summarised here:

"The intention of these changes was to enable the distributors of relief to
resist local pressure, whether from employer or workman. The rate in aid
of wages, the reformers contended, corrupted the employer by encouraging

_him not to pay the markei rate of wage, and the choure;, by making him
satisfied with casual labour, instead of a réguiar |ob Both men had an
interest in maintaining the existing system. This circle it was intended to break
by refusing all relief outside of the workhouse except tovtho.se destitute sick
and old people, children and infirm persons whose right to relief had never
béen denied. ° Relief outside or inside the workhouse was to continue to be
given to these, even perhaps some improvement in treatment, for the reformers
urged the abandonment of the general mixed workhouse and the use of more
specialised institutions and policies.  The real i.nnovo'rion in 1834 was the
refd;dl of relief, except inside the wc;rkhouse, to the unemployed person, and

"’t'heﬁprincip|e of making the circumstances of the men there in receipt of relief
less digible, in the phrase of the law, than those of the poorest-paid labourers

© outside it. For this reason, the new workhouses were made as harsh os the

Poor Law Commissioners, who laid down the general rules of their administration,

dared allow them to be"

(2 W.H.B. Court, A Concise Economic History of Britain (Cambridge, 1965),

he merits and demerits of the supposed effects of the pre-reform Poor Law are a matter
of debate; see M. Blaug, "The myth of the Old Poor Law and the making of the New",
Journal of Economic History, 23 (1963), reprinted in Essays in Social Histery,
eds, M,W, Flinn and T,C. Smout, Oxford, 1974, :
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As for Ireland, the Royal Commission of Inquiry into the

| Condition of the Poorer classes in Ireland, in a series of three reports (|835—8),.

“

came out against the extension to Ireland of such a Poor Law system, but their
views were over-ruled in favour of a hastily researched proposal by Mr (later Sir) Gecrge
Nicholls; his views were enshrined in the Poor Relief (lreiar;d) Act, 1838. The
. Vice-Regal Commission on Poor Law Reform in lreland, in its Report published in
1906, wussessed, with the benefit of the experience of over sixty years' working
of the 1838 Act, the conflicting views of the Royal Commission and Mr. Nicholls

as follows:

“Having cons idered the condition of the country Mr. Nicholls
then proceeds to discuss the introduction of a system of .Poor Law into
ireland, and he assumes fho‘f*t_he obieétions urged against such a law as the
English Act are twofold, 6:fiLsf__those founded on an articipated demoralization
of the lrish peasantry, and secondly those founded on the probable amount of
the charge”. It is time that such objections wére urged against an ‘
-+ ~-~introduction of the Eﬁglish system, but Mr. Nicholls ignored or failed to see
" that the real objection was that the widespread poverty and destitution of
Ireland required such a development of the resources of the country as would
ultimately provide employment in a normal way for a reasonable proportion of
the populatiAon, The Warkhouse could only ‘relieve” those who had fallen
mortally wounded in a hopeless struggle.  The millions of people clothed in

rags , miserably underfed, and unhealthily housed, would not be affected by

the panacea of Mr. Nicholls. Such millions of the Irish poor as were only a little
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above the low-water mark of utter destitution, would receive no benefits
from .fhe English Poor Law. On the contrary, their few shillings and.
pence would be reduced by the obligation to contribute their share
according to the rate-book towards the upkeep of the Work~house. It was
from this point of view that tl';e Royal Com‘mission and many writers who
published their opiniéxms put forward renumerative employment as  the
remedy for the able-bedied, and institutions for those who were physically

_or mentally unfit for the ordinary struggle of life".

. The'Vice~Regal Commission came down firmly on the side of the
Royal Commission:

"The Irish RO);CII Commission ... recommended the development
of the resources of the country in ordg.r that undertckinés might be started,
which would in due c;':urse give employment to those able and willing to work;
and the opinion of the (iommi;sioners was that in this way the widespread and

....__. exceptional poverty of Ireland ought to be relieved. This is our opinion
also; and we can point to the excellent results, as far as a merely experimental
‘I‘i,nAco‘me permits, of the work of the Congested Districts Board in the establishment
‘ of industries and fisheries leading to an ordinary commerical trade ...
We believe that Ire.land still requires, and is entitled to, assistance on a sufficient
scale to develop its resources; and that without such help emigration must

continue, without any hope of improvement or progress for those who remain

at home ..... We are convinced that we are not going outside our proper function

3 Report of the Vice-Regal Commission on Poor Law Reform in ireland, Cmd. 3202
-{Dublin : HMSO, 1906), .

. . 4
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in pointing out that in our opinion the low level of subsistence and
comfort throughout nearly all Ireland, with the poverty and destitution resulting
therefrom, cannot be effectively relieved by any Poor Relief Law such as

that of 1838". 4

The Poor Relief (Ireland) Act, |838 despite the weighty criticizms directed at
it before and during its life, survived unchanged in its essential fecfures until the
change of government in 1920-22, 5 The introduction of "Outdoor Relief”, as
opposea to"Indoor Relief" in the workhouse, was sanctioned.to a limited extent by -
the Poor R;lief Exteﬁsion Act, 1847, passed at the height of the Great Famine. The
consequent increase in rates was highly unpopular with the ratepayers, with the
Boards of Guardians of fhe :Norkhouses who had to face the ratepayers' ire, and with the
Poor Law Commissioners.  For example, in Carlow as 1847 drew to a close, "The

gucrdiaﬁs , intimidated by the ratepayers, set the harshest-of standards for the grant of

. 6 ) -
* outdoor relief" but as the effects of the Famine grew even more severe,

"The resistance of the ratepayers to the collection of the poor
raté grew stronger as the rate increased.  In August, 1848, the collector for
-~ the Queen's County divisions reported thai whe;i goods seized by him were |
publicly auctioned there was not a single bid . Another collector succeeded
in collecting rates from one ratepayer only. - The harassed Guardians struck
-off nearly 3,000 persons from the outdoor relief lists during the same month and in

October the chairman of the board, Fishbourﬁe, informed the Poor Law Commissione:

‘.‘_,M

A See S. O Cinneide, "The development of the Home Assistance Service",
Administration, Autumn 1969, »

6 - J.A. Robins, "Carlow Workhouse durmg the Famme years", Administration,
Summer 1972, :
=4 Report of the Vice~Regal Commission,
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that if, in consequence, injustices arose the commissioners themselves

. would have to accept the biome. By Christmas Eve 1848, when there
were 1,972 persons in the wokhouse and its ancillaries, the numbers on
outdoor relief had been reduced to 37 and .rhe total expenditure by the

7

guardians on outdoor relief during Christmas week was only 16/55d."

in the years after 1900, two Commissions were set up to examine the operation
of the Poor Law : the Vice=Regal Commission on PoorLaw Reform in Ireland, and the

Relief of Distress, which produced Reports on England and Wales, Scotland and Ireland.

The primary conclusion of the Vice~Regal Commission has been quoted above,

" that only intensive development of the economy wnuld reduce the burden of large

numbers of unemployed. This modern-looking recommendation, however, belies
the tone and detail of the Commiss{;'s Report. In fact, the Commission was ;no.'e'
draconian in its proposed treatment of the unempléyed than the old Poor Law had been.
The Commission's broad terms of reference, which included the provision, "Generally
to enquire and report whether any, ond‘ what administrative and financial changes are
desirable in’order to secure a more economical system for the relief of the sick, the
insane;’ ‘an'(:lv: all classes of destitute poor in lreland, without impairing efficiency of

administration", enabled them to discourse on the principles which they suggested should -

inform public policy, so that the Report is a valuable source of official attitudes to-

"the unemployed at the iurn of the century.

The Commission took a census of workhouse and fever-hospital inmates on llth
March, 1905, and discovered that of a total of 45,195, only 4,667 could be classed as
"able-bodied paupers"; there were "no others prima facie whose admission as a class

was due to destitution ur such idleness or laziness as leads to destitution”. |t has been

¥ . Robins, op. cit., :
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noted that in the English workhouses, too, the picture by this date was much the
same; the workhouses "were not designed to make life pleasani for the work~-shy

able-bodied, but by the 1890s this kind of inmate was in a small minority.  They
had virtually become hospitals for fhe"old, the young, and the weak in body and

mind".

These 4,667 people the Commissior. divided into three classes: 813 casuals
("perhaps frequently in receipt of indoor relief in the ‘same workhouse, who have
usually or for a considerable time resided within the Poor Law Union"), 878 vagrants

(" a person who wanders about from Union to Union, very frequently obtaining in a

“ workhouse a bed for the night and a meal or two before resuming his journey"), and

2,976 others. Casuals (sometimes called "ins - and - outs") and vagrants were,

it was proposed, to ke treated very severely, after investigation of their case,

“There should, we suggest, be powervconferred ’upon a Court of Summary
Jurisdiction to direct them to be sent for a term of from one to three years
to a Labour-Heuse in which fhe.inmofes should, ;:s is said to be the case in
Bel'gi:on establishments, be required to make or produce as far as possible the

~“food, clothing and necessaries for such an institution.

" As regards labour-houses we should be sorry to see in them any
thing 'suggestive of more comfort than can be derived from very hard work,
enough of simple food, clean healthy buildings, fittings and surroundings, but

everything of the plainest roughest kind.  After the first starting and equipment

of the labour-house we think that the inmates, all of whom would be able-bodied,

ought to be obliged to rely aos far as pésgible on their own labour for their support;

and as a stimulus they should be individually made to feel the necessity for

personal exertion™.

8 C.G. Hanson, "Welfare before the Welfare State, in The Long Debate on Poverty,

|EA Readings 9, 1972. L

? Report of the Vice-Regal Commission.



-32-

The Commission then proceeded to consider the case of the majority of the

“"able-bodied paupers", a class which included

“labourers or servants who have lost their situc&ions for some fault,

or through ill-health, and who cannot get re~employed in the same kiind

of situation they had before; those who have failed in business or in some
independent employment owing to drink, dishonesty or ineéﬁciency; and

men who are cripples or who have rupture or some other f)hysical defect -~
“all of whom are healthy in the sense that they are able to be about and to be

put on the healthy diet Ef the workhousa‘ 10,

In othe~ words, this class included both those who were unable to support
themselves through their own moral faults or inefficiency, and those rendered unemployed
by the depressions of the trade cycle, by the inefficiency of their employers, and by other
factors unconnected with their own abilities or virtues.  The Commission's proposals

for this class of unemployed were:

“"We have recommended that the existing law be amended so that respectcble.
widbws with only one child be eligible for out-door relief Ethe existing rules

""lfeéf‘;ic%ed outdoor relief to widovx;s with two or more legitimate children:], and
we consider that any men or women in this class who are disabled by physical
defect, though otherwise healthy, might be removed to the County ‘'Almshoise’ .
All the others of the ne'er-do-well class would properly, in our opinion, be

(11

sent to the labour-house".

10 Report of the Vice-Regal Commission’

Il - Report of the Vice-Regal Commission.
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Rarely before or since has there been such an unequivocal statement that

poverty was @ crime in itself, "ne'er-do-weli" being used literally, to designate

all those who have not prospered, who have affronted private property by a criminal

attempt to exist on the earnings of others. The Commissioners justified their

recommendations:

“We are conscious that our proposals as to \./ogrants, ins - and ~ outs, and
ne'er-do-wellsinvolve very great interference with the liberty of such
classes to remain at large and to support themselves either dishonestly,
or as mendicants and paupers, mainly out of the e;xrnings of the independent
poor.  But even one of the most strenuous advocates of individual liberty
has admitted that

' As soon as any part of a person's conduct affects prejudically
the interests of others society has jurisdiction over it, and the question, whether
the general welfare will or will not be promoted by inter%ering with it, becomnes
cpen to discussion' .

""The injury done by these classes to the rest of the community,

and still more to themselves, is obvious; and we recornmend in their own

interests, and for the good of the public cnd of the country, ihat these injurious

and irresponsible members of society be taken in h?nd like children, and be, if
possible, educated into a capacity for leading a useful independent life. No
person has a right to remain idle and to live upon the public; and if anybody
persists in such a course of life, it is thought by us thotﬁ the State ought to try

to teach him to become industrious, by compulsion if necessary".

2

Report of the Vice-Regal Commission, ) The quotation cited by the

Commission is from J.S. Mill,
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The Commissioners showed some small m.ercies; a chcrgé of vagrancy

would not lie against itinerant musicians who registered their calling with the

authorities, for example.  Also, in the larger urban arcas it might prove

necessary, presumably in view of the.greafer numbers }nvolvéd, to establish casual wards

"in which applicants for admission or discharge might be received and dealt with daily,

or otherwise as might be arranged, and sént to a suitable institution, or given

out-door relief, as might be thought best by the local authority.

The Vice-Regal Commission's ferocious attitude to the unemployed was by no
means out of tune with the iron temper of the time. Three years later, in 1909,
the Poyal Corﬁmission on the Poor Law and the Relief of Distress published its Report
on lreland; as was also fHe case with the Reports on England and Wales and on Scotland,
there was a majority and a minority View, the minority view being especially associated
with Mrs, Beatrice Webb. The majority - |3 out of 18 members of the Commission asseriting
subscribed to the principles laid.down by the Vice-Regal Commission concarning the
unemployed:  "In the enlarged areas vi/hicé'u we have recommended, or in groups of them,
it may be found nccessary to esfcbli;h industrial or agricultural institutions such as we
have suggested for England, and indeed the Vice-Regal Commission are clearly of opinion
that ;uch institutions will be necessary, and the proposals which we now make are the

13

development of ideas contained in their report",

13, Royal Commission on the Poor Law and the Relief of Distress, Report on Ireland,

Cmnd. 4630 (HMSO, 1909).
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The majority suggested in some detail how these institutions should
be run:

"Earlier in this report we have expressed our opinion that these institutions

should be both curative and restorative in treatment.  The discipline

should be strict.  The open air life will conduce to the rehabilitation of those
subject to its iinfluence; there should be attached to each institution sufficient
land to employ a number of persons, and provision should also be made for thosz
who, by reason of physical infirmity, are not fitted for agricultural labour.

The workshops and land need not necessarily be adjacent to the housing
accommodation, bui they should be either in the country or on the outskirts of
the town, ond the .institutions should be so orgenised as to provide several distinct
classes of treatment in distinct divisions. Well conducted men might if they
show industry, be owﬂrded small gratuities in th'e shape of good conduct pay,

the greater part of such pay to be allowed to accumulate and be given to the men
on leaving. We are thus recom nending the introduction into Ireland of
modified Labcur colonies which have proved ‘fo some extent successful in England

and on the Continent.  Some such system should be inaugurated if adequate

provision is to be made for the able-bodied, casuals and tramps". 14

For those reprobate cases guilty of "wilful refusal ... to perform the work or fo
observe the regulctions duly prescribed", or of "giving way to gambling, drink or idleness,
with the result that a person or his family thereby became charge'oble", a second tier of
"one or more compulsory detention colonies" was proposed, "institutions which are
essentially necessary to the success of these Volﬁqtory Industrial and Agricultural Institutions
which we have just alluded to"; the Industrial end Agricultural Institutions w‘ere voluntary
in the sense that an unemployed person could choose between them and the detention

colonies.
T4 Royal Commission, Report on lreland.




-306-

The minority view = that of Prebendary Russell Wakefield, Mr. F. Chandlcr,
Mr. George Lons;bury and Mrs Sidney Webb - held that in fact the majority opinion
"seems to us to make recommendations different in character from the proposais
of the Vice-Regal Commission, whilst expressing a general approval of those suggestions".
Much of the Vice-Regal Commission Repor-t had been taken up with what would today
be called the health services, and it was true that the Royal Commission majority
recommendations as to fhé structure, composition, financing and control of the health
service authorities were at variance with the Vi ce-Regal Commission's suggestions,
The minority pointed out that bad legislation had followed "the celebrated scamper
through Ireland of Mr., afterwards Sir. George Nichells", and stated that "we deprecfcte

any hasty legislation on the lines of this Report":

"We do not feel that the Commission has been able,.in the limited time at its
disposal, to make any such investigations into Irish conditions as would

warrant such momentous departures from the proposals of the Vice~Regal Commission,
nor do we feel thot the evidence which we had before us supported any such

departure".

" The minority, then, disagreed with the administrative proposals suggested by the
-majority of the Royal Commission.  They also disagreed with the principles of treatment
of the unemployed proposed for Ireland by both the Vice=Regal Commission and the majority

of the Royal Commission. They particularly dissented from two sets of proposals:

"The repeal of the Unemployed Workmen Act of [905, the abolition of the
existing Distress Committees and the cessation of the grants hitherto received
by them, without the establishment, until some indefinite future time, of any

provisior: for workmen out of employment other than that of the Poor Law.

i5 Royal Commission, Report on lreland, Minority Report.
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"The continuance of the present legal prohibition of Outdoor
Relief to able~bodied men, and to occupierg, however aged or infirm,
of a quarter of an acre of land; tha abolition evenof the existing werkhouse
provision for this class; and the substitution, for women as well as for men, of

"indusirial institutions” and “detention colonies", in which alone, however

deserving may be the case, able-bodied men, able-bodied women, and persons

. . » : 15
in occupation of & quarter of an acre of land may be relieved",

Al Nl IS I N T D BN BN S B

In the opinion of the minority,
“Imperfect as is the Unempi;:yment Workmen Act of 1905, we
think it should, nevertheless, be retained until some better provision is
made in its stead. We see ro reason why the aiternative measures
proposed for Englcnd and Wales shoulq be withheld from Ireland. We have,
in our cwn Report on t.his subject for Enélcnd ond Wales, elaborated a complete
scheme for dealing with the whole problem of the Ablebodied and the Unemployed

on national lines.  We have there stated that, .in our judgement, it is now .

administratively possible, if it is sincerely wished to do 5o, to remedy, on the

. limes that we have laid down, most of the evils of Unemployment; to the same

extent, at least, as we have in the past century, diminished the death-rate trom
fever and lessened the industrial slavery of young children.  That statement,

after renewed consideration, we reiterate and emphasise”.
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Disogréemcnts between the majority and the minority of the Commission
peaked over the recommendations for Ireland; both parties could agree on a wide
variety of pn;opo'sed reforms for England and Wales, including the establishment’
of employment 2xchanges, an end to the principles of deterrence from public
relief occasicned by demeaning and _cr'duous conditions, and so on, Why the
majority chose to cdo;ﬁt the views of the Vice-Regal Commission is a matter of conjecture,
and the Report on Ireland terminated in a morass of mutual recrimination,  The
comparison made by the m}norify between Sir George Nicholls and the majority rankled
mightily with the Irish representatives on the Commission, 'thé Bishop of Ross and ‘
Sir Henry Robinson, the Vice-President of the Local Government Board for Ireland.,
Stressing their position as "the members appointed 5n the Commission specially to
represent.lreland, and io apply to the Irish problems our life~long knowledge and

experience of that country", they wrote a stinging Memorandum, which conciuded:

" "The only other point to which we must refer is the solemn warning uttered
by the Minority agcinst our scheme of reform, on the ground of its beiig the |
result of an enquiry as hasty and perfunctory as that which they describe as Sir
Ggq:r(;;e Nicholls' ' celebrated scamper' through Ireland in. 1837.
| "This criticism comes somewhat badly when accompanied by an
alternative scheme prepared by four members of the Commission, two of
whom did not visit Ireland at all, while the tim.e spent in the country by the
only member who uccompar;ied the Commissioners un ’th'eir visits was even shorter
than that occupied by Sir. George Nicholls' visit, which, on account of its

brevity, has called forth such a severe condemnation from the Minority". e

16 Report of the Royal Commission, Memorandum by The Bishop of Ross and Sir
Henry Robinson. ’
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Perhaps the only member to escape with credit from the Royal

Commission's squabbles concérning Irish conditions was Dr. Downes, the
Senior Medical Inspector for Poor Law purposes to fhe. Locol Government Board
for England.  He appended a Note to the Report, which simply read, "l feel
that my acquaintance with lrish affairs is insufficient to warrant my signing the
Report" . ‘ = o : . |

. Before proceeding to consider the policies adopted by the government of the
Irish Free State, it should be pointed out at this stcg‘e thai-'.a number of statutes had
been enacted before 1921 which went a small distance tow;:rds ameliorating the lot .
of the l‘rish unemployed; the most significant of these were the two Relief of Distress
Acts of 1880, the Local Government Act, 1898, the introduction of state pensions
through the Cid Agg Pensions Act, 1908, and the institution of schemes of nafiohdl
health and unemploymel:n insm::rance fhrough the Notibn'al Insurance Act, 911, 7

- In 1925, bfhe Minister for Local prernmgnf and Public Health set up the
Commission on the Re'liga'f of the Sick dr:d Destitute Poor, includipg the Insane Poor,
which reported in 1927. 18, Its general objective was to devise "permanent

legislation for the effective and economical relief of the sick and destitute poor",

and particularly, as regordsA the unemployed,

1, To inquire into the adequacy and suitability of schemes which have
been formul,ufed under tHe Local Government (:remporcry Provisions) Act,
1923, and make rec.ommendcﬁons.
2. To advise as to wh;ther the existing law an;! regulations as regards Home '
Assistance [tHe Royal Commission's new name for the older 'Outdoor Relief'j

require alteration towards securing that due provision is made for the sick and

7 Details of the earlier statutes may be found in the Reports of the Vice-Regal
Commission and of the Royal Commission, and for the later statutes the First Report of
the Dept. of Social Welfare, 1947-49, provides excellent descriptions. °

I8 Report of the Commission oﬁ the Relief of the Sick and Destitute Poor, including
the Insane Poor (Dublin, SO : 1927). Extensively summarised in O Cinneide, op. cit.
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destitute poor in their own homes without avoidcble wasteful

expell\difure on healthy persons who are incorrigibly idle".

The Local Government (Temporary Provisions)Act, 1923,
had been an interim measure to give legality to, and to imposé some kind éf
uniformity on, the various schemes devised by County Councils during the
breakdown of the Dublin Castle administration to replace the Poor Law system.

The Act provided "that legal authority should be given to the schemes of Poor

Relief which have been put in operation by several- County Councils, that power

““should be given to other County Councils to formulate similar schemes, that

certain émergency powers should be given to Local Authorities, and that authority
should be given temperarily to the Minister for Local Government to deal with Local
Authorities which are forgetful of their duties and r;asponsibilities" . 2 If

.evidence were required that ti\e workhouse system had been universally detested in
lrelahd, the County Council schemes a_bundantly demonstrated it; "in some a complete

break away from the spirit and associations of the old Poor Law was aimed at.

Features common to all the schemes were the abolition of Boards of Guardians and the

abolition gf the workhouses", 2

By 1927, schemes had been approved by the Minister in every
county, except for .the County and County Borough of Dublin. Everywhere the
workhouse as such had been abolished, though the buildings were often converted
into County l:lomes or hospitals; evefywhere, the 'principle of institutional relief of

the poor and unemployed was repudiated, all the schemes prescribing "that no person

" eligible for relief shall be relieved in any institutjon-provided and maintained under

the scheme unless he can be relieved effectively in such institution at less cost than

in any other lowful way". (22)

19 Report of the Commission, Terms of Reference, p. !.

20 Local Government (Temporary Provisions) Act, 1923, preamble. -
21, Report of the Commission,

22,  Report of the Commission
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It was not the case, however, that home assistance should be
given without any test of willingness to work: "The Boards of Health are also not
without power to test the able-bodied person seeking home assistance. Under the
County Boards of Health (Assistance) Order, 1924, they can require the performance:
of such suitable task or work as the Board may determine so long as home assistance
continues. It should be possible with the assistance of the County Surveyor in the
case of the able-bodied to devise a scheme of work for. such which might be as
effective a test of their need as the workhouse was intended to be. These provisions
are, m our. opinion, wise and if properly administered shouzld -prevenf abuses and

extravagance" .

The Commission devoted some attention to the actual effectiveness
of the new schemes in relievi.ng poverty:
"While we are willing to concede that it was perhaps difficult
to foresee what result the closin? of a large number of workhouses simultaneously
and the removal of all resfricti'c;lns in the granting of Home Assistc.:nce would
hovg on the relief of the poor, we are convinced that the sche.mes,‘bofh
po;i,tjively and in their administration, have in some counties’, particularly the
| larger where the distance from the Homes aqd Hospitals is con.siderable, ope, ated

prejudicially in the interests of the poor while the saving in cost has been

22

~ee__negligible ..." 5§
‘*--—-.—..___N"____,.‘-

"An analysis of the amounts allowed shows that the assistance granted
can only be looked on os a supplement to other means or to what can be got by
begging and from charitable sources, and we fear that in many cases it is altogether
inadequate to provide the necessaries of life,. the want of which or of the capacity

e e = St e -————'/2‘ '3

to supply them is the qualification for relief ..., =2

23 Report of the Commission.
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We are satisfied from the statistics placed before us and
from .t'ne evidence that Boards of Hieclth, whiblst“perhops acting with
more liberality than their predecessors, still fal! short of discharging
their full obligations in regard to persons eligible for relief who cannot
be sent to institutions, and this applies particularly to the cases of
widows with cl;i Idren and able-bodied mole; with dependent families.
For neither of these classes is there any method of relief other than

" o213

Home Assistance.

The Commission concluded that, in view of the extensive changes in the

—Poor Law system and the proliferation of social services, "the existing Poor

Relief Acts should now, we consider, be repealed altogethar and the amended

Poor Law stated in a single consolidaﬁng stotuf.e".. With a time=lag entirely
typical of attempted reforms of the Poor Law, the consolidating statute did not
appear until 1939, when the Public Assistance Act, 1939, became law. By that
time, however, relief of the unemployed had been largely divorced from the County
Council home assistance schemes with the passage of the Unemployment Assistance

Act, 1933,-which instituted the "dole". Unemployment assistance, and schemes

of public works on which the unemployed could draw wages, became the two main

pillars of government support for the unemployed, and the problem of allocating

public monies between the two alternatives so as to maximise some measure of return,
or to minimise some measure of cost, was regarded as sufficiently important to warrant

the appointment of two inter-Departmental committees.  The Inter-Departmental

* Committee on Public Works produced five reports in 1935 and 1936, and the Inter-

Departmental Committee on State-Aided Employment ‘Schemes reported in 1948 2k

-~ ¢
+

2 {4 Inter-Departmental Committee in Public Works (1934-6): First Interim Report
to tne Minister for Finance, January, 1935; Second Interim Report, January, 1936; -

" Third Interim Report, April, 1936; Fourth Interim Report, June, 193; Final Report,

November, 1936.
Inter-Departmental Committee on State-Aided Employment Schemes, Report
August, 1946, :
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Table 2.1: Expend.ifure,Unemploymenf Relief, 1922-1946 (£000)

- . H L L - . . ‘

Unemployment - Unemployment Employment Emergency Total, Unemployment Rocd Fund
Year Benefit to Assistance Schemes Schemes Works Relief Act, Employment

Workpeople Schemes 1931 Crants
1922-3 1021.7 - 339.6* - 339.6* - -
1923-4 934.3 - - - - - -
1924-5 1090.9 - 380.6*. - 380.6* - -
1925-6 662.5 - 336.5* - 336.5* - -
1926-7 503.0 - 30.4* - 30.4* - -
©1927-8 41,7 - 101.2% - 101.2*' - -
1928-9 445.3 - 27.5% - - 27 .5* - -
1929-0° '453.7 - - - - - -
1930-1 498.4 - 121.3* - 121.3* - -
1931-2 566.3 - 156.2* - - 156.2* 91.2 -

- 1932-3 661.8 - 593.0 - - . 593.0- 17.7 568.3 -
1933-4 591.8 - 549.2 , - . 549.2 " 23.2° 243.4 -
1934-5 .592.2 1028.7 . 497.5 - - 497..5 10.5 . 16.8 .
1935-6 536.2 1595.0 | - 474.5 . - 474.5. 3.1 1.0
1936-7 - 487.3 1170.2 1133.7 - - 1133.7 . .1 -

- 1937-8 627.0 1092.6 . 1602.9 . - 1602.9 . - -
1938-9 664.1 1338.9.. 1666.0 - - 1666.0 - - -
1939-0 703.8 . 1 1504.5 1579.5. - 1579.5 - -
1940-1 766.3 - . 1208.0. 1554.3 7 - 1554.3- - -
1941-2 856.4 1029.0 868.9 243,5 - 112.4, - -
1942-3 784.9 1050.6 918.5 407.6 - 1326.1. - -

.1943-4 655.8 1072.7. 833.6 . . 514.7 - 1348.3. - -
1944-5 598.7 1034.5- 671.9 - 716.3. 1388.2 . - -
1945-6 670.3 1034.8 - 651.6 728.5_ . 1380.1 . - -

* Exclusive of local contributions, the amount of which is not readily ascertainable.

Sources: Unemployment insurance and unemployment assistance, First Report of Dept. of Social Welfare, 1947-49, pp. 168, 172; others, Report of inter-
Departmental Committee on State-Aided Employment Schemes, 1946, tables 10-15.
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The payment of unemployment assistance did not commence until the end of

April, 1934, so that the bulk of unemployment relief up to that date, exclusive

of unemployment benefit, consisted of public works schemes. Table 2.1 shows the

distribution of the major categories of unemployment expenditure from the .

NS o
foundation of the Saorstat, through the years of the Depression, to the end

of the Second World Vch.

The institution of unemployment assistance was a momentous

innovation in Irish social policy; assistance was the first form of welfare payment

speciﬁcully intended for the unemployed, as opposed to séhéme; esfqbli§hed for the

relief of poverty or destitution in general, on which the unemployed, together with

many other clas. 25, could claim. The unemploymznt assistance system rema-ins
essentially unaltered foda);, over forty years after its introduction, though it is now
bolstered by redundancy payments and pay-related insurance benefit,  The remainder
of this chapter is devoted to an examination of the early yel:rs of the scheme's operation -
the circumstances of its introduction, f&gefher with its imp'ccf onA the recorded incidence

of unemployment ~ and to the ways in which successive governments attempted to reconcile

the unemployment assistance scheme with the alternative public works schemes.

At fir;t sight Table 2,2, which lists the numbers une-mployed as adjudged
by members on the Live Register, presents a bewildering picture of wild fluctuations in un-
employment; Up to May, 1932, the Live Register consisted mainly of claimants for
unemployment insurance benefit; in May, 1932, however, "In order to ensure that the
large grants which were being made for the relief of unemployment would go to the
- class of persons for whom they were intended, a condition was attached to each grant
"that the labour required for the work which wos'_ being subsidised or financed should
be engaged through the Local Offices. As a counterpart of this, Local Officers were

instructed to give preference to applicants most in need of work, taking'into consideration,
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Table 2.2:Numbers on the Live Register, 1926-35 '000's

Endof 1926 1931 1932 1933 | 1934 1935
 Jonuary 33.0 28.9° .- 20 . 95.6 . 94.3 138.8
February 31.2 . 77. | 3.2 %.7 . 98.6 141.6
March 28.2. - 25.6 . 30.9. 82.5. | -100.5. 137.9 .
April 26.1. 24.0. 323 . 70.0 98.1 135.0*
May 24.5 23,0 35.9 65.3 - 94.4

June | 228 21.6 - 66.9. - 60.6 90.4-

July 20.7 . 21.8. - 77.6 - 56.2. 89.7-

August 20.0 - 21.1- 575,71 - 55.6 98.3-

September 21.0 23.4- 78.1. 58.9 . 110.2 .

October . 2.0 ° 26.1. ‘g8.s | 7N | w5 - i

- November 23.4 - .~ 30.1 -102.7- 82.6 123.9
December 22.5 .. 1 2.3, 102.6 - .82.0 128.1
* Mid-April “

‘Source:  Trend of Employment and Unemployment, 19261935, Dept. of Industry and Commerce (1935),
Appendix A for 1926-33, Appendix B for 1934-5.
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among ;Dther tHings, the length of time applicants were on the register".
The Register, which formerly was little more than a lvist of claimants tc benefit,

now consisted for the most part of persons seeking employment on Srafe-Fur{ded‘
ocfiv‘ities, though this did not necessarily correspond to a true measure of unemployment,
since it included "numbers of the agricultural community, including landholders and |
the children of landholders living at home and persons who could not be described

as Qnemployed in the common meaning of the term" 2“‘.5-; however, the Register was
also mi;sleuding in that members of the unemployed ~ as opposed fo small farmers or
others underemployed - did not register: "Relief works offe.r;e;:i no special attroction‘

to persons who were not accustomed to unskilled manual labour and besides their
influence on registration affected chiefly married men to whom preference for the

work was given.  Furthermore, relief work was not in progress continuously or
simultaneously in all districts” . ol . From 'Moy, 1934, the operation of the
Unemployment Assistance Act further distorted the figures: "The benefits of the Act
attracted .Icrge numbers of persons for whom registrotion had préviously little or no
attraction and who, consequently, did not registe: themselves and it also provided
in‘ducementjc; those who hitherto had only occasionally appeared on the reéistef to

maintain continuous registration". * The resulting changes in the composition

‘(as opposed to the total) of the Live Register are summarised in Table 2.3. .

Table 2.3: Composition of the Live Register 28
Unemployment ~ Unemployment .
Benefit Claimants Assistonce Claimants Non-Claimonts Total
27th April, 1931 16,362 - 7,658 24,020
28th Feb., 1934 22,504 - 76,138 98,642
- Mid-April, 1935 18,798 108, 535 5,668 135, 00!

25  Trend of Employment and Unemployment', [926-35 .

TR .. .
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In attempting to assess the extent of uﬁemployn1ent and the

success with which assistance and public works schemes dealt with the problem

during the Depression years, it is obvious that administrative changes make the

interpretation of official unemployment figures very difficult. It is evident

“that a large body of unemployed and Qnderemployed persons existed, going by

the ease with which each administrative change drew forth yet higher numbers
on the Live Register, but it is difficult to tell whether "real" levels of
unemployment varied much from yec;r to year, or in what direction.  The view
of the Dept. of Social Welfare was that "Irelal;\d, like oth;f countries, was

profoundly affected by the world economic depression which began for industrial

" countries towards the end of 1929, Being mainls- agricultural, our country

felt the effects of that depression somewhat later and less severely than the industrial
countries.  The pattern of effecfs*,*however‘, was broadly the same and showed

itself in steadily falling prices (particularly for agricultural produqfs) and in
increasing unemployment and undéeremployment" . b On the other hand, fHe Dept.
of Industry and Commerce felt at the fir;1e that "All the available evidence goes to
show that émployment in the aggregate was considerably greater in 1934 than in either
1926; ’1‘93‘.{lor 1953.  Even in agriculture employment has shown improvement ... The
examination of the facts and figures readily available relative to unemployment which
has been made in this memorandum makes it apparent that ;here is no evidence of an
increase in unemployment during récent years. At the same time it has Seen shown that
there is a great increase in the volume of employment, especiqily in the volume of

29

industrial employment".

o Dept. of Social Welfare, First Report, 19479,

Trend of Employment and Unemployment, 1926-1935, Irish Trade Journal,
27 December 1935. ' ‘
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Whatever the truth of the matter, the Government of the day

felt that some special steps should be taken to combat the effects of unemployment.
Road Fund monies were twice appropriated for this purpose, under the Unemployment
Relief Act, 193], and as Special Road Fund Empioyment Gronts, a total of £1,077,278
being spent under both headings over i93|—7 (see .T;:ble 2.1, last two columns), In
addition, in 1932, a Stpecial Works Division was set up in the Office of Public Works,
whose functions included the siudy of "the problem of securing a more effective and
equitable distribution of the available moneys" 48.; special public works schemes only
began to assume a major role, however, after fhe Inrer-De:partmenfal Commiffée on
Public Works presented its series of reports.  The Committee's terms of reference were:

"To consider the extent to whic;h it is prouticable to devise a scheme of

useful and desirable public works to be carried out within o period of four

years with a view to redu;i;g expenditure on Unemployment Assistance to

a minimun:, and to report upon the nature and exfenf of such works, th;

steps to be taken to initiate them, the best method of financing them and the

organisation to be set up to carry them out".

X Its First Interim Report suggested a programme of ;;ublic works for
|935-g: 'wﬁich vould involve a State contribution of just over £2.9m;' the wages content
of the programme was also calculated, including, Qhere information available allowed,
the wage content of materials purchased, and it was found that roughly two-third of total

expenditure would accrue as wages.  The Committee was mindful of the fact that their

terms of reference were not completely consistent; in an Appendix the Committee set-out

. 28 Inter-Departmental Committee (1946) Repori, Appendix 1 of this Report
gives a short historical review of employment schemes since 1922.
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"orde;rs of prefetence, from'various points of view; of the
different types of works reviewed and the first of these Orders of Preference
indicates the relative pofenﬁalitie; of'the works from the point of view
of the number' of unskilled workers per £100 of total expenditure, As
practically all the persons who can be taken off Unemployment Assistance
lists by the c.c;rrying out of a Public Works Programme will belong to the
unskilied labour 9|css, it would seem that the works to be adopted should
follow this order of prefer;nce. ‘

The Committee's Terms of Reference, l:'\owever, require them to
put forward a programme for reducing expenditure on Unemployment
Assistance to a minimum_and this requirement obliges them to put forward
another Order of Preference based on the total amount of unskitled labour
which would be absorbed by the M programme involved in each case,

The minimum to which expenditure on Unemploymenr Assistance
can be re&ueed in 1935/36 is limited by the maximum of the works which the
Commiitee can sugéesf as "useful and desirable" and it is, accordingly,
qééessary to include a third Order of Preference ..... |
... based on the Committee's opinion as ‘o the relative social utility and

urgency of each type of work".

~

As it turned out, the orders of preference yielded quite different

rankings. By the first criterion, minor relief schemes and drainage and road making
in connection with bog development both yielded over sixty weeks of employment to-

. one unskilled man per £100 of total expenditure.  On the second system of preference,

. » *
- . L.

Inter~Departmental Committee (|934-6),'First Interim Report.
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the suggested road works schemes yielded by far the greatest number of unskilled
men continuously employed for one year - around 12,500. By the criterion of

social utility, public health works came at the top of the list,

As a fistestimate, the Commitfee c;onsidéred that about 25,000 |
men would be taken off the assistance lists 'for a full year, but this was too cptimistic
for two reasons: firstly, the skilled labour required would probably come off the
unemployment insurance lists, and secondly certain of the works required more labour
than was locally available and in receiﬁt of assistance, so that some of the 25,000
workers would necessarily be unskilled workers not in receipt of assistance. A more
realistic estimate, therefore, was that some 18,000 men would be taken off assistance.
Using a rotational system of employment - "a system of alternate equal intervals of not
less than three nor more than six days’ employme“nt and unemployménf for all workers" 2y
36,000 men previously in receipt of assistance would be given employment over a full
year; the saving in assistance wc;uld be roughly £700,000 per annum. The conclusion
was, then, that "it will be necessary for the community to undertake a gross liability
of say, £3,250,000 on Public Works, i.e. for every £l saved on grotuitous Relief £4
to £5 would be spent on keeping the Récipient in sémi-constant employment. The social
utility to the community of the works, when executed, should, of course, be 'set off

against this gross figure™, 2% -

"The rotational system outlined by the Committee in the First Interim
Report was elaborated in the Second Interim Report, and in fact was subsequently adapted

for all employment schemes (though not for emergency schemes)over the period 1936-4¢,

_until the arrangements were amended by the 1946 Intér-Departmental Committee's Report.,

The rationale behind the system was as follows:
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"S. 19 of the Unemploymenf Assistance Act provides that
no Unemployment Assistance shall be pcchl_e in respect of the first <ix
days of continuous tnemployment in any continuous period of
unemployment,  Thus it is possible to visualise a system whereby
men employed on such Public Works as are covered by this Report shall
be given employment only in nlt.erlncte weeks, In this way, they would
cease to draw any Unénip|oymenf Assistance and, in effect, two men
would be given work instead of one". '2..(:(‘-
The actual type of rotational scheme f;:;/oured b} the Committee
was one suggested by the Office of Public Works:
"The principle of this Scheme is the addition. of some percentage
to the ratesof Unemployment Assistance payable to workers, the workers
being given emplowﬁenf at ordinary rates of p(.:y so that their total
the amount of Unemplo;menf' ;\ssistance plus the fixed percentage.  As the
rates of Unemployment Assistance per week are considerably less than normal
rc}és of wages for a full week's work, the employment afforded cannct be
| éonﬁnuous, the number of days' work in o given period depending on the rates
of Unemployment Assistance being paid to‘the various workers,  This means
f-hdf'the available work is rotated among a larger number of men than would,

Ll

if continuously employed, be required to do the work".

P S
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l remunuration for such works, on a rotational or part-time basis, reaches
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The Committee recognised f‘hct svuch frequent turnover of
workers would probably have a prejudicol effect on the efficiency with which
the work was done; also, "the Committee cannot but apprehend that at least
a certain amount of orgenised cher trouble may attend the operation of tl;ue .
RS

Scheme". .

-

It would appear, foo,‘ that the Committee had doubts about
the wisdom of relief works schemes in general. They submitted three points
to the Minister for Finance: |
" 1. A special scheme of public works provides no permanent
solutien of the unemployment problem and, even during its continuance,
makes little contribution towards the training of the young in skilled
occupations, |
2. No extensive special scheme of public works can be devised
which will not include a high percentage of works of little or no economic
value. |
3. Unerﬁployment Assist'ance cannot be reduced by means of
. special schemes of public works without an overall increase 'o? expendifuré
and, therefore, of taxcﬁon., which in the opinion of the Committee may
have a serious adverse effect on industrial band agricultural activity and,

3D

in the long run, intensify the unemployment problem" .

Finally, the Committee's second Interim Report concluded by providing

answers to particular questions asked by the Minister, of which this is illustrative of

_the temper of the time:

30 Inter-Departmental Committee (1934~-6), Second Interim Report, .
The Minister replied, not to worry about these fundamental problems but to
concentrate on the matter in hand. ‘
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"Q. Is it desirable that the State should receive some return
in the form of work for wages from receipts of Unemployment Assisiance?

A. Yes; bui it is recognised that the differ;nce between working
and not workigg iusfifies. some addition to the rates of Qnemploymenf
Assistance. |t is, however, clearly to be understood that the Unemployment
Assistance pr::vision should be regarded as an interim payment during
unemployment and that the receipt of money without working should not be

2y

allowed to grow into a vested interest",

The Committee's Third Interim Report presented the results of two
national surveys of the unemployed, taken in 1934 and 1935, the former being an

exceptionally exhaustive census classifying the unemployed by age groups, conjugal

‘condition, occupations and so on. .— The Committee also produced its proposals for a full

four-year programme of public works, as opposed to the single year span considered

thereto; it estimated that the full programme would cost the State an extra £7,367,000

in addition to the cost of the first year's works (as set out in their First Report).

But the greatest points of interest in the Third Report lie in the Committee's attitudes to
the financing of the works and to the possible repercussions on private enterprise.

The long-run eftects of public works expenditure had rarely, if ever, been previously,

. scrutinised closely, and the section of the Report on finance raises very wide issues of

principle, as well as being a valuable source of pre-Keynesian economic thinking in

official circles in lreland:

‘e
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"There is no information before the Committee showing that a
four year period dating from the present is definitely individual in any
way which offects the necessity for spec'iol relief founded in registration

for Unemployment Insurance or Unemployment Assistance."

"A_very large proportion of reéi;frcnfs constitute a census of
endemic pov;rty due to conditions of Ioné standing and slow remedy.
Increasing empAloyment due to industrialisc'ﬁon and ﬂllcgé and other
policies is liablle to be largely counteracted by the increasing pressure of

population caused immediately by restriction of emigration and ultimately

by the increase of the marriage rate. "

,"It wc;mld seem, therefore, that, assuming that present conditions
require artificial distress relief of o ce.rfoin specified amount, the methods
of financing that relief over o period of four years should take definitely
into account the probabiiity that relief on something the same standard will
require to be provided during a pe;"ioa considerably in excess of four years.

While very exceptional circumstances, such as cataclysmic temporary

.+ depression, would justify a very long term loan with consequent low annual

charges, -merely cyclic conditions of difficuity, if met by loan, would

necessarily involve short term loans with high annual charges. "

:"While it is probable that the whole sum required for a £I2,000,000
Four Year Plan cannot-well be raised by toxation in that period, having regard
to the small amount of exceptional temporary distress now existing relative ‘to
the dead weight of endemic poverty and to the small prospect of any market
diminution of this tot~l in the immediate fu;urt_e, it is clear that the proper term
of a loanto finance, at present, a four y;ar relief plan would be so short as to

impose o very heavy burden on the annual estimates during its life."
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"The safest course would be to decide that no part of the
present charges borne by revenue for Unembloyment Assistance or
‘relief of distress should be met by loan and that a considerable
portion of any_further expenditure under these heads during the next

four years should be met out of revere, in the form of ad hoc taxation. "

" The programme is the moximum that the Committee have
been able to visﬁolise, but the extent to which it should be carried
out depends upc;n striking a balance bétween the disadvantages of increased
taxation and the benefits of the tempor;zry émployment that \;vould be

provided, "

" The Committee, though they have had under consideration
various methods adopted in other countries for roiéing funds to relieve
unemployment, regret that they are unable usefully to recommend any

Al

new sources of taxation for this purpose". ~~

This type of reasoning has a close affinity to the 'leecsury view' excoriated
by Keynes; in oider times men buiit pyrumids,'buf "we are so sensible, have schooled
" ourselves tt; so close a semblance of prudent financiers, taking careful thought befor;
- we add to the 'financial' burdens of posterity by bgilding them houses to live in, that
we have no such.eosy escape from the sufferings of uhemp!oyment“ . 31 But the operation

of relief works was also restricted by the extreme attitude adopted by the Committee

concerning interference with private enterprise, of which two examples will suffice:

31 J.M. Keynes, Genera! Theory of Employment, Interest and Money,
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“One of the proposals madeto the Committee was for the
construction of stadia in or near each of the four county boroughs and
‘the larger of the urban districts for the staging of sporling and athietic events.
Sporting facilities in these areas have been supplied and maintained by

“n

private enterprise and it has not been made clear to the Committee that these

facilities are so inadequate as to justify State competition with the private

enterprise”. L

-"Suggestions were also made for the provision of passenger
shelters and goods clearing stations for road bornc; vehiculm.-. traffic in
towns and villages and important junctions ... .‘ The profaoﬁ:l was
‘unacceptable to the Committée as it would be tantamount to subsidising

.

private enterprise”. He

The probl.em of where the proper function of the State to relieve
distress trespassed on the province of private enterprise came to a head when the
Committee turned to consider its proposed Farm improvements Scheme, which formed .
the subject of the Fourth Interim Report.  This scheme subsequently proved to be
p:obc‘bply the most successful of those recommended by the Committee; in 1946 it was’
sugge'sted that

"special consideration be given to the development of the Farm_

lmp.roveme,nts Scheme as a means of stimulating employment in the rural
areas. Thjs is now the largest service provided for in the Employment and
Emergency Schemes Vc'>te, the allocation in 1946/47 being £400,000, or 32% |
of the total Vote. In the Majority Report of the Committee of Enquiry on

Post-Emergency Agricultural Policy, the following reference is made to

the Scheme:

-~
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"We are favourably impressed by the success of the Farm
Improvements Scheme administerd by the Department of Agriculture.
Considerable improvements which otheiwise would not have been
made, were carried out, particularly on small farms, through the
operation of this Scheme. Wé, therefore, recommend that the

Scheme should be continued and expanded". au

At the time of its inception, however, the Committee felt that it had to
justify, at length, their proposed subsidisation of private (;griculfurcl-inferesfs -
parf.iculcrly, it may be presumed, in view of their previous strictures. The
type of farm improvements mooted included drainage, reclamation of bog, removal

of rocks, fencing and so on. The organisation of the scheme was as follows:

"The work would be carried out by gangs of men recruited
from the-U;'remployment Assistance Register and employed by the State
on a special rotational system ... The Farm Improvements Scheme would
be divided into two parts:~ ’

"'(o) -Holdings exceeding £15 Poor Law Valuation

"Under fhis.borfion of the scheme the {"ormer would be
_required to repay one-third of the cost of labour. This repayment would
be made b?( means of a long term annuity. Time proportion of one~-third is
fixed so as to maintain the cost to the State at approximately the amount of
Unempioymeﬁf Assistcr;ce which wou_l‘d otherwise be payable to the workmen
employed,  The farmer would be liable personally for the entire cost of any

materials required during or on the completion of the work."
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(b) Holdings not exceeding £15 Poor Law Valuation

Under this portion of fh-e.scheme, the State would provide
only 75% of the labour required for the work; the farmer would be
requir‘ed to contribute the balance of the labour in kind. Grants on
a graduated s;:le, not exceeding one-fourth of the total cost of labour,
would be made to the farmers towards the cost of any materials required

during or on the completion of the work.

ciee .Ancillary to the Farm Improvements Scheme, a special
scheme would operate in the Congesf(;:d Districts wl:lereby small holders
who are themselves in receipt of Unemployment Assistance would be required
to carry out improvement- work on their cwn holdings tothe.value of their
Unemployment Assistance.  On the completion of the work, grants

representing one-fourth of the total estimated cost of the work (including

the provision of materials) would be made to the small holders", &4

Now the Committee had to turn to ‘the sticky problem of why agriculiure

should be chosen to receive the benefit of these subsidies, and to the subsidiary problem
of which particular classes of farmer were to be favoured with the public bounty - a

question which has to be resolved anew for all types of relief schemes of public works:

"Whatever might be the reaction towards such a scheme if it
were proposed in the ordinary way, a new orientation appears to be
justified by the fact that a large public expenditure from which no material

32 .
return®  ‘is now obtained can, by a scheme administered as above, be

converted, through a widely distributed body of individuals, into community value.

3) The concept of the multiplier was not known to the Committee, and the refrain of
"“no material return" from assistance payments is constant. The only realisation that relief
measures affected the level of démand was that the Farm Improvements Scheme wauld lead
to increased spending power of farmers; see Fourth Interim Report,
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It may be urged as an objection to the Scheme that it represents
a further benefit to the farming community; 5% but, the scheme
is considered as a relief work for rural arecs and it is obviously

the agricultural community which must benefit directly or indirectly
L J ‘ .

by any form of relief work carried out in rural areas.

"So far as holdings nof exceeding £15 Poor Law Valuation
are concerned, no apologia are required for State Assistance, as ‘
the principle of subsidisation has already been established by the

operation of Small Scale Reclamation Schemes, the extension of

which to areas outside the Congested Districts was recommended on

its merits as a social service by the Department of Agriculture. "

"“In relation to holdings above £15 Valuation, the Committee
feel, apart from the fact that the Department of Agriculture consider
the subsidisation of Farm Improvements to be desirable in the national

interest, that Agriculture may properly be regarded as an industry the

L.

expansion of which will provide scope for permanent employment in

the future.  To the extent to which land reclamation and improvement
will enable extra land to be brought into use, State subsidisation is
justifiable as an economic investment to ensure extra permanent employment

in the future and so to relieve the drain upon the Public purse. Thisisa

1]

. . v P . : -

feature of the proposal which the Committee cannot over-emphasise. So

far as holdings exceeding £15 Poor Law Valuation are concerned, the scheme

has been framed on the basis of effecting this paramount purpose at approximately

the same cost to the State as the present cost of gratuitous relief to the workmen
A Up to 1932, it was State pollcy to give priority to cgrlculturol interests; "this
c:ftected not only agriculture but also the policies governing industrial production and the

scope and purpose of public expenditure”, J, Meenan, The lrish Economy Since 1922
See Meenan's Chapter Twelve, 'Agriculture: Issues of Policy’.

who would be employed".

i
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Ultimately, the Committec simply stated that the scheme
was the best that it could devise, and that the benefit outweighed the

sinfulness of subsidies:

“

"Viewed only from the point of view of substituting gainful

employment for idleness, the Farm Improvements Scheme as a whole has

the advantage, compared Wifh other public works which have been reviewed

by the Commitfee,~ that it would provide work, in their natural sphere, for
persons in receipt of Unemployment As;istonce, which would be at once
productive of public welfare by prevention of the deterioration of the morale

of the unemployed and, at the same time, directly and economically productive
from the national point of view.  The fact that these objects can be attained.

et

ot an extra cost to the State which is inconsiderable in comparison with the

'

extra cost involved in other public works suggested for the relief of unemployment,
in respect of not all of which it can be said that they are economically productive
or likely, in cm‘y way, to contribute towards the permanent relief of unemployment, -
is a'factor which must, in the Committee's view, place the Farm Improvements

~"Scheme, to the extent to which it is practicable, in the forefront of their

Programme ., "

.

"In view of the fact that the Scheme, when it is in full operation,
can be administered on suc.h a widespread scale as to' m‘ake it of common
application, the obiectién that its benefits would accrue to.the property of
individuals is tenable only if it can be shown that the large public expenditure
on Unemployment Assistance, from vs‘/hic':.h l:lo material return is, at present,
obtained, could economically be diverted to andther purpose which, while not
directly benefiting the p.rop.erfy of individuals as such, would be of equal benefit
to fhelagriculturol community and to the nation as a whole. No such alternative

“
presents itself to the Committee", ~4

,..
L.
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By 1946, when the Inter-Departmeéntal Committee on State-Aided

Emplc'::ymenl Schemes (I945-6) presented its Report, the country had had

<

a decade’s experience of public works schemes, and it was exceedingly
fortunate that this body of experience came to be assessed by a Committee
which showed itself to be capable of exhausiive and intelligent analysis.
The Report is far more than a recitation of obvious successes and failures
made manifest over the previous ten years. In r;\ony places,it is a truly
social document as, for example, when it considers the'aﬂitudes of those
employed on relief schemes to the work ~ something which would h;:ve been

regarded as quite irrelevant not long perviously, except insofar, as it might

adversely affect efficiency.  The Commirtee went further than any official

B BN B N . NE aEEm s Ea

body hitherto dared in stating bluntly that in modern conditions the makers of -
social policy had to make a choice of some point on the trade~off between

compassion and efficiency:

"the principal drawbacks to the present system of administration
of employment schemes, apart from difficulties inherent in these schemes,
can be traced in large measure to the original p<'>licy of employing the
maximum number of Qnemployment assistance recipients; and allowing the
element of the relief of distress to be the primary consideration in the
selection of wbrkers: The Committee consider that this policy was
based on a too optimistic estimate of the average qualffy of thé men on
the unemployment assistance register, and of the degree of benefit to be
derived by these men from short spells of work on the rotational system.

;

The rotation of the workmen serv;ed to underline the "relief" feature of the
schemes, and pro?uced an unfavourable reaction in the men which, in time,

infected the employing authorities themselves. Although the instruction



!

-62-

to employing author';fies was intended to secure a reasonable balance
between relief and economy, there was an absence of uniformity

in its application due to the requirement that the men were to be
recruited in the order of their unemployment assistance rates beginning
with the highest, as well as to the inherent difficulty of judging

the capability and willingne.ss of men. This resulted in many areas

in the employment of too large a proportion of deﬁrﬁfely inferior

workers .......

" ,..... the Committee ore'presented:\&ifh a problem of a
fundamental character, viz., how far the element of relief should be
atlowed to affect the efficiency and economy of the work undertaken.

If the idea were to be preserved of improving men who are not

capable of being made suitable ‘for heavy manual work, there would

necessarily be a serious sacrifice of efficiency and-economy. The

more the idea of compassion enters into the picture the less economic the

work beccmes. . The Committee realise that this problem must eventucl'ly
" be related to the general social .policy of the State, but in their view

experience has shown that it is not possible to graft on to any normal

system of carrying out public works a policy of rehabilitating inferior

workmen, without opening the door f§ abuses and continuing the -

unsatisfactory conditions which have prevailed in the past". 2%

Accordingly, the éommiﬂee recommended that employing authorities could.

choose whomever they pleased from the register of recipients of assistance, and that rotation
"so far as it affects the number of days work per ‘.Neek, should be'disconﬁnued, and a full
week's work given in all cases".  The Committee felt strongly that the authorities should
be clear os to what they expected relief works to achieve; it was possible that these types of

schemes could do a great deal of harm:
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"Many of the works carried out as employment schemes are important
public works which would otherwise have to be carried out at a later
date by the local authorities themselves. It is, accordingly, most
desirable that the cost and quality of these works should approximate

to the standard of works ordinarily carried out by normal methods". 4

Of particular importance omonAg the conclusions drawn by the
Committee were those rellcting to the capabilities and attitudes of the unemployed.
Partly drawing on the results of a special enquiry conducted in late 1945, and partly from
other evidence, the Committee arrived at results w.hich‘indicated the ef'fecﬁve bounds
.for the scope of public works schemes. As regards the talents and qualifications of the

unemployed,

"Even a brief contact was sufficient to dispel the idea so prevalent
among the general public that the unemployed-comprise a homogeneous

group of able-bodied persons capable at a moment's notice of undertaking

unskilled manual work. A large |.:roporﬁon~, particulorlAy of the older

" men, were not physically capable of heavy manual work, and there were

i many others who, while perhaps sufficiently able-bodied, had had no
experience of such work, showed no inclination to acquire it, and apparentiy

o 2%

preferred to take their chance of finding casual work of a lighter kin

‘In support of this picture of a heterogeneous corps of persons, the
. Committee classified, on the basis of fh;eir 1945 inquiry, the sample of unemployment
assistance recipients surveyed into three groups: ‘A, being "men who appeared to be either
already suitable or likely to become suitable for. heavy manual work", 'B', "men as to whose
suitability there was a considerable amount of doubt, and 'C', "men who, in the view of the
Committee ..... were definitely unfit for the.hecvy manual work required on employment

-schemes”. In Dublin County Borough, the results found were:

f

. ) ’ ;
v, ' . . . . . .
. M
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Age Q‘WE ;, EA, ii
18 - 24 years 52 30 18
25 - 54 years 35 24 4
55 - 69 years 6 1 83
ALL AGES - 29 2| 50

Results for other urban areas were similar, and the Committee stated that

"Even amongst those who could fairly be regarded as suitable for heavy manual work,

the standard of capability varied widely, and was in general much below the average

of workers in normal employment". 3% This led the Committee to consider the

possible rghcéilitating effects of spells of heavy work, and they considered these in the

light of their discrvery that the unemployed consisted of a large number of disparate

_groups:

"For men who are already fully able-bodied, and accustomed tc heavy

“manual work, short spells of work on employment schemes shou!d be beneficial

and should tend to maintain fitness between spelis of manual employment.
¥ Workers who are willing and have had experience of heavy manucil

work ‘but who are deteriorating through uneraployment, could derive considerable

~Benefit physically from a two or three months' spell of work under proper supervision.

In the case of many such workers even this amount of work should restore their
capacity for work and their self-respect, and increase their desire for work. ‘In the
case of workers who have deteriorated considerably the process of complete
rehabilitation would require a long term of constant employment under special
supervision and ct;nfrol. Rehabilitation can only be maintained by reasonably

constant work.,

3

Inter-Departmental Committee (1945-6), ‘Report, Whatever the objections

nowadays to defining people as "unemployable" - see B.M, Walsh, The Structure of
Unemployment in lreland, 1954-1972, E.S.R.l. Paper 77, the concept appears

.
. '

to have been appropriate at the time of the Committee's investigations.
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" Men who have reached the lowest siage of capability for heavy
manual work, and who hove become chronically unemployed whether
from age or physical debility or from constitutional or acquired defects of
character, are not susceptible, by any ordinary means, of rehabilitation as

““

workmen in any real sense of the term, and certainly not by intermittent

spells of work on employment schemes. "

" Men whose ordinary occupations have not accustomed them to heavy
manual work are generally unsuitable for such work, the degree of unsuitability
increasing progressively according to age. Even if such men were sﬁitable,.
their employment on heavy manual work might lower their status and impair
their skill i;\ their own occupations, and thus lessen their chance of again being

Ll

employed in those occupations".

Finally, three points made by the Committee deserve further mention. The
first was that rotation, with the well-meaning object of spreading a given amount of wages
as widely as possible among the unemployed and with the porsimonious object of saving as
much dole payment as possible, failed in both at least with the rotational systems 9mp|oyed
up to 1944, .- It alienated the workers - "it differentiates the work from normal work, and
give; the impression that in reality it is relief work und merely a substitute for the payment of

: R
unemployment assistance" "~ and resulted in very high costs for the work done.
Secondly, work camps or work corps are expensive and unpopular, as adjudged by the
reactions to, and effects of, the Construction C.orps; when, for example, declining to join

the Construction Corps debarred young unemployed persons from drawing the dole, most

" preferred to lose the dole rather than join the Corps. In Dublin, only 78l out of 7, 789

: 2
unemployed persons who were asked to join actually enlisted; Y similarly, a work camp

.
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set up for youths to work on the Turf Development Board"s bogs in Offaly was only
able to retain 48 out of 202 persons who went to the camp, and fhe;e 202 were in /é\,
turn the maximum that could be persuaded to participate out of 1,200 approached.
The third point made by thee Committee v.yus thet the work-disincentive effects of
welfare payments began to be apparert long before the present-day high levels of

income rmaintenance payments:

"many reciéients of unemployment assistance, particularly poor quality
workers who have been on the register for a long time, have come to regard
unemployment assistance in the light of a vested interest, and they seem to

------ -believe that the only reward they receive for working on employment schemes
is the difference 5etween their wages and their unemployment assistance

payment" .’ hets -

In the thirty-odd years since the 1946 Report, works schemes have
gone so completely out of fashion that their eclipse itself was unnoticed, the 1972 Paper

on 'Manpower Policy in lreland' deeming their departure to be an insignificant event:

.".Re.lief for the unemployeci in Ireland today is based mainly on the

_Jf;ar‘nework of the earlier social insurance and social assistance legislation
introduced in the 1920's and 1930's with three significant dgve!opments. The
Department of Social Welfare was established in 1947 to co-ordinate all social
insurance sci;emes and took .oln the odminisfra}ion of both unemployment benefit
and unemployr;1ent assistance schemes on its estab!ishmer;f. (Prior to 1947, the
schemes were administered by the Department of Industry and Commerce which

was also responsible for the Employment Exchanges).  In 1952, the unemployment

insuronce schemz was combined with schemes relating to sickness benefit and
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widows' ond orphans' pensions into a general social insurance code,
In 1952 male workers in agriculture became entitied to unemployment
benefits in addition to all other social insurance benefits and in 1966

female private domestic workers and workers in agriculture became

. . 35
similarly entitled". 2

Nowadays, the State is prepared to help, wherever possible, the
smoother operation of 'the' labour market through, for example, the National
Manpower Service, established following the institution of a separate Department of

Labour in 1966. It is willing to cushion the costs of unemployment for the unemployed

‘through such systems as the Redundancy Payments Scheme, introduced in 1967, and

through the improvement of levels of existing services. 36 .- There has been little

basic criticism of this approach, the mast-cited faults being its slow pace, its

administrative inefficiency and the influence of political representations on the

distribution of benefits,  Perhaps it is time to reconsider whether the concession of
unemployment assistance as a matter of right, which is the situation for all praciical
purposes at present, is the best solution for alleviating the effects of long=run unemployment.

Little or no attention has been paid in recent yeais to the effectiveness and long-term

-effects of government social expenditure, other than some suggestions that income

maintenance payments to the unemployed are now so high relative to wages during
employment that they constitute a significant disincentive to work. The working of a free
enterprise economy is now understood better than during previous attempts to link unemploymen:

assistance payments to productive efforf; the nature of the economy itself has changed so much

.35 Manpower Policy in Ireland (Dublin, 5O,1972),

36 For an exposition of post-war social policy,see Finola Kennedy, Public Social
Expenditure in Ireland, E.S.R.l. Broadsheet No, Il, February, 1975.
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since the end of ~the- Second World War that the traditionai arguments against
works schemes may have lost their validity. At' the very least f;he danger
of perpetuating a self-sustaining culture of poverty through thoughtless and
indiscriminate State unemployment rclief policies suggests that the assumptions

-
underpinning current social policy deserve to be re-examined.

II Guidance from Experience

We have decided to present D. Curtin's article unchanged
as part I of this chapter, as it seems to us excellent in its summarization of
a very large mass of material. Here we draw our inferences mainly from

part I, from our own study of one of Curtin's sources and from an additional

. official record.

For the latter part of his study, ‘Curtin relies entirely on
3%, 3¢

i
!

two remarkable official reports. We were fortunate in these

- documents being made available to us in typescript form. It is a pity they

were not pubﬁshed, for they are a liberal educaticn on the problems associated
with the‘fd!irc;ct employment of the unemployed, as “well as to official thinking
thereon. The 1934-1936 Report (Chairman, Hugo V. Flynn, Parliamenfary
Sécretary to the Minister for Finance, Secretary, J; C. B. McCarthy) is in the
form of four interim and a final report.’ Curtin has commented on the Terms
"of Reference. We wish t.o stress part of the Wording thereig/that defining the
Committeeg objective: "to devise a scheme of ... public works ... with a view
to reducing expenditure on Uncmployment A ssistance to a minimum ,.." It would

be an exaggeration to state that the emphasis on financc was fatal;

it was ccrtainly inimical to the cfficiency of the works produced, though the

o em s WA

37 Inter-Departmental Committee on Public Works 1934-1936.

‘33 Inter-Departmental Committee on State-aided Employment Schemes (1945-
1946).




very critical 1945-1946 Committce states that the works were uscful. The text
proper of the ].S?SG—BS TFinal Report is very brief ,' but contains an alphahetical
index and an index of place names, nearly 500 items,which is probably as .
relevant today as it was then as an indication of the kind of works which might
be undertaken by unemplggred people. A feature of the iilterirr; reports (especially fHe :
third)  is the elaborate-series of statistical tables which seem worthy of

more examination in depth than is indicated in the Committee commentary,

though, of course, the time to which they relate is remote.

The wording of preamble in the terms of reference of the
1945-1946 Report is highly significant:-
"'Bearing in mind that empl.pymenf schemes are
undertaken, primarily, for the maintenhance and
rehabilitation”of unemployed persons by affording
them the opportunity to work and, secondarily,
for carrying out works which are useful in them-
selves with reasonable efficiency ...
The emphasis is completely different from the terms of the 1934-36 report of
ten years previous. Gone is any reference to reduction of expenditure on UA
There is mention of rehabilitation and other advantages to the unemployed
as people. Of course, works to be carried out are {o be useful, but the
word Vefficiency" is qualified by "reasonable", implying that full economic
efficiency is not to be expected. We have commented in Chapter 1 on
changing public attitudes towards the unemployed. Clearly this was taking
place in the years that spanned World War II. We shall maintain that these
attitudes have evolved still further since the 1940's. A curious feature of the

terms of reference is that recommendations are to be made only in regard

to unskilled unemployed workers.

In the fourtecen years 1932-1933 to 1945-1946 inclusive,

aggregate expenditure on employment and emergency schemes was approximately
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£16.3 m of which £12.7 m was in State grants and the remainder mainly from

local authorities. Total cxpenditure was distributed by classes of works as

follows: -

Employment schemes £fm
Public health workes o : - 3.2
Development of housing sites : 0.6
Urban areas - mainly roads . 2.4
Rural areas o o ' © 8.7
Minor Employrﬁenp Schemes . ‘ . ) 2.5
Miscellaneous ) 0.8
Total, emplc;yment schemes L 13.2

Emergency schemes

Farm improvements . - 1.7

Seeds and lime distribution 0.6

Bogs used by private producers . 0.4

Rura! Improvement . 0..2

Roads subject to turf traffic : ' _0.3
3 Total,emergency schemes ’ 3.1 |
‘ 'fétal,all schemes 16.3

" This £16.3 m waé equivalent to £1.2m a year. Even allo;ving for the great
cfnange in the value of money this £1.2 m would be regarded as derisorily' small
today. The insigniﬁca'nt impact of these schemes on the leve~1Aof unemployment
must have been due partly to this meagre expenditure. We surmise that public
o.pinion would sanction net expenditure of oné hundred times this amount a year

if thereby a sizable dint in the number of unemployed could be effected.

As.to departmental responsibility, the Vote was termed that
for Employment and Emergency Schemes, In 1946-1947 the total was £475, 000,

of which £360, 000 was undertaken by Local Authorities and administered

- N R f . - . . . .
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by the Department of Local Government and Public Health, €100, 000 by the
Special Employment Schemes Office (Office of Public Works) and £15, 000
administered by various Departments. These small amounts show that by
1946-1947 official employment schemes had fallen on evil days (they may

-~

today be said to have ceased to exist?). The numbers involved confirm

this: - R
» Thousands
No. of UA - Average no., no. employed
Year applicants employed at peak periods
Summer Winter
1937-38 96.8 13.6 - 25.9 40.0

1945-46 57.0 8.4 18.4 27.6

These figufes include those for the Farm Improvements Scheme, the peak
figures for which increased from 9, 000 to 11, 500 _(mcluded in last column above).
One is not surprised to learn that the agricultural schemes were regarded by

the 1945-1946 Committee as more successful than opher employment schemes. .

Prior to World War II about 95% of the UA register were engaged on schemes

¢

to which the rotational system applied.

In their terms of reference the 1945—1946 Coﬁnnittee
were to have sepa.rate regard to (@) Dublin City, (o) other urban areas and
) rural area s. At t.he request of t}.xhe Committee the other responsible
Department conducted a special c;ensus of UA recipientsin ﬁubl‘m and five
other urban areas. With remarkable thoroughness they followed the census;
by intervie;wing the majority of unemployed pergo:;s on the ’register in the
six urbz;n centres. Curtin has noted that only 29% were found to be suited
to heavy manual work; | 50% were definitely unfit for the heavy manual work

required on employment schemes.

Clearly a gloomy view was taken by the 1ntcrviewers'

of efficiently employing registrants in Dublin. . Following are a few quotations:-
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“Perhaps the most striking fact for the great bulk
of the men interviewed, their whole working lives
in recent years at any rate, were made up of casual
jobs separated by Jonger intervals of idleness'™,

. "Many of the men intervicwed secmed to be really

. dispirited and to have given up hope of finding constant
or cven casual work other than a spill on employment
schemes". i
"There was, however, some redson to believe that anxiety
for work on employment schemes was partly to qualify for
continued payment of unemployment assistance without
going before the Court of Referees. '

o

As regards interviews in the five other areas "the general impression
gained was much the same as in the case of Dublin; the men were mainly
~ unskilled or semi~skilled casual workers of 1éss_ than avera{ge capability, the
majority of whom had iittle prospect of'work other than on employment schemes
or occasionally cn low grade jobs"f The all ages percentage suitable for heavy

manual work was 22, even lower, therefore, than Dublin's 29,

- —

For rural areas, however, the Committee came to a guardedly
optimistic conclusion:-

"The inference to'be drawn from the foregoing considerations
is that in the rural areas the labour engaged on employment
schemes is not, on the whole, noticably inferior to the
average standard of labour".

[

In rural areas the all ages percentage of men fit for heavy

manual work was 57, twice the levels already cited for urban areas.

The three main ‘objects of employment schemes were @) financial - |
the distribution over the. largest’possib]e number of men in proportion to their
need, (ii) rehabilitation, (iii) testing of willingness to work. To achieve these
ends a regulation was devised in three clauses (1) reasonable allowance for
lower output, (2) emplcyment only of men capﬁble of rcasonable output, and
(3) workmen failing to give reasqnable rciurn of work to be discharged and their

cases reported to the Employment Officer.

One is not surprised to learn that the regulation did not work

.

yet agaih for three main reasons (a) many were hired who proved incapable,
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() gangers were reluctant {6 dismiss men, mainly because dismissal might
result in disqualification for yUA () "the traditional laxity of organisation and

indulgence towards workers associated with relief schemes in the past. ™

The 1945-46 committee devoted much attention to the
subject of supervision ana. the rotation principle, both cbviously related to

t'reasonable efficiency'. In the committee's view:-

"Broadly speaking, small schemes are most
suitably done by direct labour, and for large
works the contract method is the more economical
one', . . ‘

" "Ag a result of the introduction of rotation,
the method of recruitment of workers, and
other regulations, employment schemes could
be carried out only by direct labour. Public
works contractors could not operate under
this system of labour control®.

As regards employment séhemes administered by the

Departmént of Local Government and Public Health, in Dublin CB the
committee were informed that most of thle direct unemployment schemes would
normally have beeh executed by contract; A 'special Relief Works section
was established in 1941 to deal with part of it.  {Note the
word "Reﬁé ", thereby differentiating from ."work" simpliciter and lowering
its prestige). The works consisted mainly in housing site development, new
roads and amenity schemes, mostly in the suburbs. ‘ Every member of the
supervisory organisation was employed on a temporary basis bécause of
tile general uncertainty-as to the duratibn of employment schemes on their present
basis. The wages of these gangers were the same as those of the Corporation's
other gangers, but these were considerably less t'hcm those of contractors' gangers,
One is not surprised to learn that "in many cases [ihe cost of works] is
unreasonably high, having been as much as 50% in cxccs's of contract costs on
works of a high laboﬁr conte‘nt". The conclusion is important:- A

“"On the whole, the Committee are satisfield

that the execution of capital works of any
considerable magnitude by direct labour cannot

effectively be undertaken by the local authority of

a large city like Dublin".
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The committcc found that in CIBs other than Dublin

urban area works were more cfficient than in Dublin mainly because in

- the smaller towns it was possible for the heads of their engineering organisations

to have "intimate personal knowledge! of all the work., "Cork is probably

the most efficient [with ibs] employment schemes, " the reasons stated being the
closeness o.f the city engineer to the work and care i_n selection of workers

in the {irst instance. "In Limerick, Waterford and Dun Lacghaire sui:ervision
is reasonably close but the cost of the>work is high on account of the poor

quality of labour',

As regards the (hen) 57 towns with urban status, the committee

found it difficult to describe the quality of their work in a general way.- It

" was found that the best work was obtained when the County Engineers' organisation

was in charge, in contradistinction to ""smaller urban areas [where]the

Town Surveyor is a part-time official on a comparatively low salary and his
normal responsibilities in the matter of roads are confined tc the maintenance

of back streets and lanes".

‘

In rural areas employment schemes undertaken by local authorities
are supervised by the County Engineers and the standard of supervision is
satisfactory.

MIn the western counties, however, where the allocations
are very large as compared with expenditure on normal
improvement work, the seasonal character of the
employment schemes programme coupled with the
uncertainty as to the probable extent of the allocations

in future years has been detrimental to the establishment
of adequate trained staffs for controlling the works., It
has been necessary to rely to too great an extent on
temporary engincering staifs, who in the majority of cases
have insufficient experience of the work to be done.

Minor Employment Schemes were administered directly by the
MES Office but they were supervised by county engineers acting as agents -

instructors for that Office, on a fee basis. The SESO, howevef, had no control
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over the assismnts. cempioyed by county erllginecrs. Though the schemes were
simple and scarc.ely required as much’ supervi sion as 61‘(1111ary work, special
difficultics were encountered in supervision. The great bulk of the schemes fell
in a few Western Counties; the schemes were numerous (in Mayo and Donegal in
1945-4€, 306 and 258) and were far apé.rt, often in.inaccessible places and were
carried out in winter time. We are not surprised to know that the quality of

the work was not high m many areas and that the county engineers and their
assistants expressed "the greatest reluctance' to overlooking SESQ schemes

on the grounds that they could not give them proper attention and do their own

work as well.

From the way we look at things now-z-days, it seems incredible

- that rotation could ever have been contemplated, still less actually used, The

———

idea was to divide the available work over most unemployed persons. The
most needy, i.e. 'thos-e with most.dependents received more wages a week
than the less needy: we believe that these wages were determined by adding
30% to what would have been the .UA rate and the number of days work
gauged accordingly! It is stated that for men on the higher UA ratesin
Dublin CB the excess of wages over allowances while idle varies from
24s. to 33s a week. Naturally:-
“the arrangement appears to give rise to dissatisfaction
.amongst the workers: it differentiates .
the work from normal work, and gives the impression
that in reality it is relief worlz and merely a substitute ...

for unemployment assistance. This attitude appears to
be shared by gangers also. "

It was, of course, fbund that fréquent changes in workers led to
inefficiency: "workers spend the first few weeks of their spell getting hardened

and trained into the work and by the time they have become really useful

FTPIOURT VR
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they have to make way for a fresh gang'. It is stated that the presence
in-the gangs of an undue proportion of infecrior workers has a detrimental
effect on the better claﬁs workers since the tendency is for the inferior
workers to set the pace. On the other hand, the 1945-46 committee

gives its opinion that:~

"For men who are already fully able - bodied,
and accustomed to heavy manual work, short
spells on work on employment schemes should
. be beneficial and should fend to maintain
fitness between spells of normal employment'.

So far in tﬂis part II. we have at.tempted to give only an
idea of the content of the very voluminous 194546 rept_;rt, half of which
consists of largely siati s’tica‘ll appendices which we have not drawn
on at all: for instance Appendix I is a very useful historical account of
employment schemes since 1922, r ideas 6n what has’to be done to

mitigate the national scburge of unemployment have broadened but,

if recourse has to be had again to employment schemeé)the closest

regard must be paid to the whole content of the 1945-46 report, particularly

to its very frank indications of what not to do.
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Recommendations .

7

tions of the 1945-46 committee are to be expected

From what has gone before, most of the recommenda- -

B

I Authorities should have free selection of best labcur

II Rotation to be discontinued as regards number of days a week and
full weeks' work always given ’

III Number of weeks' work: (a) by contract 10, (b) direct labour
(i) Dublin CB . 10, (ii) other urban 8, (iii) rural 6. Panel

change not to be operated where it would resu't in employing
unsatisfactory labour

IV InDublin CB all works should be by the contract method

V In other areas, direct 1abour to be used only in so far as this
is efficient, otherwise contract to be used.

VI Departments concerned should look again at methods in areas
where MES execution by county engineers is not satisfactory.

VII A small committee from SESO and D/LG & PH to be set up
[to supervise, in great specified detail, employment sohemes]

VII Arrangements should be made for local authorities to prepare
programmes of suitable employment schemes two or three years
in advance,

In the following note on the effects of the recommendation
the committee states that cmployment schemes would not be used to relieve
distresé in the case of unsuitable people; family responsibilities will not
entail special preference; the longer a ma.ﬁ is nnemployed the less his
chance of ernployx;xent on employment sche'mes; the average cost of giving a
UA applicant work vﬁll be considerably increased; the totél nuinber of

UA applicants will be considerably reduced; ' the value of employment
schemes as a test of willingness to work w&ll be reduced; full-time employ-

ment for an extended period will make employment schemes more attractive,

The committee recognises that some of these effects may
be considered undesirable and proceeds to justify at some length its attitude.
The recommendations would involve the elimination of

that twilight work zone, necessarily inefficient, entitled rclief work, leaving
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only people genuinely at work and peopio unem'bloyed. Putting UA
applicants on contract work seems little different ffom subsidising wages.
To repeat, the issues that troubled the 1945-46 commitiee are by no means.
frrelevant today, and we shall take them up again in our final chapter.

-t
The reactions of the government of the day to the fore-

going recommendations is interesting:~

I "In lieu of recommendation I it was decided that thc employing
authorities should have a free selection of labour from men in
receipt of unemployment assistance to be recruited through the
Employment Exchanges'. [Our gloss: we do not understand
how this decision makes any changeé in the recommendation unless
special significance attaches to dropping the word "best"].

II Aprroved.
II Approved, subject to some increase in number of weeks and -

arrangements béing made to avoid re~employment of men
follewing completion of spells of employment.

IV, Vand VI approved.

VII Approved, subject to Department of Industry and Commerce
being represented,

VIII Approved.
No reference has so far been made to Part V of the repdrt. i

Th'is‘deals with ”oéher relevant matters" and bas such heads as UA applicants

* not capable of heavy manual work; voluntary bodies; casual employment;

Farm Improvements Scheme; suggested preferencé for works \in congested
areas; farm impx;ovement works in nbn—congested areas; living accomn.modation
for farm workers; inﬁux to large urban centres of country’ labour; extension
of qualifying period for non-local UA applicants‘ in urban areas; increased use
of Employment Exchanges for recruitment of uhski}led laboﬁr by public works
contractors; tra nsport'of labour; use of conétructic-n. camps; unemployment

of young persons; construction corps; labour camps for young men;. pre-
ference for young men on employ‘ment schemes; subsidisation of wages of

inferior workers,
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This long citation has the deliberate purpose of indicating
the scope aud depth of the 1945-46 commitlee's iﬁquiries. Of course Lhe
citation dobes not in all cases imply approval on the part of the committee,
and we, in the changegd circumstances of today,do not agree with all the
committee's recommendations, We can with confidence state that almoest
every issue perta.in{ng to employment schemes receives mention gr_xd sensible
and informed discussion. The treatment indeed brings the writers nea.r‘to .
confident recommendations in regard to the present-day unemployment

problem.

The government's decision was to refer all these comments

for study by the relevant departmenl.:s.

Later Official Views

[}

Following is a summary, dated 1969, of com:nents by the
Department of Local Government on a short memorandum of proposals by
the Departmest of Social Welfare. The views of P.G are of crucial importance

since local government officers must be involv2d in any practicable scheme

of public works.

1. "The history of SESO.... ... is a record of the failure of the
plan to substitute work for 'dole'", Reference is made to the
finding of the 1945-56 committee that the "relief'' aspect of
earlier schemes led to "serious loss of efficiency", that in
future they should Le operated as normal works and that the
rotational principle should be discontinued. It is remarked that
employment schemes in towns,because of financial deficiency,
have been reduced to a ”ske[eton_{' programme.

It is possible that schemes with . more "initiative and imagination"
could have been found in post-war years if they were operated
away from Department of Finance control. The experience of

all countries has been that with public works "efficiency" and
"relief" are inconsistent. '

The interesting remark is made incidentally that in 1846

(the first year of the Famine) the Board of Works  spent about £250,000

a week on relief works, employing about half-a-million men.

.



l 2.
l ) 3.
I 4‘ '
I B 5.
l 60
70

~80-
In January 1967, number of men in what is described as "'the
last SESO Census" was 30,000 of whom 21, 500 were in
rural arcas. The bulk of the latter were concentrated in

"3 limited number of E.D.'s along the western seaboard

The writer does not believe that suitable works will be available
here on an adequate scale" four comment: in all the official
documents available te us the point is made that the distributions
of available jobs and of UA manpower.are very different,
creating problems of accommodation and tra.nsportj

Outside the CB's and some of the other larger-towns,
employment schemes are (in 1969) what is described as "largely
of a skeleton nature', The Local ImprovementsScheme

does not operate primarily as an employment
scheme in which “'the skeleton of suitable and necessary works'"
(emphasis in memorandum) was unduly restricted.

'"There is a large volume of work on accommodation on bog roads

and minor drainage works of the type carried out under the
L.ocal Improvements Scheme" but these are mainly in areas in
which there are few UA  Minor drainage schemes should not
be undertaken before larger sche.aes on clearance of outfalls
or of whole catchments under the Arterial Drainage Act.

DLG  has encouraged local authorities to
submit amenity schemes as distinct from road
works tc absorb employment scheme grants but they have not
put up many such schemes. Large grants expended in public
parks in Dublin have created heavy subsequent liahility for
maintenance.

"1t is seclf-evident that no relief wor<ks programme will effectively
reduce the number of unemployed unless it is supplementary to
existing public works programmes',

It is doubtful if local authorities could undertake supple-
mental employment programmes without "expanding their adminis-
tration and technical organisation'. Already there are complaints
about the Local Improvements Scheme, ''which is on a much
smaller scale, - from the already over-crowded staff'.

"In-the past emplo.yment schemes have beeh used as a test of the
genuineness of a UA  applicants willingness to work, and men
who have refused employment have been knocked off UA,

[ DSW apparently submitted a scheme for relief on which

DLG commented adversely, on ihe following grounds, amongst
others]:~ (i) increased work on local authority staffs; (if) staffs
would have two lists of schemes, classificd by small areas and
"vet them for utility; ' (iii) prepare specification, estimates and
order of priority; (iv) organise carrying out of works by "workers .
who would have little interest in or incentive,.." There would
result "all the defects of inefficiency and wasteful operation that

- were attributed to employment schemes in the past; " (v) the'local

authority would have to keep full records of UA men. General

¢
.

.t
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‘conclusion by DLG commentator: I cannot see any
local authority willingly taking on such a responsibility."

It is stated that SESO found transportation of
workers '“impracticable and completely uneccnomic!
except when works were of long duration requvrmg 1a1 ge
gangs.

. - :

8. This paragraph deals with costs. It is stated that on larger
public works unskilled labour content can run as low as 25%,
SESO | figures show thai in 1967-68 cost per man per week
is £11- 15 in small towns, £20 in larger urbans and £30 in
Dublin: The Dublin figures relate to large scale road works
carried out by modern engineering methods.

We do not need to know what the DSW | proposals were

which.provoked such adverse comment in. DLG, A The main point isa verv

real one, namely the obviously limited extent ‘o which staffs of locai authori-
‘ ties can be mvoived To make 8 serious impact on the problem it may be

_necessary to create a-completely new organisation with its own administration

and chain of control, : s

—-—
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Chapter 2 . _ .
Il The Existing Situaiion

The aims of demand management in Ireland have been to promote
a level of demand sufficient to achieve full employment and reasonably high ,
living standards, at the same time controlling the tendencies towards excessive
price increases and bafance of payments deficits. . Both fiscal and monetary
policy have tended towards expansionary'gools. The aim of full employment
is paramount and the Government has concentrated on the aim o'f ochievh;ug

full employment. The Industrial Development Authority (IDA) was given the

task -of encouraging the expansion of existing industry and promoting. new

home and overseas sponsored projects.

The stated IDA aim is to provide highly skilled employment

predominantly for men. They strive to provide job opportunities by"creofing

"better opportunities for existing workers, jobs for redundant workers, career

opportunities for young persons and for returning emigrants”,

As part of its funcfi\on to promote regional industrialisation, the

IDA has worked in the Limerick region with the Shannon Free Airport Development

Company (SFADCo). The latter compc;ny was established as a state sponsored
body, .in. 1959 with the objective of ensuring the growfh and development of
Shannon Free Airport. The combined activities of the two organisations, IDA and
SFADCo include the construction of industrial esfc;tes, the provision of sites for
factories and of support services to cssfst industries in the western region, They
also assist firms with manpower prob.lems such as the recruitment and training of
workers and industrial relations. The 'numbers of_.workers emplqyea in"agriculture
have dropped significantly du.ri:ng the recent past thereby egoc.extbotin‘g the
problems of job opportunity creation even to the extent to keeping up with the
shift. There has been an emphasis also o‘n creating jobs rec;,uiring skilled workers,
which has been instremental in increasing the establishment of.ca‘pifol‘ i'ntensive
industry.  The policy of increasing skills requires an extra effort when full
employment is also an objective. The following table taken from the IDA Annual
Report, April-December 1974 shows the total number of job approvals, grant

commitments and fixed asset investments, Unfortunately, the job approvals
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_section is a terget which in times of recession narticularly has been difficult  -84-

to reclise,
_ The total nuinber of job approvals together with assceiated

grant commitments and fixed asset investment in the period 1970-1974 is

shown below:

Projected
new jobs IDA " Fixed
Financial year at full financial Asset
preduction commitment . invesiment
£m : £m
- 1970-71 - 12,487 .30.3 94.7
1971-72 X - 8,734 18.7 . 60.4
1972-73 T 14,139 35.0  135.4
1973-74 23,316 \75.4 302.2 -
9 mths. to December 1974 19,818 - 65.9 287.2
Total 1970-74 | 78,494 225.3 . 880.5 .

Source: I1DA Annual Report, April-December 1974, Review 1970-1974,
Industrial Development Authority, Dublin, July 1975,

It is difficult to distinguish completely between training and
educatjon but broadly speaking, education is the responsibility of the
Department of Education; agricultural education and training the

responsibility of the Department of Aériéulture and-industrial training

the res;ponsibility of the Department of Labour.

The Industrial Training Autiwority, (AnCO) was established |

to improve and encourage training at all levels in industrial and
commercial ccﬁvi.tiés. _lts main function is ihe'pr:)motion within
industry of tr'clzin.ing through levy and grant schemes; priority is. given
to the establishment of the trcining. function within firms;. AnCO

also provided facilities for the training of unemployed and redundant

workers, the initial training of apprentices and updating of the existing

skills of workers,

The AnCO training centres have the social obie_‘c_ﬁ_ve__gf_ giving
workers an opportunity to acquire skills for which there are_job.
opportunities, There are courses for apprentices and for adults, who

may receive training allowances depending on age and domestic
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responsibilities; allowances are I:'C‘lecd to unemployment benefit, The
courses provided are mainly in the engincering and metal trades for
which-there is a demand either locally or within the State, Special

training facilities are also provided in an area where redundancy occurs,

The employment exchanges performed originény the role of o

placement service, compiling of the Live Register, payment of social

welfare benefits ond assistance, Payment of benefits was given priority

thereby giving placement a lower priority: The Government recognised

this difficulty of combini ng payment of benefits with placement functions

and established the National Manpower Service {in 1971 with responsibility

for (i) placing the unemployed in emplo'ymént and meeting employers'

ddgr_nggds for labour; (ii) the provision of regular information on the

numbers and characteristics of the unemfaloy_ed to the Ceniral Statistics

I

Office for the compilation of the Live Register; (iii) the provision of

.

vocational guidance on employment training and educational opportunities

for adult workers; (iv) the provision of careers information. ;The NMS is

organised on a regional basis with a number of placement officers in each

region under the control of a Regional Director.

The majority of job seekers registering with the NMS are in

the semi~skilled and unskilled categories. The following table shows

the numbers of vacancies, job-seekers and unfilled vanacies during

.

Men Women  Total

1975:

Number of vacancies notified during 1975+ 14,389 7,726 22,115

. Number of vacancies filled during 1975 © 9,771 5,252 15,023
Total fob seckers registered at 31 December 20,999 7,819 28,818
1975 - ;
Total unfilled vacancies registered at 31 ' 681 233 ' o4 '

December 1975

Source: National Manpower Service Report,l 1975, .

)
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When the enormity of the problems of unemployment is considered, it is
difficult to understand the placing of an embargo on the expansion of the
INMS ciuring 1976 as occurred with the imposition of financial restraints
on Government departments' activities, The contrary would appear to’

be sensible in the‘ccse of allocation of funds to the NMS,

The NMS is responsible also for the implementation of the EEC
regulations regarding mobility of labour within member states, This does

not appear so far to have developed, as the total number of vacancies

~

specially notified at the request of individudl firms in EEC countries in .
1957 was 140, while the number reported u; interested ir; such vacancies
was 3,

The Department of Labour is respﬁnsible for the implementation of

the Premium Fmployment Programme, the object of which is to encourage

‘employers in manufacturing industry and agriculture to re-employ workers

——

who have' bgen made redundant as a result of the recession, The

.
!

programme commenced in June 1975 for manufacturing industry and in

August 1975 for agriculture. A premium of £12 a week up to 3 April 1576,

and gt the rate of £6 a week until the termination of the programme,

“i's paid in respect of each additional eligible worker employed ;Jffer 20 June
1975, Up to 5 March 1976, payment of 27, 342 premiums to 203 employers
amour;ting to '£328, 100 has been made. l

' The Department of Social Welfare administers the Unemployment

Insurance Acts qu‘jb_e_yﬂ.e_rﬂﬂgxmgnt Assistance Acts which provide for
national exchequer support to alleviate hafc?ship due to unemployment,

and by means of unemployment benefit Cll”ld unemployment assistance.
Unemployment insurance opplies to all employees' aged 16 years and over
regardless of the level of their earnings. To qualify for unemployment benefit,

the claimant must be unemployed, capable of and available
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for work, satisfy the contribution eonditic;ns and not be invo[vea in e
strike, be sacked for misconduct, have refused on offer of suitable
empioyment, nor of training at an AnCO coeafsc if selected.  Unemploymant
benefit is payable normally to people uged under 65, (in certain cases
extended to age 67) for 65 weeks; when the benefit period expires, a
%urfher 13 paid cqnfributions' are necessary for re-qualification, Pay-
related benefit may be paid with unemployment benefit; it applies to
persons insured at the ordinary or oériculturcl rate of contribuiioes on
earnings up to a ce.iling of £2, 500 ayear. Payment of pay-related benefit

may conlinue for - up to 63% weeks provided the relevant flat rate benefit

is also paycble, and is calculated on the cimmcm‘s' gross taxable

earnmgs n the income-tax year precedmg the oaz—related benefit year.

4'

Recipients of unemployment benefit, wholly unemployed, may not receive the com-

bined benefits of fiat rate benéfit, pay~related benefit and income tax rebate .
in excess of 85 per cent of average weekly earnings after deduction of
income tax and employment contributions, in the tax year in which they

became unemployad.

When unemploymenr bernefit is not py&ble there may be eligibility .

"_for unemploymenf assistance provided that the unemployed person is_aged between

18 and 67 years, has lived confinUously in the State for at least six months at an

time before claiming, is capable of, available for and genuinely seeking
work and satisfies the means test, Women applicants have to satisfy

-

other special contribution conditions.

Unemployment benef:f is financed by ‘opproximately 40 per cent ‘
from the employce, 40 per cent from the emoloyer and 20 per cent from ;
i

general government revenve. Unemploynien! assistance is financed in full

- from government revenue,
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Chapter 3: Experience with Employment Schemes in Other Counrries

This chanter is in two parts, the fir;f~ and longer based on lLO]
data, relating to a number of particular countries ona to general topics,
the seclond, from OECD sources, reldting to a number of countrics' actions
during the present emergency. While sociai and economic conditions in
some of the counhies studied are widely different from lreland's, all have
employment and \_underemploymer;f problems, hence worthy of consideration

for hints as to how to tackle the acute Irish problem,

I ILO Experience

Japan

o~

This "basically descriptive monograph" was prépared

_ in the ILO Branch Ofifice in Tokio. It is emphasised that it is mainly intended

to provide factual information and *not so much as to invite comment' on
Japanese emergency employment schemes. We assume that this. means an

absence of critical commént or suggestion in the re;ﬁort. )

Right from the start of the Meiji Restoration in 1868,

the Japanese government had to carry out relief measures *by establishing

new kind¢ of comumerce and implem'enting land reclamation projects®, We

infer that the Japanese government has had longer experiencé than most other

" governments in coping with unemployment as an explicit problem.

After World War Ithe government ihtroduced emergency

employment measures including Emd this is interestlng_l"one particular

scheme for the educated unemployed” which continued to operate until 1530,

After 1945 unemployment on an unprecedented scale
(complicated by the reiurn of a "tremendous number' of expatriates) resulted -
in many rclief works being set up within the framework of a "seriously.dam_aged

economy". A 'remnant " of thesc works remain (in October 1975),

1 These arc copyright. The permission of ILO will be needed for publication.
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The switch from coal to 'pOtI‘OlC.l;l."n in the 1960s W;J.S the ficsi

case v;hérc an c;;ﬂcrgcncy job crc:xtioﬁ scheme had to be launched on a large

scale.- 'The report is confined to‘f.wo cases in the pbst wa‘r peried (1). employmen't.
rélicf works immediately after World War II apd @) thé special emergency |
en??lby;n'ent scheme for Eisplac ed coaimmers. " Here we confine oﬁr attention to the‘
former. Anything similar to the bost-war' Japanese doal mining experience is
unlikely in Ircland in f';turt’e. . G . =

&Ve are minded .to paraphrase Samuel Johnson that emergency

~concentrates the governmental mind wonciei'fully. ‘Part of Ireland's trouble

" in dealiné with its economic problems-has been that we have-rarely been

fup agai.rist it', compared with some other countries at pai'ticular timele

. Ear]ylin 1946vthe Ja'panese" govex;nmex'lt evolved a "Policy
Outline for Emergency Employm ent Measures" The policy line involved:
' (L) construction 2) return to natxve farm lands, (3) txammg in mduftry and
smlls thereﬁor, @) infrastructure, mcludmg transport and commerce,
(5') research (6) orogramme for intellectuals, (i) vocational trammg and

" At the same time certain'principl.es of applicétion were set down

as regards the measures:. (1) these were not f'relief per se'' but were designed

_ for economic development, (2) vocatxonal guidance and training, @3) public

employment to be "developed and consolidated", _(4) minimum expend.xturc,

maximum employment.

1Al government agencieé concerned ... were integrated
into 2 coherent system; manpower projections .

were prepared; ... job placemen" and range of JObS to.
be offered was expanded. ..

The programme for the cducated unemp’oyed comprised,.

technical guidance for increasing rice produ'c't\ion and public health guidance.
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Some persons got permanent work in government. In 1949 cfforts to ereate jobs,

for intcllectuals came to a stan(istiil when, on the instruction of the Occupying

Authority, 165,000 pcrsons were summarily dismissed from government offices.

Simple public works projects, devised "primarily for public _
utility ... rather than .. *for the unemployed"; coruprised relatively easy jobs
such as development of land and green zones, scrap iron collection, water

supply and dfainage cleaning.

_Vocational training was considered part of the programme

against.unelmployment. By the end of March 1947 thére were over 500 fraining

centres. Sheltered worlkshops for underprivileged persons for on-the-job

training were set up, to the number of 2, 000 with 138, 000 persons. Many

: of these ultimately worked in their own homes.

-

. In May 1946 the Economic Stabilisation Board (ESB) was

. ~éstablished to carry out the public construction work programme., Local .

implementation boards were instituted for direct administration by the local

authorities.

Subcontracting instead of direct undertaking le.d to gbu ses
such as low (or no) wageé and other unfavourable working ;:onditi§ns;. As a |
resuit, ESB drew up detailed rules for subcontractors and at fhe same time |
instr‘ucted centraland local .author,ities to use direct)in prefere.nce tq contract,

labour \vhen?ver possible. ESUCh an instruction might not. . -—s, '
be applicable in Ireland where the. *abusest' specifi'ed:»'vould be inc‘or'xceivabl_e

as regards wages_._[

In an cver-increasing uncmployment situation, in 1949 the

 government introduced by law a new programme of uncmployment relief work.

projccts, scparate from existing projects, introducing a special scheme of

unemployment insurance and vocational training. The new projects were to-

v



I-

. . . .

-90-

bc designed for unemployment relief and the size, period and type of cach proicat

was to depend on the unemployment situation in the area {or which it was plannced.

Those employed were to be hired through the Public Employment Secvrity Oifice (PESO,

presumably analogous to the Irish employment exchangés) which’ had to inspect every

] = .
day the workplaces and . provide workers with counselling in order to place
. -
them promptly in permanent employment',

-

The type of work included.civil engineering for parks,

playgrounds and green zones, roads, waterways and simpleclerical jobs. Works

were not to be sublet to any contractor. They were limited asa rule to urban -

© areas. Draft programmes were to be prepared by the prefectural or city

. government and svhmitted to-the central mlmstry. . The placement

officer was expected to hold consultation or counselling twice a month with
those employed on work projects.

¢

As to finance, state subsidies were to cover labour cost
and adminisiration, local government paying for raw material and equipment.

As the work shifted later from light to heavier, the government introduced

state subsidies for raw material (a fixed amount per worker).

Rotétion was introduc ed, whereby the average person got

16 days work a month. The' Mlmstry of Labour problems were now to improve the

: ’budgetary allocation so as to increase the number of days worked per month

and to introduce a strict control to "maintain work dxsc1plme". These, we
are told,were the central issues "when the Korean War brought about a favourable -

turn to the economy as a wholet*,

RN

Erhc cmphasis on "relief" and the introduction of rotation would

probably have been regarded by the Irish 1945-46 committee (i e. of about the

same time) as retrogx ade in their application to Irclund A good feature, from

any point of view, was the obvious concern for the individual relief worker,

through counselling ctc-_:l
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Unemplc;yment worsened in late 1953 and in Augustl‘ 1954 the
g.ovcrn;nent decided (1) to ipcrease the number 6f public conétruction works,
@) to give priority to areas (isually urban) of serious unemployment, @3)
smoothen‘prol?lems of tr.ansportation, “) prbvide vé)ca:tional training and
guidance. ‘It is remarked that "the majority of those hired ... were inclined
to remain continuously employed therein, which le.. to the aging of the work

-

force". Furthermore, the selection of projects became more difficult and

low work efficiency was complained of. -

Since 1959 thje iapa_nese i'economy ' entered on a period of
fapid growth but.the number of workers m th.e public r’elief schemes increased,
to about 350, 000 at the end of 1960. The Employment Deliberation Council,
an adv1 sory body, pointed out that employment relief works had lost. its

'

original meaning of supporting the unemployed until thei: .re-employment in

a normal job., In 1961 the government introduced mcasures for their ''vocational

reconverswn" and a scheme of bount1es to promote thelr normal employment.

of con.siderable ix;terest is the treatment of mid&le - and old-
age workers'on relief ‘work. These workers were encouraged to take vocational
guidance and counselling, public vocational and *'workshop adaptationf' t;'aining, :
all of which were made available by the PESO. Asa re:sult, it is stated, they
began to decrease st.eadily i.n number and only those which failed to be zi’tbsorbcd

in the private sector remained on relief work.

2
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and the epithet "relief" remains.
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Gradually the number on unemployment reliet works decreascd {raom.
326, 000 in 1963 to 217,000 in 1969. Those who remainced had been many years
on-this work and naturally werc older than average; duration on relief werk

averaged 11 years and average age was 55 .and more than half were female.

As a statestical summary from 1955 to 1973, the number of ‘
workers on unemployment relief works decreased from 220, 000 to 102, 000

and average number of days work a month increased slightly, from 21 to 22.

Later many improvements were introduced into relief works,

2

in regard to safety and health, further employment promotion for the older
workers, including'subsidie,s for theif empioyment in normal jobs.
One important later principle' emerged: -

even when relief works are needed to provide
temporary employment on an ad hoc basis they should
be operated in the private sector, rather than in the
form of direct employment by the central or local
government®,

L’;I‘his princ;pie marks a clear break-away froman earlier principle. Asto

nrelief works", it is obvious that these are regarded as an undesirable necessity

to be faded away in time. So, thereis iess need to endow the works with dignity,

.
t

*~

There are similarities and differences between Japanese and

Irish experience. We - know far more about actual experience in

Ireland than in Jépan since the ILO report which we have used deals only

with laws and government decisions, in effect, therefore, with intentions, As

2 e e — Vs e

a result, comparison may be unfavourable to Ireland, = - 77 . % om0 T oo i

Expcrience is very similar as to kind of works contemplated, in

the oscillation from time to time in favouring dircet or contract labour., In

theory there has been greater emphasis on vocational guidance, training and
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general care for the individual unemployed person in Japan than in Ireland but,

to repcat, one does not know what happencd in practice. In making comparison:s
onc must -bear’in mind relative mp.gnitudcs. The few figures we mention for
those recently on relief work in Japan are of the éame 6rder of.magnitude as
the present dayregistered unemployed.in Ireland, yet Japan's pé}pulation is

35 times that of Irelaxid. Japan cap cléarly afford expenditure on every aspect .

of relief which could not be contemplated in Ireland.

Northeast Brazil

This report was prepared by Emile Costa. N ' ‘

*The 'Frentes de Trabalho! (Work Fronts) in Northeast ,
Brazil are intended to provic.e rural populations who are i
wholly unemployed as a result of drought with remunerated

work in labour-intensive public work programmes. The Super-
tendent for the Development of the Northeast : N

(SUDENE) is now respo'nsibie for organising these
_programmes ..." ’ .

A severe drought in 1958, despite large expenditure on labour
intensive projects, did not prevent a massive migration towards the Southeast

cities.

A Working Group specially conven.ed. reported.that drought was not
the only cause of the economic weakness; much mo;e was requifed than drought
relief or prevention. - These Qeaknesses comprised low participfa.tion rate of
the labour force, low level of c(ap_itaiisation, low growth rate 'of per .capita.

income, and unfavourable terms of trade, * : L =T TER ImE

[_In Irelaud we do not suffier from drought (1) but there are large
regions to which the other conditions specified apply, so that consideration of

this Brazilian experience may be usecful and relcva.nt]
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The strategy proposcd by the Working Group has {ew surprises:

industrial investment infrastructure, food crops for urban areas presumably

mainly in the region , productivity, irrv egation u(;roland we mlglu cubut bute \\‘“""‘;
drainage and flood relief ] J the incorporation in the region of a humid hinterland,
education and training. J"The SUDENL was created in 1959 to co~ordinate and

i /4
reshape government development programmes in the Northeast.

lg‘he emphasis on emergency due to drought makes the report, while
interesf_:ing to read, less applicable to conditions likely to arise in Ireland:f We

note that (cf. the recommendation cf the Working é:oup):-

"The question of setting ﬁp a more permanent scheme both
to absorb the surplus labour out.ide drought periods and
to bring abouta better infrastructure to hold out against
droughts has been discussed ..."

An integrated pilot programme of “preventive works and services against

droughts in the most critical areas of the semi-arid zone™ is to be started

in August 1974. : ey

h
:
&

The report' s conclusions have points for poésible Irish

gui:lanc.e., The région has an economically active population of about 7%
) million and at the peak workers actually at work numbered 400 000. The

pxd mobilization of such a large number is justly praised. The author
states the reasons to be (1) advance programming including number of
workers, (2) pefmaner;f knowle'dgniﬂe administrative .structure:, (34) manage-~
ment by technical agencies with SUDENE's ;Lud;ting and c.ontrol,‘ (4) SUDENE's
close involvement, (5) "above all", flexibility in financing. ZLabourers en}isted
are the most neédy, to whem gencrally the labour laws apply. Therc are
health problems natural from crowded temporafy éamps.m remole areas and other
social problems t}llat-"the' granting of substantial food rations '. .. should
help clear up in the future.' The major weakness, l.ow labour produétivity,
is partly due to the emorgency character of the projects in a hard situation. -

The intcresting observation, of obviously wider application, is made that
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"high productivity can only be expected from committed labour, not from worlicrs
exceptionally involved in a short-term scheme' from which the coroliary that a
more permanent scheme utilizing the underemployed in non-ezceptional

circumstances will bring about an improvement in the quality of work.

Maharashtra State of India

The author is Sunil Guha. The report is prefaced by a useful
account of the ILO World Employn;ent Programme's actions and policies. The
general iﬁter.xtion is, of course, to assist countries in promoting emi)loymen’c and
improvi;xg income distribution. There is ''an adtioﬁwrientéd research
programrﬁe" covering nine major areas all related to empioyment, including
technology, incor.e distribution, population, education. and training, rural
v employment, urbanisation, emergency schemes, migration, mternational
division of labour, E?Ve I:emarli that all five r(.epérts wé notice here are
generally titled f'&nergency Employment Schemes Programmef' but fortunately
all reports in greater or lesser degree ;ieal with all, ang not merel} emergency,
relief schemes, Anyway, #ctioﬁ deexﬁed appropriate for emergency will

'usually be rélévant for all unemployment]

In the WEP stress is laid on the undertaking of country-

based case studies, the aim being to make practical suggestions.

Schemes usually take the form of inbour-intensive public
works. Many countries use these methods but, with the exceptlion of a few,
I8

vpublic works schemes generally suffered from organisational infirmities,

planning inadequacies and poor administrative arrangements. "

Like the Brazil report, the India report deals with drought
relief, infact with two drought-prone districts in the State. The specific

programme is the Drought-Prone Arcas Programme (DPAP), which becomes
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relevant for us for the fact that DPAP was mercly a development of the corlier

Rux;al Works Prog‘rzmnﬁo RWVP). .

Et could even be argued that the magnitude of the drought arcas pi”@blcm

in India makes it a world probl‘em] It is stated that they cont:;xin 2 population

of 66 million and accounk for one-third of the net sown area. The problems

are, of .course, underemployment and low incomes compared with irrigated

and high rainfall areas. Tﬁe discrepancy is accentuated by advances in

tgcl_mology, more suited 'to' irrigated areas. Relief work in severe droﬁght

is designed to tide over the immediate emergency and generally dées nothing
| to xpitigate the sever.ity of future droughté. E:q)exzts advocated surface

irrigation schemes, such as collection gnd stérage pf rain wat;er in tanks,

_when the Fourth Five-Year Plan was being considercd. A L ~

In 1970 the government formulated a Rural Workers Programme

for drought-affected areas, entirely financed by the central government,
Over the four-year period 1970-74 the State's share was $ 14m, mostly spent
on "minor irrigation infrastructures. Each § '1.3m was expected to generate
employment fer 25—30, 000. Many of the thirteen states in the whole programme
" on road construction. The author states:- o .
“The RWP suffered from the ad hoc formulation
. of schemes, lack of long-term systematic effort to
_ integrate those schemes and determine the order
of their priorities ..."
As a result of these defects the central government,with the Fifth Plar{1974-79)
. decided to shift the emphé.sis towards ecologically integrated rural development,
financing to be equally divided between central and state gbvernments. A

feature would be co-ordination with other departmental programmcé. There

is mention of strengthening technical agencies.

F_I‘hough drought is not Ireland's problem, the type of diagram

s

7

herew reproduced from the report, might be'adapted to Irish problems
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Diagram - DPAP multi—pronged plarning intervention strategy-
to cope with drought-induced chain of causation
in bhronically drought-affected areas

- .

Selection of Water—sheds; e Restructuring of crop- Provision of credit,
and'developmehf and * | -ping pattern; pasture inputs and subsidy to
.management of water : g0 development; . changes in small and marginal .
'résources; soil and - agronomic practices; . farmers; - and sustained
moisture conservation - . ] livestock and dairy R wage employment,?o 1and—
and afforestation , .| development R less agricultural workers
" Long, continued dry| | |Exhaustion of soil mois- Damage to crops - Suffering of human
weather and lack or ture, depietion of under- aﬁd'éuffering of beings in terms of
insufficiency of Bizs ground water supplies, —5> animais on crowded |—&> starvation, malnu-
rain .. —_— reduction and eventual _ | 1and o | ) .| trition, discease, .
cessation of stream ] A _' . | wnemployemnt and
flow - : L S : under-employment and
: ' ; . : . ' migratidn
-NB:. . The blocks. below skow the chaih_ of causat:ioh which drbught starts.- The blocks zbove

" represent the action componenis. The points @ show wheré the planning intervention must occur
to thwart the next chain of causation. ‘ : : .
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w ith different rubrics;[ .

There is a very defailed deseription of organisation, planning

and administration at the different levels, at the centre, state, district and

on the jcb with emphasis“n mahagemént of credit, training of DPAP functionarics,

field studies, performance reviews. ]_\_Ne must frankly confess to an impression
of over-elaboration, certainly unsuited to Ireland. One would very much like
to know how this administrative machine works in pi;acticezl N

_ “Planning procedures include survey of land resources and
preparation of capability maps, soil conservation works, forest and pasture

development, integrated credit plans.

There is 151u'ch emphasis on tﬁe trainiﬁg of DPAP functionariés.
From our studies of Irish procedureé in the past, we are cOnviilced thé.t the
lack of success attending these was due in part to foisting control on to alréady
over-burdened local officials. -Prcgramr-nes on an adequate scalé should have
their own control systems with properly trained offiqérs. In érgaxiisiug 'Lhe.%e

training programnries, Indian procedufes will be worthy of study.

* " As to organisation (on which we have remarked above) the

© report comments:-.

"The range and number of DPAP components
are so large and varied and so many agencies are
involved in organisation, planning and management
that its successful implementation will hinge greatly
on precise location of responsibilities ... the-
DPAP organisational set up, though appearing P
to be basically sound, might cncounter difficultics ...

While generally approving most recent plans the report has a
number of criticismss (1) too few tochnicians in committees at various levels,

@) imprecision about authority of Exccutive Dircclor over district technical

-



‘relaxed. Many details are given about the maintenance of registers, selection
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staff, (3) "failurc to take advantage of massive work content ... in promoting
local rural workers' organisations for ... deplovmoent of workers on the infrastructural

works..."

‘The same author (Suril Gulia) has another paper which may
. -
have more relevance to Irish conditions than that alveady summarized which

deals rather particularly with the drought problem. This second paper deals

~with the Rural Employment Guarantee Scheme as it applies to the Maharashtra

State of India. This scheme

"'seeks to tackle the problem of poverty of those
persons in the labour force w0 have negligible or
no assets in terms of land, viz., small and marginal
farmqrs and landless agricultural workers .who have
the physical ability to render manual labour ..."

LI QOO

.In the first iastance the scheme applied ¢ily to rursl arcas. Work is

i

. unskilled and workers have no choice as to cype or area of work including

distance to be travellcd. The work was to "result in the creation of durable

productixte-‘»aséets."'. In practice these stringent conditions were somewhat

" of works ("priority is to be given to the completion of some 15,000 incomplete

scarcity \vorks AL implementation to be "departmental" and not b); contract),
wages (fixed so as not to divert local labour). Works requiring ;'larger,

components' of skilled labour or materials are not normally pérmitted, except for

the "complctioﬁ" referred to above.. Work is to be of 2 type which could be -

complcted in two scagons.

A fc;itufe is the establishment of a “'performance audit squag"

of three persons, responsible for checking of works in regard‘to number of squad

" workers, output, quality of work, deployment of labour ete. The squad has

.-




-100-

to repoxt continuoucly to a collcctor who reports o the government. Irrcgulurilics

are punished "immediately", by suspension of the defaulting officer.

Guha makes a close analysis of the working of the REGS in {he
two districts . He finds'it operating smoothly'oli several counts: precise

planning, emphasis on completion of .spill-over works, finaucial simplification,

technical agencies' acceptance of the District Collector's authority, and others.

He bas misgivings about what may happen when the REGS magnitude increases,
because of the present "make-shift arrangements", and the burden of REGS"
and other schemes on the district engineering organisationg'- here an echo of

Irish experiencel;

In his conclusioﬁ Guha is emphatic in his praise of REGS

which provides employment for over 75, 000 unskilled workers in his two

_districts almost all round the year. He makes a close analysis of existing .

mainly administrative arrangements and mckes suggestions for their improvement,

-—c =TT et e .ot LA
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o~ . ».[Cur study of Guha's two papers has convinced us of the importance

.of administration and sensible.chains of control fur the success of these

enterprises. We are also left with the impression of the importance of
involvement of local personalities (Guha's "non-officials'') in the committee and

advisory (if not, indeed, in‘the decision) procéss.:}_

L dEe A
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USA

Expericnce in USA is cxcéllpnl:ly described and criticaliy
examined in an article by Diane \'\../ernekc of the TLO designed for publication in
the ILR. This article is itself tightly composed and, to a certain ement/ swummarises
very many sources of hﬁgrmation (with full rcfel"cnce§). Our treatment here

as “'a swnmary of a summary" is nccessarily unsatisfactory. We conceive our
N H

functicn as merely to supply a fow notes to give readers some idea of the contents

.

.of the ILR article which, being rgcdily available, should be s;tudied by pérs’o‘ns -

SR ST T e
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interested,

. m e ran e s I e g

Ehe USA case is particularly interesting because, like

Ircland, it has had high unemployment rates even in relatively good times. One

“would assume that cameliorative daction was not constrained for lack of means]

P el [OEP RN — T o. . O
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.Thé author states that ihere are three types of manpower
policies (1) those designed to make the labour market function more efficiently

(c. 8. placeﬁient,'counselling, mobility), ) altering labour characteristics

" by training ete, (3) creating émployment.. The article deals orily with (2) and

(3), especially (3). Earlier programmes were centrally.administered by the
federal government, More fecentlly, under the Comprehensive Employment
and Training Act (CETA) of 1973, programmes were decentrafised, to involve

local interesi and knowledge.

An Mactivist" policy began in the 1360s when the goﬁcral

unemploynient rate was 6 per cent, regarded as uncceeptably high.,. Amongst

blacks alone it was 11 per cent and for youhg persons the rate was 15 per cent.,

- Many workers, discouragcd, dropped out of the labour force so that the overoll

unemployment rate may be an understatement. The ‘remedy then adopted was

fiseal, instituled to stimulate aggregate demand. Also specific manpower policies

werwn ndantod, namely the Manpower Development and Training Act (MDTA)
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.and the Economic Opportunities Act (EQA).

Il} the late sixties unemplc:ymcﬁt fell to 4 per cent with
rising demand fbr'iabler. The emphasis now was on training te increase
productivity and relieve bottlenecké. With the 1970 recession, omp1.1asis shified to
the cyclica.l problemsef unemployment simultaneous with prices; bdh rising at
about 6 per cent. ” By 1975, more than 8 mﬂlion persons were secking ‘work
and 1.2 million had (iropped out of the labour force: the unemployment rates

~  were 14 per cent for all blacks, 35% pex/:_.cﬁnt for black teenagers.

Under MDTA and EOA the largest programme was the

Nei ghb.'ourhood Youth Corps (NYC) for the 16-21 age group from low -income
families. The »rogramme funded by t1.1e federal government dealt with
problems of young -p'eople, lack of experience, inadequate education etc.
Jobs were usually in'ic;cal cémmunity sefviées. Thfee components were
in~school, summer and out-of -school,all designed to ind.uce young persons
to remain in, or to return to, s:chool.' About 5. 8 million young people

participated in the period 1964-1974.

Operation Mainstream (OM) is described as the adult

counterpart of NYC. It operated mainly in rural areas providing jobs (mainly
for heads of families) in parks, schools, roads etc. Numbers engaged were
about 20, 000-30, 000 a year. Little attention was given to skill training. Wages

were slightly above the legal minimum,

L4

A programme termed New Career_‘i (NC) was designed
to cobe with professional shortages and to provide opportunities for the
disadvantaged by preating"subprofessional" employment in education, day carc,
clerical or health. | Subsidies were offered to public employefs to hir.e: and
train disadvantaged workers to enable them to move to better jobs. The

programme was designed for those with a higher level of education or expericnce.
)

Peak enrolment was 66, 000 in 1972,
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Programmes mentioned so far werce aimed mainly at public

authoritics. In 1968 the National Alliance of Businessmen sct up Job Opportunitics.

in the Business Sector (with the happy conjunction of initials of JOBS), for

hiring, training and upgrading the hard core unemployed. The scheme was
administercd by the Natéonal Alliance and funded by the Department of Labour.
Many firms undertook hiring and training on a voluntary basis, i.e. not claiming

a government subsidy to which they were entitled.

There were many other job creation programmes, centrally

administered, funded and initiated. The chgracteriétics changed with the

’

Emergency Employment Act of 1971 which created the Public Employment

*Program (PEP) with_ two n;ain features () it was counter-cyclical and (ii)
decentralised. As counter-cyclical, the programme was not confined to the
underprivileged. Local autﬁorities were given muAch flexibility in planning.
Federal funds we.re.provided for localities when the national unél;lploynlent
rate eqtial’ed or exceeded 4.5 per cent for three consécutive months. The
scheme was ;trictly emexrgency: PEP‘ empioyées were expected to move to

permanent jobs as business conditions improved. During the programme's

. two year duration 340, 000 people were employed in public service jobs and an

additional 317, 000 summer workers were hired.
.

C'L;I‘A of 1973 attempted to c;onsblidate and decentralise the
some 10, 000 projeccts independcn'tly aimed at similar prol;lems. CETA made
fu'nds available where the unemployment rate was 6.5 per cent or more for three
months, and cut off when the rate went below 6.5 80 per .cen'c of fcderal funds
went to ‘\\'ages and employment benefits. Special aitention was given to safe-

guarding the scheme from its being merely a device for substituting federal for

".slate or local funds by rehiring laid - off employees. itially under CETA

105, 000 man years of jobs were created. For 1975 about 325,000 jobs were

2

provided. Et is a gloomy fact though the article doce nol describe it as such
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that the programme could potentially absorb only 5 per ceni of the 7 million

¢

uncmployed.

Evaluation

\,L' V/ The atthors mention a number of metixods of evaluation
includi)lqg cost~benelit, c\ost per job created_'compared with costs of other economic
policies, reduction in number. wemployed and for improvement in joh status.
Evaluators in other countries will not be surprised to read "it is>difficu1t @£
not irnpqssible) to get an ﬁnambitious picture of programmé.effectiveness".
; | . .

[It is curious, ip view of the small scale of US e.ifori: @s

adjudged by sums .xpended m relation to US wealth), t§ read. “The over-all

objective of US manpower policy... was to provide employment opportunities

for those who needed them ...". a wording which seems to imply that it was

- intended for the wl}ole corpus of the unemployed.'j

E
The author cites many evaluative studies. One states that

Wgix factors tend to be critical in the performance of
manpower prograrimes: (1) the ability of administrators
and project leadership at the local level: @) the degree of
support from vested interest groups; (3) the quality of the
clientele to be served; (4) the adequacy of the supportive
services; (5) the economic elimate; and (§) the timing and
preparation for mounting effort. !

The author states that under MDTA and EOA "the experience has
been mixed. T S o " T . 2
- : Asregards the NYC one judgment is that while the pfogramme
provided income ard employment to poor youth "it appears to have done notliing
more .. .' than the passage of time would have accomplished". School drcp-out rafes
were apparently not improved. . : -

"Thus, the performance of the programme [NYCJ. .. did not
measure up to its stated goalstt. '

»
\
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"While ostensibly JOBS fulfilled its prograinme of 500,000 trainces

in the private sector in three years the turnover rate was described as "high",
retention being only 47 per cent, The programme was successful when the
economy was strong but in the recession of 1970 firms cancelled jOBS contracts,
. Even before, "Disadvanta#fed persons wei"e employed, but they we;'e often those
who would have got io!;s in the absence of thé p.rogrcmme. " "Thus, in many
cases participants recei\}ea little training above what was normally offered, and

thus those firms which did apply for federal aid may have been over-paid".

Y

Another pregnant comment is "in many cases the training of supervisors.....may .

have been more important than the training of new recruits",

The author's judgement is that efforts in 1960 "show a
mixed performance picture", Jobs were successfully created and filled but

“failed to provide sufficient training" for upgrading.

PEP, the first counter=cyclical programme, according to
most studies was clearly o success in creating as mcmy»iobs as possible "given
the level of fgr_‘.ding". The pace of implementation exceeded expectations.
"More than 160,000 were created in the first year at an average annual cost
_of $7,500 a job." Ninet)"-fi\)e per cent of federal funding went on wages and
‘salaries, Some authoritative judgments quoted by the author are, "By any of
the measures we chose.......PEP participants in general w;re better

off after enrolling than they were before",

Ko
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"State and local project :1;;'&11&8 generally hired the most
qualificd of the uncmployed; those at a disadvaninge in
the lubour market were similarly ol a disadvantage in
PEPH' .

e

. LPEP was a succcssj partly because it camc along at
the right time: a time when many experienced unemployed ...
were seeking jobs'.

1t is stated that "the CETA programmes were successful in creating
the maximum employment impact ... In the first six months nearly 310,000

jobs had been created ... " El‘he word "maximum® puzzles us: the 310,000 is

" but a small fraction of the number of unemployed] it was even found that

productivity under PEP was not less than in similar non-programme works.

The author gives several references to studies designed to examine
whether state and local works which would be executed anyway were substituted
by CETA programmes with effect of substitution of fedcral for state funding
and replaceﬁient of regular exﬁployees. "The impact on employment of an
a_dditioifaﬁ f;derai government outlay of $1 billion under four alternative policy
gssumptions was tested." The conclusion is very favourable to PEP and CETA:
‘*Compared to public works projects ... public service employxhent projects’
create 24 - 3% times the total number of jobs that would be created utilising

public works programmes for the same amount ot {ederal expenditure!. The

3\ .
authors last words on this fundamentally important displacement effcet: *"Thus,

while public service employment programmes have been successful in generating

employment, this performance must be qualified by actual and potential threats

of a Jarce displacement effect.”

We think that the author's "Conclusions™ merit quotation in full since

Ny

they have lessons for all who aspire to job creation:~
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" Job ercation programmes in the US have been used to provide

- employiment to workers who are unable to find employment when
lahour markets are {functioning cfficiently and to crente temporury
jobs in the public sector for uncmployed yel often experienced vorkers
in a recession. The logic of job creation programmes which put
unemployed to work in uscful jobs is difficult {o dispute. Howcever,
the preceding sections have shown a less than muceessful performance
in the case of the former programucs and while job creatiou as a
countercyclic®] programme has been effcctive given the funds available,
thesc programmes have problems that must be recognised as well, ‘
Thus, if job creation programmes are to be an effective strategy to
accomplish national goals of providing employment opportunitlies for
those who need them scveral critical issues must be resolved. Tirst,
there is the question of who is to be served. With the phasing cut
of the MDTA and EOA programmes, target groups were no longer
clearly specificd under CETA. Fundamentally, in the continuing
coniext of high unemployment, the issue is whether job creation
programmes should focus on human resource development by placing
priority on the employment of those who experience chironic difficulty -
in competing for jobs or whether to help workers with an established

labour market attachment who have been temporarily idled by weakening

economic conditions. In fact, it is uerstionable how effectively
countercyclical and human resource development objectives can be

tied together in one programme. The disadvantaged will be helped

most by job creation programmes which provide sustained help, training
and upgrading efforts, However, these features may conflict with
countercyclical aims or quickly providing the greatest number of jobs

in an easily expandable public employment project at the least cost

per job." :

“Related to the issue of who the programmes should serve

is the issue of training in-job creation programmes. Those programmes .

discvssed in this paper contained few training elements in spite of

the goal of increasing the employabilily of programme participants.
‘Experience with institution training programmes in the US in the

sixties (hot discussed in this paper) were disappointing because often
suitable jobs were not available to programme enrollees upon compleiion
of courses. And yet if job creation programmes are aimed at alleviating
structural problems in the labour market, training and other supportive
services must be supplied in greater doses than in the past, to increase
the productivity and the employability and earnings. "

" The inflationary impact of job creation programmes must
also be considered givea the present economic climate. Interms of
their potential for generating wage pressures; the extent, skill, and
composition and Jocation of unemployment have to be considered. To
the extent that job creation cfforts are concentrated among groups with

lesser skills, or in arcas of high unemployment, or at a time of high
over-all unemployment, job creation would almost certainly generate
littic or no inflationary pressures. Ina strong recovery period, job
creation programmes like PEP and those ot CETA however, may
contribute more to inflation. This suggest that countercyclical
programmes must be able to phase~in and out relatively smoothly.
Experience with PEP and CETA programmes have shown that they
can be implemented quickly but the phase-out capacity has not yet
been tested. To censure {lexibility, programme outputs should be
able to be completed quickly and as many observers have noted, public

+
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service jobs may be expanded quite easily whereas contracting
may be more difficult. "

. " The displacement effcct inherent in job ereation programmaes
also poscs a scrious problam. Substitution in public service job
programmes could be reduced if jobs woere explicitly separated
from the regular operations of states and localities and if the
programmecs were specifically targeted. *

£ 2

We have provided a lengthy summary of this valuable article

on US experience because we think that article and the many references therein

will be useful to administrators, central aqd local, of corresponding programmes

which, we believe must be undertaken in Ireland. Indeed US experience
cchoes in several respects Irish difficulties in the'past, dealt with summarily .
in Chapter 2, the importance of dec entra.li.sation invoiving local enthusiasm,

.

failure (ot tc use too strong a word) of training cffect towards mobility upward,

the substitution effect nature of tasks, importance of local supervision, accounting

and appraisal ete.

- What is particularly valuable in this US experience is the

very many ingenious schemes for measuring the success of a programme.

= ' What must be discouraging, however, for those who belicve ‘
in schemes of employment for the relief of ﬁnemployment is the small scale
of the US efforfg. All the statistics quoted seem absurdly small in relatiou to
the magnituae of the problem for this gréaf and rich country - at one stage we
guoted that the programmes aﬁe.cted only 5 per cent of th,e.uﬁeinployed. We
can only speculate as‘to the r.easons for the low priority accorded to th.e problem
in federal spending. Is it due to the US belief in the market economy and free
ente'rpriso, to. which direct cmployment wox;ld appear tb be alien? Or as not
appealing to the possible ciicntele, the unemployed themselves, e.g. in not
offering enough tb make \\'01'l<.p1'éfcral>le to paid leisure? The latter
quegtioxl is linked with the former. The rﬁunbor of uncmployed‘ induc cd tq

work will depend on the amount offered for such work. Or was the difficulty

-
\

that of finding suitable ncw employment ?
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An 11,0 Manual

So far this chapter has been based entirely on information relating
to particular 'count;'ies, kindly supplied by the ILO. A short description will be
given here of 2 Manual r-.ow available in typescript (but to be published .
shortly we hope) prepaged by a group of economists and engineers in the
Employment and Development Department of the ILO, based on the reflections

on, and experiences of, labour-intensive public works programmes in developing

countries over the past twenty years. 1

increased scale compared with the past for 't.he relief of the unemployed and
we consider that this Manual should be an indisp~nsable guide to all directors

of such programmes.

+

Asan appendix to this chapter we 'repr,oduce the Table of
Contenté of the Manual which happily is very detailed and gives .a; good idea of
the contents. We shall thereby regafa oui'sélves as dispensed of the task of
giving a su:tﬁmary of this very loné work. We shall simply make some brief
c.omm.ents‘bn part I of Chapter VII, which pé.rf is entitled "Economic Evaluation*,

-~

mainly in relation io its cost-benefit (CB) aspects. ) -

[Tables. 1]

' C - - . We sliall recommend public works programmes ona vastly
; .

[rabtes, 2]

" Emphasis is laid on the importance of uniform accounting of

" each project ex ante and ex post on the same basig by a trained evaluator.

In Table3.1 the various co}nponen§s of costs and benefits

responsible for LPWPs, the government and the society (.e. the nation), In

Table 3.2 the components are classified in a somewhat different way.

].World Employment Programme "Guidelines for the Organisation of Special
Labour-intensive Works Programmes! by Emile Costa, Sunil Guha, Ibrahim

l at project level are shown from four viewpoints: the individual the agency
I Muasin, Nouven T. B. Thuy and Aime Fardet, International Labour Office,
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: - Table3.1 -~  Corx ents o gt Benefit Calculation of ven LPWP Project L : ' T ;
! (a) Costs ' : - :
Individual - : LEVP Acency Government T Society
1. Opportunity costs 1. Progecu outlays. T 1. Cost of poss- - 1. Opportunity cosis
. (net of taxes): - investment costs ible* antl-lnflatlonary (gross of taxes):
- possible foregone - (land, ﬂaplual,. : policy (see Chapter VI - foregone use of
employment . ' labour) : Section II) : land, capital,
o . — leizure : - operation, main-~. - . e . labour due to LPUP
o -~ family care and +tenance and replace-~ I ,
: " works at home = ;.. ment costs. (OMR) S X 2. Cost¢of training the .
: ~ .. 7 = agdministrative costs ) T : unskilled workers. . _ :
. 2. 'Loss of transfer © v . . (fixed and variable) o e . : !
.. peynents: IR = additional administrat- H ! : ;
~.1 : ~ welfare support o -~ ive costs (direct and i =
: - unemoloyment s _ indirect) f :
4 insurance . - ! -
. . = other subsidies 2. Additional subsidies : o
» ' : ; N paid during LPWP: S ;
. 3. Extra costs-due to. - - - food aid (if not T . . . §
the participation . - granted by external : : . . L : . ;
of LPWP: . donors) ST e : 1
. . _ = transport experses ’ . L Ll ol e S i
B . to work sites (if =~ . T e {
K ) not paid by govern-. o :
ment o o
- increasing enexrgy to S , . v
work ( if not peid by e ° . - ;
government) . ' S [
. = additional clothes for < : ¢
worlk’ . L ; S
) <
— j
! . i




[N

Table 2.1 continued.

Individuzl - . . .
.l. ’

-Increase in’

earnings due to

LPYPs job

taxes). ’

2.

(ne 7 Of

Additional frlﬂge )

benefits due to incre-
ased income.

3.

Benefits derived

1. Direct benefits

(v)

enc -

collected from LPWP
roject.

© 2. "Indirect benefits’

collected from LPWP:
preject.

enefits -

~111- ¢

vernment -

1. Savings in admini- .

srrative expenses of

. sransfer payment prog-
‘Tramnes: .

- unemployment admlnl-'
stration .

' = welfare programme

. — employment service

from on—the-spot job

opergations.

. 2. Increase in taxes

rain

"C’ H

—-—

bet

_future Wi

find ou.llfled job in the.
ith the skill
acouired in L2WP.-

-~ perspectives of

"increased wage rate due to
the improvement of skill. --

- personal satisfaction
of becoming a skilled
worker.

ter opportunities to N

R

—~ direct taxes on:
LPWP participants and
those who benefit from
the multiplier effect .

.= secondary laxes on users

of work done by LPWP.

" §gcie§y‘

. from IPVP project

- = reduction of pcverty

- improved income dlstrl-

1. 5001a1 benefnts derAvec

- addltlonal ouuput, result
-1n fro "ant'nnrove ens in
the country's infra-

structure, from resources

becoming more productive

and unémployment

bution

.= improvement in the

- mltiplier effect.

3. External benefits

-~ reduction of soglal costs
resulting from social
turmoils conirol (crlmea.
‘political troublesy
workers! skills,

2. Secondary benefits

resulting from the

derived from IPVWP project.

‘12

—

“_.,_-_..,__.._.
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Table 3.2

Classification”of Cost and Benefi%VComnonents

'Hy

Q. COS'f'-_S__

’

1. Dlrect Costs 1.
(a) Programme outlays, or’ aomnt
" costs .
v N
(1) Admlnlstratlve costs
~ variable costs, (labour .
. and related). A .
_ -~ fixed costs "
" . {4ii) Other edrinistrative costs
’ -~ direct (recruitment,
‘ selection placement)

‘= indirect (expenditure
incurred by other
organisations)

7 - -cost.of tralnlng
© (id) Investment’costs
- " = Jand
- building
. - equipment(local,
. 1mporued)

8001ﬂ1 Tosts
:(shadow pricing)

4.

Ce

= .from directly product1VL
- from non-directly product:x,

2.

_.3..

‘b, benefits

Dlrect beneflts-'

. projects (land development,

" Jdrrigation, dreinage, . -
forestry and fishery «'J
projects)

. projects ‘(infrastructural !
projects: roads, trails, t
schools and other buildings’

'Indlrect beneflts-' o {

- Y"induced by" benefits i.e.
increase in production of
those supplying 11puus o)
the LPVP

~'stemming from" benefits ;
-i.e., increase in productive

~activities of those involv-—
ed in processing or market-!
~ing commodities produﬂcd
es a result of the IIJ?
pro;eyt.

Secondary benefits (multlplxr
'effect).~'

"Social beneflts (unquantlfl—
able and 1mmeasurable)

Externalities
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The opportunity COSt(;)l‘ shadow price, really the true cconuinic
cost)_nientioned in Table 3.1 of any factor is the '"social cost of using that factor,
i.e. the value of lost chances to do things." In the case of an unskilled worker
with no other offex: of work available the opportunity cost would be zero: this

situation is very rare g however; nearly all the unemployed have odd jobs or

housewdrk with some value even if small, which value (i.c. the opportunity

cost) would be lost if the individual were employed on a LPWP programme.

The oppoftunity c:ost concept is important mainly in regard to two cost items,
unskilled labour and imports (i.e. fofeig‘u qxcha_nge requ%rémenfs). The'use

of market prices for vah.xation purposes will distort the actual economic value s;
usually the ovér-supply of unskilled laboux;. will result Vin its opportunity, cost
being far below the actual wage rate, whereas scaI;ce supplies of fofeigﬁ exchange

will be undervalued in terms of the national Curfency by the official exchange

rate.

The Manual is admirably clear in defining the items used,
particularly those of Tabié 3.2. . Fv.rfhex%nore the definitions are given
algebraic éffect with much fhoroughhess. It is in regard to giving statistical
eifect to htm -market values that the difficullies arise as The Manual stresses.
It is less clear in regard to estimatiqn of shadow prices than with ofher aspects
of these programmes, for the most part baing cohtept to refer to the considerable

literature on the subject. 2

Perhaps with an undue (o doubt, oldfashioned) regard for -
the sanctity of statistical estimation, ‘the authors must confess to a measure of
skepticism in regard to cost-benefit analysis in its purely statistical aspect. . We

think we could find cnough quotations from the Menual to sﬁpport us in this belict,

2
In particular, UNIDO Guidclines for Project Evaluation, New York; 1972.
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- El'here is spcci.fic mention of *incommensurable benefits', Indeed, in the
working accountancy tabies we note tﬁqt provision is always made for market as
well as shadow price valvation. We have no desire, however, to press the present
point of view on Irish LPWP administrators. In the Manual the specification

.detail of all costs ami benefits, even without fhe actual figures, is of great
importance, ensuring that, in practic'e, no a.spect‘: will be overlooked. This alone
5ustiﬁes QB from our point of view, We__ha.ve less objection to actual CB |
valuations of different projects including shadow pricix;g, provided that these

are carried out by the.sa,n.ne group of skilled evalgator s, such exercises being
undertakén for the purpose of selection from .the vast numi;er of possible projects,
i.e. for ev;lving something like an opfcimal brogramme. This will be ;one which
provides the largest possible number of man yea.'s work at fhe lowest cost per
workér, regard also being had to the social value of the wori{ done.

We encounter the familiar general economic conflicts of choice here, conflicts
which can be resblvéd only in a practical way. Emphasis;, we suggest, must

be on number of man years work create:d] Lo

’ The Manual's principal statistical instrument is B/C, the
ratio '.orf the economic value of benefits to the value cf costs. The treatment in
the Manual is theoretical, i.e. "ideal" in charactgr. It is inevitable that no
country cqulci fully realise the statistical formulation [quite apart from the
point in the laét pa.r.agraph] . Inétead, we describe in sox‘ne detail the method
act‘ually'used by one of the autl;ors of the Manual on mission to a aeveloping

.country. This method is a great simplification con?pared with that described

in the Manual and, we suspect, may have to be used in countries in which certain

kinds of statistics are not available.

The national objectives in this unnamed country were to provide employment for the
unemployed, to inerease the incomes of the underemployed and ''to capitali.sc

the present abundance of labour (ot all of it by any means unstilled) in order
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to create investment which will be productive but which would not ordinarily be
justified in relation to the labour input requiréd, judged by conventional investment
criteria. "With these objectives in mind the programme consists of labour-
intensive public worké projects (wagces accounting for at least 60 per cent of

total cost) which are diyectly productive (mainly in agriculture) indirectly

productive (roads etc.) and socially beneficial (e.g. amenities and construction

of schools).

~ The ILO author explained that the Manual guidelines
wére not clo.sely followed because "the general methodology would require micro
data surveys for each component of Inpufs.: and outputs" which there was not
time to carry out, and the World Bank had f;irly recently estimated the main

shadow prices for a rural development programme.

" The author gives a sum;nary of.the World Bank's methods
and estimates from which one derives the impression of close thought being
giveﬁ to each element of estimate, b\hxt the Are'sulting estimateé looking some\y}iat
arbitrary. ,:l‘_he elements with shadow (or "accounting' prices) are as follows:-

(1) Unskilled labour when "unemployed' may actually have some work content.

.
Price is taken as U 3.1, one-third of daily wage actually paid.

2) Other labour geneally priced at market rates.

®) Tlie official exchange rate may not be a valid measure of the domestic value
of a unit of foreign currency. After a close argument it is dedideci to multiply
the official rate of U 6.13 (to one $) by 1.3. ‘

(4) Transportation of workers is taken to be 0.7 of the monef cast.

() Becausc of the large import forecign exchange) contents the cost of fe;*tiliser

is raised by 16 per cent.

6) Other imports raised costs by 10 per cent.

(7) Land planted with trces was unproductive before, hence opportunity cost was nil.,

*
U = currency unit of country,
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(8) Torcst products were substitutes for imports, hence price was increased

by § per cent.

(9) Non-internationally traded goods were valued at current domestic prices.

"Costs incurred and benefits gained during the three j'ears

1971 -74 wevre evaluated and the benefits and costs estimated on a per

-

worker basis. The assessment was necessarily tentative because of gaps

in information mentioned by the author.

We set out the methods in some detaii; because of their

-4
possible odoption in Ireland. e st L SlemaiTenrmool oy

..... s

Lo
v
f
s

The table for costs may be summari_séd as follows: -

Cost per worker (U)

o National cost Foreign aid
Capital R 612 715
Managenient Variable '2,1§1 ) 456
Fixed , 1,231 251
Other administrative . S 209 4 -
Total | ' 4,243 - 1,422

"Grand total: U 5,665

In the author's table there.are sixteen separate estimates (as compared with seven
above), cach explained in some detail.

On the bencfit side agriculture is of course, by far the most
important. The approach for "directly productive projects' is by discounted
value during "the expected cconomic life of the agricultural projcdt", takken as

50 years, stated to be used in other analyses. Discount rate (always a probhlem
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with this upproach) is taken at 10 per cout? Related brojects (igures in
bra;::kets arc U per worker) include forcstl:)' @, 751), mixed farming @, 357),
fodder planation 413), irrigation (1,311) other (356). Total benefit (described
as “direct") from agriculture and related projects is therefore U 5, 18é per

worker..

*  Up tothe end of 1973 the programme cdmpleted 12 new

primary schools and extended 24 schools, almost 250 classrooms in all, It

is remarked that the benefit is-the difference between what private contractors

~would have charged and the programme cost. Thé per worker gain is U 161.

4

With road construction, methods of calculation were those
devised by the World Bank. Construction wa. confined to feeder roads of shoit

length and low traffic, in fact 113 roads, total length 47 miles. Total benefit

~ over 30 years discounted at 10 per cent amounts to U 4.6 million or 714 per

worker.

Total benefit amounts to U 6,063 {= 5,188 + 161 + 714) per

vgquer. The benefit—cost (B/C) ratio is 1.C7 (=6, 063/5, 665) if estimation of

costs includes foreign aid cr 1.43 =6, 063/4,243) if only nétional costs were'
tai«:en into account. It is remarked that these ratios were not particularly
favourable but it is added that only direct benefits from work projects were:
taken into account. For instance, no consideration was.g':h"en to the possible

long-term benefit of training on these works or the ove:sili impact of the works

specified on the economic development and welfare of Mauritius.

It is suggested in conciusion that to improve the benefit-cost

ratio the greatest need is greater efficiency at the work site involving measurement |
. x 1

of work, 2 new wage policy, more supcrvision and planning, and training by

professional instructors instead of by foremen and gangers. - lreland has much

to learn from this éxperience, particularly in the manner of assessment of benefit

in relation to cost of works.

Note that this is far less of a problem if the object is comparison of benefits from
.a variety of projects, the same rate, of course, being used for all.




]

N

g
4
-

PO g

.

-~ ’;,/
A

-118-

Emergency Employment Schemes
*

In the ecarlier part of this chapter we gave brief accounts of
experience in a few developing countries. We resume these studies here,

relying, on ILO sources of information;

It may be ;bjected that experience énd guiding principles in aeveloping
countries with natione{l income per head much lower than here, must be very
different from ours. This is. generally true. Nevertheless, as will
presently be seen, the proSlems associated with effbrt to relieve unemployment
are precisely sin{ilar in all countries. Tile last segtion (with its fé_irly lengthy .

treatment of the problem in USA - a counterpoise to the rest of the chapter)

makes this aburdantly clear.

The present section is based on an informath;e article by J.P.
Arlés of the ILO.4 For tms author "emergency' means situations requiring
remedial action of some .urgency. In actual fact, as will be seen, the article
does not rigorously corfine itself to this specification. Itis particularly useful

fof application in Ireland in its theoretical and tintentional" treatment.

Schemes are evaluated mainly according to three main criteria:
@) speed and effectiveness, (i) extent, nature, 1n;1portance, {ii) long-term
effects, on employment in particular. Asto @) there is some consideration
of agreements or laws requiring employers to hire more labour; as to {i)
fuller utilisation of .industrial c;apacity is dealt with and (iii) "the widest and

most promising field seems to be that of public works ..."

.

Asto (), the experience of Kenyé, 1964 and 1970, is cited.
Agreements were déliberately short-term, designed to give authorities a
tbreathing-space'. Employers undertook for a period of one year to increase

the volume of labour employed by 10 per cent in both the public and the private

sector in 1970; it was 15 per cent in the public sector in 1964. In 1970 there

4 “"Emergency Employment Schemes, "International Labour Review, Vol.
. No. . 197, )
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was the intercsting stipulation that most of the employment should be provided

in rural arcas. The Ministry of Labour could modify the condilions as

affecting employers. Trade unions agrecd to a wage stand still and undcriook
not to strilke. In 1970 a total of 46, 000 jobs werc created, 30,000 in the private

sector.

Number of

jobs was only 16 per cent pf registrations in both 1964 and 1970, It resulted
ina n;xassive influx of new registrants that "resulted in an increase ... in the
volum_é of unemployment". The towns attracted a disproportionate number of
registrgtiéns and placements, with labour shartagés in rural aren'.s so that

the scheme was a “total fail_ure" in this latter respecf. The tripartite
agreements had no permanent effecté on employment or on business investment
decisions or methcds of production. Wages were 2 tg 3 per cent below what
they would have been had thére been no agreements. The one bright spot cited:

was that the 1970 agreement was successful in maintaining industrial peace.

The interesting suggestion is made that the project might have
been succ gssful if the agreementé extended over several years. We Lave

poted this recommendation in other authorities studied.

Industrial Capacity and Shift-Work

This section .of the article starts with the statement that it is
a "well-established tﬁough sur'prising" fact that capacity is underutilised in
the developing countries; 60 per cent of qapaoity is stated as a "reasonable"
estimate for the third world, It isadded th.at there is an inverse correlation

between degree of underutilisation and size of firm.

Main external causecs are "scarcity or irregular supply of raw
materials, an inadequate infrastructurc and insufficient, unrcliable or unstable

markets. " There is the interesting suggestion that new investments are made
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before markeis expand and enterprises can operate more easily at very low
levels of productive capacity.,

There is a suggestion that recourse might be had to

subcontracting as a means of ensuring regular orders for small-scale

enterprises'. Attention might be turned to the promotion of international

subcontracting for establishing”contractural links between large firms in the
industrialised countries and small undertakings in ... the third.world".

Such subcontractors would be trained by the large firms at home or abroad.

" .. In the case of machinery lying idle for excessive periods,
it is possii)le to increase the size of the workforce; resulting in an increase
in productivity. When the working pattern is sub-optimal introduction of

shift work may be the answer. In'theory the increase in employment opportunities

" may range from 2C to 260 per cent. In practice the mcrements will be smaller,

An experlment in Chili by an ILO expert shows the gap between theory and

practme in this matter. It was calculated that an increase in the existing

average of 1.4 to 3 sﬁifts coulq incréase industrial employment by 114 per ceut.

Due to the.l main constraints of .fore.ign exchange, small-scale family |

ente;prises intersectoral dependence the shifts were reduced from 3 to 1.6, However,

even the improvement from 1,4 to 1.6 led to a net incrgaée of 93, 000 jobs

(on existing 615, 000),

There is so little information on structural or frictional
unemployment, even if economic unemployment docs not exist in the planned

economiessthat 4 short paragraph in the article reviewed 'here will be found

of interest: )
’ *The economic history of the socialist couniries affords

an opportunity to test these theoretical assumptions concerning
. the cffect of shift work on employment. One analysis that

.has been made rcfers to phases in the evolution of five
couniries when they could be regarded as economically
underdeveloped - namely, in the case of the USSR, the

period of the first FFive~Year Plan (1928-32) and, in the

casc of four countrics of Eastern Europe (Bulgaria,

Hungary, Poland and Romania), the early stages of their
industrialisation (1950-55). It has been estimnated thut, during
the periods in question, the share of employment growth

T attrxbutablo to ch'mges in the pattern of utilisntion of means

T 1T o, soend e 4T TIOCTY T AOC G cne A
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in Poland and 59 per cent in Hungary. Thus, 'an increasec

in the degree of capacity utilisation, achieved largely by an
increase in shift work, played an important part in accclerating
economic growth in these countries and at the same time
contributed towards climinating unemployment,' "

There is citation in the article of the familar objections to shift work.

One of the main difficulétes is shortage of skilled workers, particularly of

supervisors and operagional planners. This well-known constraint may not be A
§0 serigus in the fact that' night shifts do not require as si{illed a staff as do

day work. There ére constraints imposed by legislation and by tradé unions, e.g.
prohibiting night work by women and minors; and it is stat‘ed that in Columbia
thére is a 35 per cent premium on night work. 'A World Bank mission considered
restrictions on women and minors as "anachrpnistic"'. The view is expressed
that thé wicie disparities in wages between night and day in developing countries
is largely the result of a‘ preference for workir;g at a normal time of day.

"The implications of the foregoing analysis are
highly relevant to the choice of the measures to be
, adopted: it is, indeed, on the socio-physiological factors
%’ . . explaining workers' preferences that stress should be
¢ ir,v{,—' ) Ia1d: ,If..:.&.«x«s-mgmly 1ts: inconveniences, coupled with a _
feeling of isolation and loneliness, that account for aversion
to night work, it can be said that any improvement in the
amenities of night work (housing, transport, food, police
-, protection) will influence utilisation rates, and that the
preferences themselves will change under the effcet of an
extension of night work resulting from those improved
amenities. "

Special Public Works Schemes

There is a citation of the objectives which differ only slightly from
those given elsewhere in this chapter : (i) employment, {i) redistribution of
income in favour of the poorer classes, (iii) execution of productive projects,

@iv) acquisition of skills,

While experiments up {o now appear to have made only a marginal
contribution to relieving unemployment and underemployment in the third world
¢hus Morocco 6~12 per cent, Bangladesh 3 per cent, Pakistan 2 per cent of the

uncmployed), the point is made that this familiar “percentage of unemploycd"
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undqr_states the real impact of the proj ects. Scveral examples are given of
which one ma‘y suffice here: in Morocco, eaéh of 250, 600 individuals - perhaps
half of all unemployed males - were annually employed for 60 days receiving
on average about a quarter of GNP a head. In Morocco also, the benefit/cost
ratio, at a discount rite of 10 per cent, for all prcjects was 1.4 and it is
authoratively stated ''the projects ... cémpare favourably with those carvied
out by other channels!. Again *it doces seem that, in many cases, these

appraisals invalidate the criticism frequently made that experimeﬂts of this

kind cannot be justified on economic grounds. '

The main point here is the distribution of work amongst

the largest possible number of unemployed a policy depreciated by Irish experts.

As in USA the projects failed in the matter of acquisition
of skills. Schemes are exposed concerning profits and corruption and, at the

‘national level, "disinterest, if not disdain" of the authorities.

. " Asto expel;ience gained on these special public works
schémes7priority should be given to kinds of work that can be quickly completed,
repairs and maintenance, for example. Local organisations are ess;ential
but national orgaqisations are required as well, in i)articular to prepare in
advance and approve an ample suppl).r of projects. In regard to the Morocco
project, an expert team reacl;ed the conclusion that "the ﬁore serious

" obstacles were administrative rather than economic.” The same experts
showed that ""obtaining, full employment ... in' Morocco migllt be 'a revolutionary
target' but 'by no mea.ﬁs an impossihle one,; Y in fao.i it would have cost 6

per cent of GNP or 28 per cent of government revenue, without foreign aid.

The authors conclude by arrunging the three types of measures

gripartitiec agrcements, better use of industrial capacity, special public works)
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in developing countries in ascending order of merit,

The {irst is described as "stopgap®, the second contains the risk of a shift

toward capital - intensity.

"I is natural, thercfore, that proference should be given
to the third category of measures - the public works approach -
by reason of their potential impact on labour and capital in the
rural sector and because they are equally suitable as a response-
to an emergency situation, in the strict sense of ‘the term, or
as part of a longer-run development effort.

" . This brief survey of special public works schemes suggests

that their capacity to make an effective impact on employment

depends to a great extent on political and administrative factors'.

——ny
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Shift Work

Increase in shift work h:lts obvioﬁs potential in incrcasing
number of jobs. Our information is based on two articles5 in the ILR by
M. Kabaj. These are full of comparativé statistical information mainly
relating to socialist ceuntries which, if they have full emplé;,nnex;t now
and so are untypical of Ireland,. had high unemployment at the start of the

regimes. We deal very briefly here with Kabaj's articles, not even attempting

sunmary but recbrmnending them to readers interesied.

Table 3.3 Shift coefficients and employment expansion opportunitiés for Great
Britain and six socialist countries for total industry

Actual Employment expansion opportunities

Year = shift (%) with shift coeff. of -

coeff. 16 L8
- _ — %5 %
Great Britain © 1964 . 1.22 ° - 31 48
Bulgaria 1963 1.45 10 . 24
Czeéhoslovakia . 1§63_ 1.40 ' 14 29
Hungary 1963 141 13 28
Poland 1961 1.57 2 15.
‘USSR .- 1962 1.51 - 6 . 19
Yugoslavie 1963 1.47 9 22

Note

For socialist countries the shift coefficient S, isusually
= +
| Sl (El E2 + Es)/El’
where E., E_and E_ are the number of man-days worked on the first, second

and thirc} shi.’(zts respsectively. In Great Britain the coefficient S2 is

= w
Sy Es/u

where Es is the number of operatives working on shifts and E the total employment
in the present.
Particulars are availdblo for main indu stry branches.
The improvement in employment depends on the magnitude of the

_actualcofficient, much lower for Great Britain than for the planned economies.

The coefficients in the last two columns of Table 3.3 aré theoretical,

5 ghift -work and Employment Expansion' . 'Shift-work and Employment Expansion:
Towards an Optimum Pattern”, International Labour Review, Vol. 91, No.1,
1965 and Vol. 98, No. 3, 19G8.

-—
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not ’possible of achievement in Great Buiiain where full employment obtained
at the time, with mass immigration. Eéut they could relevant for Ireland,

assuming the actual coefficient could be appreciably improved, a matter for
investigation, having particular regard to whether incrcased production was

competitive in price at home and abroad.]

s

We conclude with a summarisation of Kabaj's “'concluding remarks'

in his later paper.

1. '"The shift system is an inherent feature of modern industrial

.civilisation ... With ... increases in capital/labour ratios ...

the wealth of nations has come to depend on fuller ... utilisation
,  of modern industrial equipment ..." .

2. Shift work has social disadvantages so that the search for an
optimum pattern is important."

3. In socialist countries two phases can be distinguished. In
tha first phase, one of "unemployment and unlimited manpower

‘ [l:ike Ireland at present,, the dominating aim was to maximise
the shift coefficient. The problem of finding an optimum pattern
arises only in the second phase of full employment.

4, This optimum is a compromise between social and economic
factors. As in Table 3.3, the optimum shift coefficient is often
regarded as lying in the range 1.6 - 1.8,

5. The concept of an optimal shift coefficient provides the planner

" with a yardstick for the formulation of targets for the expansion
of employment through the more rational use of industrial resources.

6. While it may not be possible to eliminate night work completely,
the study suggests that "there are wide opportunities for reducing
night shifts with prejudice to production costs, labour productivity
and profitability". : ’
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it OECD study of the main tendencies in employment and manpower

policy measures in the current recession

.

An OECD survey was undertaken in 1975 in an effort,
“to facilitate an exchange of views on the reiative weight and

relevance of employment and manpower measures, both direct and

-

. indirect which have come into play in OECD couniries in varying

combinations and circumstances in the current recession".,

The report states that any assessment of selective
employment and manpower measures is made difficult due to a lack of
quantat've  information about the resources allocated to such
measures and to inadequate evalu:ction criteria. Many of the
selective measures taken by the countries are not fully operative,

-

creating difficulty in assessing their effectiveness,

It is evident however, thaf governments are devoting
larger resources to resfrcin increased unembloymem and to alleviate
. thé"hardships caused by unemployment.. Budgetary constrainis have
restricted the scale of the meusures taken; whéther priorities are right

is another question; it is evident, however, that larger expenditures

are required and will so continue for some time to come,

Unemployment compensation hé;s played a useful role
in replacing wage loss, "softening the hardship of g;engrully deflationary
policy, " and having some stabilising effects by "permitting governments
to pursL.;e rigorous measures to bring inf'luﬁonary tendencies under
greater control," The report states that "emergency public works or
relief projects sc far have been little used, reflecting budget constraints,

dissatisfaction with past performance, and an apparent preference
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for the occeleration of public infrastructure investment for major

_public sector objectives."

The recommendations of the OECD survey may be

summarised as follows:

Income maintenance for the unemployed
i

Strengthening unemployment benefit systems

Differential treatment of special groups

Maintaining job attachments and employment

Benefits for short-time work or temporary layoffs

Assistance of weak firms and sectors

Recurrent education

Training

Early retirement

Restricting labour supply

Creating jobs _

Mobility measures and public employment services
Public service employment and comrﬁunity projects
Public works for job creation

Financial incentives for private iob creation

Job cr:eation through regional development plans
Wage subsidies for direct jok creation

Application of subsidy schemes to special groups

Income Maintenance for the Unemployed has been achieved

by OECD Member countries using initiatives to modify existing

social security systems by the folloving methods:

Sirengthening Unemployment Benefit Systems has' become one

of the most important methods for substantially offsetting wagé
losses and easing personal hardships.  These systems were designed
for frictional unemployment but have had to be modified, because
of the current recession, particularly in benefit levels, duration,

scope of coverage,differential treatment of special groups, Benefit
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levels have been raised considerably to compensate for cost of
living rises with provision for periodic review in e.g. the UK and

for indexation in  e.g. Germany, Belgium, italy.

A few countries experimented with "trigger" devices for
automafYc extension of durcfioﬁ or entitlement to benefits,

In Canada, the government contribution is automatically increased
when the national rate of unemployment exceeds four per cent;
individual entitlement is partly bcsed'on. the rate of unemployment
in the claimant's region relative to the nationai rate, In the
United States, ‘by legislation with a ;ut-off date, duration is
automatically increased when the national rate of unembloymenf
exceeds four per cent for three consecutive months, In Japan, .
benefit duration is extended in certain circum;tunces or triggered
automatically if unemployment exc;aeds four per cent for more

than four consecutive months,

Differential Treatment of Special Groups: In Sweden new state

unemployment benefits is appllied in particular to handicapped
and older workers; Austria, Finland and Norway directly help
older workers; Japan varies in duration of benefits with age
and employability; in France interim supplemenfcr‘y allowances
help workers whose jobs have been lost for economic reasons,

older workers receive special benefits, redundant workers are

‘treated as a special group; Australia, Canada and the United

States have special programmes to ‘assist workers affected by

adverse international trade changes.

Maintaining Job Attachments and Employment has emphasises

the necessity of maintaining jobs and keeping firms in existence.

Legislation has been introduced in several countries to provide

nolice and time for consultation in prospective redundancy cases.

—
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Work sharing has been encouraged also and in some cases indirect
subsidies have been made to employers through provision of

benefits to workers employed for less than normal hours,

Bencfits for short time work or temporary lay-offs, while providing
benefits'tor partial un;amploymenf also have the object of |
minimising dismissals, Germany, France, Belgium, ltaly, Japen
and Luxembourg have schemes of benefits for those working

short time; most courdries have a limit for fhe' time for short-term

benefits, In ltaly the scheme has special application to the

construction industry.

Assistance of Weak Firms and Sect~rs:  Many countries have tried

to keep firms in existence by various means of government intervention,
Canada, France andnf—he UK have taken budgetary measures to
improve the liquidity position of enterprises,  France and the UK
have made loans on an ad hqc basis or through participation in |
shares, The Nefherlan;is and irelc.md' have endeavoured to find
new enterprises or  new management to take over firms

whnich are on the point of closing; this may be combined with
special financial incentives and assistance for re-training existing
personnel, Special government contracts ;nay be given to
provide new management with orders; in Sweden the gove_rn‘ment
gives bulk orders to firms, in Finland orders for paper-making

machinery were advanced,

Providing Alternatives to Employment has been increasingly

recognisad by governments and the possiEiliﬁes for transforming

involuntary to voluniary retirement by development of the

_ concept of flexibility of working life.
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Recurrent Education:  In Germany, employees have the right

to pursue further education with compensation for loss of poy
and expenses; French law permits up to 2 per cent of a firm's
labour force to take leave at any one time; in Belgium full-
time workers aged under 40 may be absent from Qork on full
pay for a stated number of hours; Itaiy provides the right to
150 paid hours' educational leave over a period of three years;
Jupan gives incentive grcn'wfs to small firms for paid educational
leave on training related io em#loyment; ever} pen;son aged over
25 yem'-s in Sweden, who has five );edrs worl; experience is
eligible 1"or>a university place; Australia has found that special
incentives may be required in periods of reduced activity, to

induce workers to take long service leave,

Training for the unemployed wa-s used in most countries,
Contingency plans were deve.loped in Norway, and new
programmes introduced with special emphésis on yquth in the
UK; the US has a new “de\ivery system", whereby block grants
may ‘be used to provide comprehénsive services inciu&ing
classroom instruction, institutional and on-the=job training

and allowances for workers in training. Early retirement has
been introduced by permitting the unemployed to withdraw from
the lubc;ur force and obtain pre-retirement pensions, when their
unemployment benefit ‘is exhausted or after a fixed per?od of
unempvloyment at a given age. Belgium, Finland, France, and
Spain have adopted this methéd.' Sweden has reduced the general

retirement age to 65 and provided part-time early retirement by

people aged 60 years or over,
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Restricting Labour Supply: Social attitude changes may result

in restricting the labour force supply, e.g. Australia has noted
an acceleration of long-term trends towards lengthier periods of

,initial education and training.

Some coentries restricted immigration for econom%c and social
reasons. Germany discontinue:d immigration from non-Community
countries at the first sign of rising unemployment in'late 1973 in
order to maximise employment opportunities for nationals.

France also suspended imr;'ﬁgrotion in ecu;ly 1974 by gradually

replacing "part of the foreign workers by French nationals",

- Creating Jabs by the use of activ2 manpower policy, was

government strategy in many countries,

Mobility measures and public employment service were initiated

to facilitate the search for jobs and the matching of workers and
jobs. 'Becc'use of extra dut'es imposed on placement staff,
Australia took care to avoid the impairment of government |
placement services by strengthening their services; in the US

efforts were made to increase services by reviewing staff

deployment and by recruiting a reserve force for claims

processing; the Netherlands reported increases of staff for the
employment service, new methods of operation, new building.
Canada; devofe;i extra resources to contacting .employees inan
effort to find unreported vacancies. In Germany; in areas of
endemic high unemployment, a spe.cial allowance was paid to
unemployed persons, who took r;ew jobs requiring adjustments,
suci'\ as moving house, receiving training or accepting reduced

earnings initially.
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Public service employment and comnwinity projects have

“ increosingly been used for the creation of jobs for the
unemployed. The IUS made extensive use of public service

- employment with the object of increasing the number of jobs
avcilabke to three times its former level, with the goal of
creating full—.time.subsidis.ed jobs for the unemployed,
The Netherlands, New Zealand, Cancada and Sweden all have
programmes at various stages of development, In the case of

Australia, ‘Netherlands and France public employment has

been permanently expanded,

The Local Initiatives Programme in Canada is a direct job

creation programme for’ fﬁe initiation and implementation of
community projects by unemplpyed groups duriné periods of
high‘sea'soncl Qnemplcyment. .The UK has a Community
Industry Scheme for youth employment on projects of social or
environmental value, Public Works for job creation have not
been very popular, although Germany and Sweden have
contingency plans and funds available for such purposes, while
Finland and Denmark have initiated projects on an_ad hoc basis
and Belgium also speeded up its public works appropriations to

produce immediate employment effects,

Increased expenditure has recently been projected by many
countries for housing and other public works in order to reduce
\ high-level unemployment in the construction trades in the

relatively short=term,

Financial Incentives by governments for job creation in the

. private sector provide incentives for private investment grants, -
low rates of inferest, depreciation allowances, rebates on taxes.
Job creation through regional development plans has been achieved

by financial incentives. In the UK the disparities in the
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unemployment rates between areas have been reduced by
_regional employment premiums; France and Ireland have
investment subsidies conditional -on the number of jobs created
and kept in existence. In an effort to reduce urban congestion

Japan gives grants to employers in less developed areas where

the increosed capacity absorbs more workers,

Wage subsidies for direct job creation are regarded as an important
strategy for creating additional jobs in a non-inflationary way.

In Germany, during early 1975, a wcée subsidy amounting tc

60 per cent of gross wages over & months, was paid to firms
engaging additional permune’nt employees from the unemployed

in areas with above average uneraployment. France initiated
an incentive bonus of Fr;. 500, paid for six months for each

job created between June and Novgmber 1975, to émployers

hiring under a permanent one year contract ‘certain categories of

unemployed persons.

The application of subsidy schemes to certain groups has taken

place in Austria and Finland by granting financial incentives to
promote the employment of new and inexperienced workers; in
Germany subsidies were given for inexperienced and older workers

and in France for young people between 14 years and 25 years.

There is a continuing trend towards subsidising the employment

of handicapped workers in many countries.

.
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Chapfer 4
TWO [RISH SURVEYS

- e o o ot e s o 0 S

This chapter consists of two parts | a pilot survey, conducted by
ourseives, into the circumstances of about 300 males on the LR and 1l a survey

of about 7,500 job-seekers conducted by the NMS.

-

I A Pilot Survey of the Unemployed

This is"a pilot survey of men who were on the Live Register (LR)
of unemploymenti for a considerable time and also the main statistical |
results of that survey. fhe decision to confine the survey to males alone was
arbitrary and taken mainly because of fimnc{cl _constraints: The long-term

unemployed were defined as those who, at a given date, were at least thirteen

. weeks on the LR, About 300 men were included' in the survey, conducted By

the field force of the Survey Unit of ESRI in May 1975.

/

As the problem of hard-core uﬁemploymenf is of national importance,
the Department of Social Welfare was approached with a request for financial

assistance with the pilot survey which was granted. The purpose was to assess the
c‘hcrccter'!sfics of the longer-i:erm unemployed, the difficulties they have in coping

with unemployment and how they overcome such difficulties.

1. Description of the Survey

The total sample of 300 males was divided into one-third for Dublin
(i.e., about 100) and two-'fhirds..for the rest of Ireland (ab9uf 200) which is
approximately the proportion of the total unemployment population ﬁqffern. The rest
of Ireland part of the sample was two-stage: (i) o random selection of local gffices
of the Department of Social Welfare and (ii) a random select.ion of menon the LR in
each of (1). The frame for (i) was the, number, of persons cn the LR of each local
office (1SB, December 1974). As to (i) ten local employment offices were selected
by probability sampling. As to (u), the Department of S§cial Welfare agreed to
co-operate in cbtaining a representative sample of men currently on the LR. . The
problem was to select a random sample of males from the designated local offices

(including two in Dublin), It was possible to obtain 490 names, thus making
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allowance for unavailables etc. From these 300 names and addresses were
selected randomly using @ Random Numbers T.oble. It was not possikle to
have direct access to the LR, nor to have direct contact with people on the

register without their prior permission having been obtained by the local

Employment Exchange.

The local offices were 6sked to sele.cr 35 numes each of males
unemployed for 13 weeks or more on 1 May 1975, The Exchanges' récords
are kept in alphabetical order and randomness was to be maintained by
beginning the se|ection. in each office at a letter rarndomly séiécted.

The local office selector was instructed to look atevery card from the

first one under the initial letter and to select the first 35 cards which came

within the terms of the sample, i.e., men on th= LR for 13 weeks.or longer

at the date of selection.

The managers of the local offiées asked the people selected

if they would be willing to be interviewed by ESRI interviewers.

.,

The final

lists pave names, addresses and occupations of 35 people from each of the 10

centres named outside Dublin, and 70 people fer each of the two Dublin

offices. _ The selectors were also asked to state the number of refusals received.

{

The numbers of names returned fron, the Exchanges were:

beotes  Gun o [l fwha  pecm

Dublin North:; Gardiner St. 70 . 60 86 10 14
Dublin South:  Werburgh St. 70 70 100 0 -
Athlone ' 35 16 46 19 54
Drogheda 35 30 86 5 14
Trim 35 35 100 -
Bagnalstown 35 35 100 0 -
Bray 35 23 66 12 34
Clonmel 35 21 &0 14 40
Ennis -35 35 100 0. -
Limerick 35 29 3 6 17
Nenagh 35 30 86 5 14
Cohirciveen 35 35 100 - -

490 419 86 KAl 14
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The return from the Employment Exchanges was uneven,
ranging from 54 per cent to 0 refusals. There were 419 names,.which by making
a small further selection was brought up to 425, divided into 136 for Dublin

and 290 for the Rest of Ireland. Ultimately, the actual returns obtained werc

as follows: -

) Err{ployed Brothers

Quota wknown at date of in same Refusals O0 i 9" pepyrng UPUSES
Contact away qucta
contact house-
: ' " hold :
136 10 9 1 - 11 1 9 95 _—

290 2 34 15 1 - 14 2 2 204 15

_The interviewers obtained a total response rate

of 70 per cent. in Dublin the non-contacts Were recalled by the interviewers

6 to 8 times; in the rest of Ireland there were 5 recalls. Finally, 299 successful

interviews were obtained, 95 of which were in Dublin and Z04 in the rest of

"

The questionnaire used was designed to elicit information on the previous employment,

mobility, income from all sources, age, family structure and housing conditions

* of the unemployed males to be interviewed. Questions were asked to find out

the amounts of Redundancy Pay, Pay Related Benefits, Unemployment Benefit
or Unemployment Assistance, wife's earnings, pension :eceiﬁts, other income.
Questions regarding diff iculties encountered in keeping u.p the standard of living
for essentials compared with a normal week when. at work were asked; as

well as  about the difficulties other than finan;ial whicﬂ the long-term

unemployed encountered; and whether certain types of jobs at current rates

" of pay would be taken up, rather than remaining unemployed.
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In examining the results of the pilot survey it is essential

the sample is not strictly random because of the nature of
the sampling frame;

the survey does not cover all unemployed, as
women, school leavers until they come on

the LR at age 18, farmers, seclf-employed, are not mcluded,

the sample was picked from the LR and applies therefore
only to those who came within the terms of the Social Welfare
Acts and were in receipt of financial support as defined by
the Acts;

the impact of the extension of the scheme to cover all employees
has not yet been experienced. Since June 1974 social insurance
cover applies to all employees without a remuneration limit.
Previously only manual workers were included without limits,
and non-manual employees were covered whose annual earnings
did not exceed £1,600 p.a.

It will be appreciated that the questionnaire used was experimental,

with too many open-ended questions. Infact, part of the object of the pilot survey

was to find out the questic;ns which should be asked and the ability and willingness

of respondents to answer them. _— S T
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2 Primary Results

First, simi:le counts are given, leaving analysis proper tili later. As. .
the sample is a small pilot one of 299 men three months or more on the LR,
the statistics are sometimes presented in rounded-off percentages like 35, 60;
in fact all percentages quoted should be read this way. The questionnaire
order is followed comprehensively, regcrdiess that some particulars are less
important than others. At the analytical stage there will be more selectivity.
Figures are percentages unless otherwise indicated., Elommenfs will be ;:lecrer

by reference to the quesfionnairej

Particularly as regards these primary results, it should be born;a

in mind that many of the stc'."fisfics dealt with in this survey (é.g. ages, .
duration of unemployment, occupations, industries etc.) and others not
covered here (e.‘g., regions, sex, non-registered unemployment) are available
on a comprehensive scale officially (mainly compiled by CSO). .In a survey,
statistics of these types are displayed partly to show that the survey sample is

representative but, more importantly (as here - sec part lil) for analysis in the

form of showing the relationship between the various aspects.

Present stint on LR

weeks

13-26 25
27 - 52 ) 35
One 'year or over 40

The inquiry wa.s conducted (May 1975) when unemployment (approximately
100,000 men and women on LR) had reached recession levels, Inquiry was
confined to long~term unemployed (i.e. more than three r;1onths on LR) partly to
correct for this recession character, since the main interest is that of unemploy-
ment in its endemic character, i.e., at a more-or-less permonént level recently

of about 50 - 60,000,
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Lccation (ast job)

Near home 88 -~

Away ' 12

Industry (last job) (omitling AFF)

- Pilct Cenle.us 1971 male
survey : employges
Manufacturing 34 : 30
Building, construction 27 17 |
Commerce, transport 20 .. 28,
Services ) 15 . 18
Other ' 4 - - 7

The higher percentage for Building and construction for the unemployed than
for male employees on the labour force calls attention to the larger percentage
in this industrial group (the largest outside agriculiure) unemployed than for

- the general body of employees.

Size of establishment (last job)

. Fewer than 10 employed 35
10-49 - ' 30
50-99 ' 10
100+ ' 25

Unemplo'j}fnént seems to affect small units disproportionately, though
no comprehensive figures for comparison for the whole economy. are available.

-

Duration of employment (last job)

Less than 3 months 10
3-6 months : 15
6;1‘2 " ' 15
-1-5 years ' . 35
5-10 . 10,
Over 10 years 15

That so large a proportion as one-quarter of long-term male unemployment
~was five or more ycars in last job may be partly due to the recession, causing

unemployment amongst those who never experienced it before.
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Reﬂum lar job
Manual mainly skilled or §emi-skilled . 45
" ®  unskilled , 35
Non-manual . 10
’ Other and undefined ' 10
Percentage, - unskilled is rather less than would be anticipated.

This is a case where full Statistics are obtainablé from official records.

Average weekly pay (ast job)
Gross £32
Take-home £26

These figures aré unrealistically low because of inclusion of long-term out-of—
works and occupation (e.g. waiters) with board and tips. As to the former point,
average take-home pay was £31 for those a year or less and £20 more than
a year, on LR.

The average of £26 (which would be much larger if the unemployed
had their jobs now) compares with the income they have now, namely, £20

(government £17, private £3.)

Duration of illness in vear before unemployment

None ' 80
Under 4 weeks 10
4-13 L 10

The 10 per cent a month or more ill seems rather large. As will be seen in
part III this percentage is unrelated to any other condition taken account of here,

e.g. it does not depend on age etc.

Length of notice

No notice 20
Own accord 20
Less than 4 weeks 50

* Other 10

There was little long-term notice, which would have enabled men to look for
other work. " In some cases workers may have known informally of
the probable onset of unemployment; or employers may not have known of

approaching slackness. The majority of occupations are those which normally

employ workers on a week to week or short term basis,

. ..



Total experience in year May 1974 - April 1975

1. Employed

Near home . 27
Elsewhere in IR _ 2
Abroad 1

27 Unemployed 70

Percentages are based on total time spent in each condition, It will be recalled

that all in the sample had at least three months unemployment.

Offer of job during this spell on LR
Only 5% were so offered.

Methods used looking for work

Read advertisments - 60

Phone, letters 60

.. Ask friends 55
- Manpower, Labour Exchange 60

Tried at least one method 95
It appears that reasonably strenuous efforts were made to find work,

Spells of unemployment in year May 1974 to April 1975.

One spell . 85

Two or more spells . ‘ 15

It will be recalled that the figures relate to long-term unemployed.
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Weeks on UB and UA during present spell  °

' B U

! None ‘ 14 49

1-13 weeks 7 11

’ 13-27 weeks : ‘ .36 9
27-52 weeks . 43 8

53wweeks or over - 23

All recipients were in receipt of UB or UA, never both at the same time. It will be
seen that almost half the unemployed were never on UA this stint; these werc

on the more remunerative UB.

Income ('Extra't) from other than official unemplovment

pay (UB, UA, Redundancy ‘etc.). Percentage of persons

with specified forms of extra income specified.

All Married
1. Pension 3 5
2. Wife working
' Because of unemployment 2 i
Before 6 10
3. Children working ' 13‘ | 21
4, Other 8 11
5. Any source A : 40
' Average extra income A
Per recipient £9 per week
Per person in sample ~ £3 pér week

Percentages of numbers of men on UB and UA at time of

inquiry were

UB
“Alone - 81
With other government benefits 27
vA a 43
. Classified by number of government benefits
1 74
2 22
3-4 A 4

* . . ,
Here and clsewhere the term “married" includes widowed and t'othert'.
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Percentage distribution of income from Government

Average income from Government £17 for all, £22 for married.

Ages

Survey
20-24 16
25-29 15 -
30-39 23
40-49 18
50-59 20
60-64 .8

cent of total. The two sets are remarkably close.

Birthplace
Survey

County of residence 87
Elsewhere 13

Marital status

Survey
Single T 37
Married _ . 60
Widowed 3

Again we notice similarity of unemployed and CP proportions.

Age at marriage

Survey
Under 20 * - 10
20 - 24 45
25 - 29 28
30 or over 1;2

than formerly.

. Al Married
Under £10 " 30 3
£10 - £19 30 40
£20 - £29 ' 30 43
£30 or over . 10 14

CP 1971

Male GO
(excl. AFF)

16
14
23
21
19

7

Ages 18-19 and 65+ excluded, to compare with CP. Rest account for 96 per

CP 1971
Male

79
21

The unemployed contain a higher than average nroportion of unskilled, hence

of lower post—primary education, in consequence less mobile than average.

CP 197
Male 720

37
58
4

.

It will be seen from pai‘t I that men are now mam/‘ing at an earlier age
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Number of dependent children,

N Survey
None : . 20
1-3 -~ . 50

4 or more 30

Based on married or widowed males.

. Type of accommodation

. All . - ‘Married *
- 1. Rented o -
Private 11 15
Local authority 32 - 44
2. Own house 23 ’ 32
3. . Living with parents,
relatives ete. 34 . 10

Only 1% resided in lodgings - included in 3.

*. Rent reduction since unemployed.

This ocourred in 14% of cases. In such cases average was £1.93 a week.

" Last education level

Prifnary 70

Vocational _ 17

Secondary - 11

University ete. 2

- School-leaving age. o R

s . Age

‘Under, 14 10

- 14 50

15 15

16 15

Over 16 10

. s .
. 0 . . -
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Served apprenticeship
Yes 25
. No 75

4

Courses other than apprenticeship in life time

were followed by 13%

Willingness to take specified jobs

Awricultural drainage 40
Road Work 50
Cleaning dumps : 30
Work on dwelling houses 60
Clearing farm land 40
General odd jobs ‘ 70
At least one of above . 87

That 87 per cent are prepared to take a job of the type indicated ("at current rates
of pay for the job, even though such job may not be what you are accustomed to")
is the most remarkable showing of the whole pilot inquiry. It remains to be seen,
however, if so many would be forthcoming on actual offers of work, The age

distribution of those willing to take jobs was:

20-34 44
| 35-54 38
55+ A 18

Would accept work away from home

(conditions away right)

55% answered "Yes

Place of Work

Only near home (20m) 35
Anywhere in IR 65
Dublin or other IR city | 45
Abroad ' 30

~ Percentages relate only to 55% who answered "Yes"

in previous question.

L I N s -
- d 14

Work time preference

Shift work (including night) 50

Full-time day 95

Part-time 80

R Occasional (incl, seasonal) 70
. Flexi~-work ' A 70
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Most important feature of job

Good pay 45

Liking work ’ 45
Both equal 10

No significant difference between single and married. This question is of
attitude not of fact. "Non-pay' percentages are higher than might be

expected at a time when maz were very conscious of shortage of cash.

If enough money to live comfortably would you work anyway ?

Yes 80
No - ‘ 10
Undecided 10

No significant difference between single and married,

peedt %

first job_

-14 7 17 7

14 35 18 7

15 20 — 19 2

16 17 20+ 4

First and regular job

First Regular
1. Farming, fishermen* 12 4
2. Mining, manuf. occs. .15 2]
Building, constr. workers 15 - 21 .
3. - Skilled 5 11
4, Unskilled 4 13
Transport, communication

5. Motor drivers 1 6
6. Others 6 4
7. Salesmen, 'shop assts. 4 3
8. Personal service 4 3
9. Clerks 2 2
10. General labourers . 9 14
11. Other skilled workers 6 8
12, Other, undefined - 31 - 9

13. No occupation 1 1

T -
Excluding farmers and relatives assisting
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. : ' First Regular

Sumary W
Manual, mainly skilled and semi-skilled 26 46

(2/ 31 51 ] ]) . ’
Manual, mainly unskilled ' 32 34

(1,4,6,10) :
Non-manual (7,8,9) . 10 9

Other, undefined, none (12,13) 32 1
(M

last job in most cases) is considerable., As usual when dealing with occupations

As shown by B. Hutchinson' '’ the chﬁnge' between first and regular (presumably
there was trouble about defini'fion. One notes the drift towards general
labourers (10).  While there is also an increase in building labourers (4) there
is also a rise in skilled (3 and 21). In the Summary cne assumes that the main
change is from Other etc. as first job to Manual, skilled and semi-skilled.
One assumes that Other etc. (12) consists~mosﬂy of. messenger and other such

jobs.

Number of moves since first job

No move ‘ ) 20 .-

1 .- 12
2 B
'3 14
4 9
5 i0
6 6
7 , o 5
8 or more ' L 5

As 80 per cent moved and with so many young men in the sample (31 per cent
under age 30), one assumes that, as regards jobs, the unemployed do° nof

experience normcl steady employmenf
How difficult being unemployed"’

All Married
Very difficult 65 70
Some difficulty 25 25
No difficulty 10 5

Reasons mentioned for finding life difficult

Depression 20 Financial problems 10

Degradation 15 Need to work 10
"Boredom 45 In the way at home 20 .
Hopelessness 5 Domestic problems 5

Feeling unfit 5 No spending money 10

(‘)Sociol Status in Dublin: Marriage Mobility and First Employment, Bertram
Hutchinson, Paper No.67, The Ecoromic und Social Research Institute,
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™ sum, 93 per cent found life difficult. The survey does not appear to have
isolated the particular reasons why, as is natural, nearly all the men unemployed
found life difficult. Boredom seems by far the worst feeling. It is remarkable
that shortage of spending money gets a low rating. The answer might be

~ different if wives were questioned.

Reasons mentioned for helping to live with fact of unemploymen}

© _Hobbies ‘ 35 Getting used to 5
Work in house 30 Hope of job 10

Family support 25 . Not able to work 5

" More family life 5 Good health 5

Keep occupied 10 Money saved 5

17 per cent stated that there are no compensations; it is doubtful whether we may

infer from this thut 83 per cent thought they were some,

Difficulty with items of expenditure specified

Ve‘ry Some Little
or no
‘Food , _ 30 35 35
‘Own spending : . 65 . 20 15
Fuel, light 40 25 35
) Clothes 55 25 20
Housing ' : 20 20 60
Insurance ’ 25 20 55
HP and credit . 25 10 65
Motor .25 15 60

In establishing percentages "not applicable!* and "no answer' classes omitted.

Source of financial help

Borrowing, relative or friend | 40
i)ostponed payment 10
Car not taxed 5
Discontinued insurance ' .5
Borrowed from loan business 5
Drew on saving 15
Credit from tradesmen A 5
Other 5

Some help was obtained in 70% of ca
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. getivity after unemployment
Activity . Normal continued | reduced | gave up
Family ouling 49 5 35 50
Hobbies 55 60 | 20 | 20
Smoking 80 30 . 65 5
Drink ~ | 8 | 15 .| 6 | 20
Cinema 35 - 10 40 50
Betting 20 20 . 40 40

Activity after unemployment percentages hased on those
who normally participated., Hobbies were best sustained, cinema

. worst.
"-. Living expenses

. Reduction Does not
Item Increase | No change ~apply "
- Little Big —_—
—= ete.
Food _ :
Bread 15~ 75 10 5 10
Milic 5 80 10 . 5 4 15
- Bulter 5 60 20 20° 10
Margarine 120 - 80 "0 0 40
Meat 0 30 20 55 " 10
Sausages 10 65 15 10 ' 25"
Potatoes 5 70 10 20 25
Tea 0 95 5 0 10
Sugar, . "0 90 5 5 10
. Sweets, cakes 0 35 15 56 35
Other food 5 65 10 25 40
Drink 0 15 20. 21 25
Tobacco 0 25 30 40 25
Clothing
Men's 0 20 15 62 5
Boys! 0 30 25 45 60
Women's ] 20 15+ | 63 40
Girls' 0 30 20 57 G5
Fuel, light 0 55 15 30 20
Housing 5 85 5 10 30
Durables 0o . 70 : 10 20 35
Newspapers 0 80 5 15 25
Travel 0 35 - 10 54 50
Entertainment 0 35 10 58 50
Television, cte, 0 95 0 5 25
HP etc. 0 75 10 15 85
Children's money 0 50 10 40 75
Other 0 G5 5 30 &5 .
Some rows do not add Lo 100 because of rounding to 5s. " 0" in col, 1 includes items

with no entry, Percentages in first four cols, based on "Does not apply cle”
exclusion, Increases in inferior foods will be noted Biggesl reductions (56 pere.

or more) were in drink, men's and women's clothing, travel and (111 at 36 peree *l‘
meat, sweets ete,, pirls clothing, cntertainment.
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3. Assoc_i_cntions

The small size of the pilot sample restricted onalysis to two-dimensional
tables (i.e. A XB) and, as will have been evident from part 2, each factor
contained few categories, These restrictions might vanish with a possible
substantive large surves, Stcfisﬁcs.can be made. from these returns, probably
with a greater number of significant results from greater refinement of -

classification and, of course, from large numbers.

The approach to analysis has the virtue of simplicity. . In relation to
each question and sub-question it was considered wl:m? other questions could
have conceivable relation to it, the statistical iﬁstrument, being chi-squared.
Hundreds of A x B tables were produced but only a few of these indicated

null-hypothesis significance.

B

The primary interest is in f'i:ding out'if hypothetical relations are, or
are not, true. Consistency in :cnswering is also interesting, the "obvious"
(e.g., in post-primary education school leaving age) being ‘shown by very
high values of chi-squared. In substo'ntive inquiry the computer would indicate

inconsistency on individual forms,

All the statistically significant results are shown in Table 4,1,  Attention
is particularly directed to the "Principal reason(s)" section of the table, which
contains most of what has tobe said on this aspect of the results of the pilot

survey. Very few, if any, of the relationships are unexpec;.fed which does . ;

ideas must always be checked. Even with highly significant chi-squares it

is not always possible to state "reasons" in a simple way.
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On staiistical significance: the critical probabilities, it will be
seen, are one-sided which means lower levels of svigniﬂconce than if they
were two-sided. A more subtle reason militates against acceptance of the
probability levels stated. If hundreds of Xzs are produced from absolutely
random data, some few will be found "significant" by conventional tests,
whereas to imply the likelihood of true relationship would be invalid. Purely
statistical inference is often suspect unless it be backed by non-statistical

reasoning and knowledge.

Some of the non-significant results are as interesting as those found
significant, always bearing in mind that failure to identity significance may
be due mainly to the smallness of the sample which also means that the
relationships, if any, will never be found to be strong (by reference to null-

hypothesis prc;babil ity). o

There was no significant association between iliness in last year of
employment and any other factor investigated. This is the more remarkable
for the fact that, as we have shown in' part 2, the amount of illness seemed
appreciable, at 20 per cent. Thi; result means that business of employer,
own .job, ;lge, marital status, education etc. had no effect on amount of
illness,

Reference to other cases of lack of signifiéant relationship will be
brief, signalling only the following:~ -

Business of last employer x

Number of spells of unemployment in year

Education

Number in establishment x

Pa y

Education
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Regular job x

Spells of unemployment in year

Weeks on UB and UA

Number of methods seeking work x
Place of birth

Marital status

Willingness to work away from home

Age x

* Would take any job

Marital status x
Would take any job
Willingness to work away from home

Difficulty

Would take any job x
Willingness to work away from home
2 "Pay" or "work" preference

" Financial aid
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_¢{Two factor associations s(ghlficant by chi-rinared rNull-hypothcsis one-sided probability levels;

xxx (. 001; xx¢. 01,3, ,001; » -

5 o1

No. code

26 (a) (ili)

First job = class

Short:title Significance Principal reason(s) for aberration, if ascertainable
_2;@)_& Business of last_employer x
2 (c) r‘;o. employed in cstablishmer;t boe Size larger for raanufacturing
2 (d) How long employed last job s No obvious assoclatio;l
3 (a) Regular job= detail ' i - Strong asscciation business and job -
3 " * = summary o . . «- e e
4 (a) Gross pay last job had Low pay Servié:es, Commerce, high pay Building
8 (b) Numbet methods seeking work ad Commerce, Services tried more ways
10 (a) Age Commerce high in young persoris, Building in old
13 (b) Place of birth * _Manufacturing high for county of residence
2()x No, in astabli;hment, iast job x ‘ ' ‘
2(d) How long employed hind Firms size < 56, short 0. duration ‘
3 (b) Regular job-summary v Skilled and seini~skilled high for fitms size > 100
6 Length of notice . o, Many in 20~42 cmployee firms left of own accord
22 (b) Willing to work abroad . i High proportion in f{rms sizey 100
3fa)x Regular job~detail x .
4 (b), Take home pay o Pay differentials for difierent Jobs .
. 9(b) Number methods secking work Labourers try few methcds . 4
17 Education . Labourers low in post~pririary
18 SChooi-léaving age Consistent with 17
19 Apprenticeship High for‘ skilled, low fo: unskitled
21 (b) Would take any job ! Skilled and non-manual comparatively rcluctant
22 ;a) . Job away from home ¢ Very riixed responses ‘
24 “Pay” or "work” preference . Labovrers high and non-manuzl low in preferring “pay”
26 (a) (1) Age at first job hidd Low ‘or laboure:s , ' B
26 (b) . Moved after first job . e ; Percent movers high skilled and non-mr.anual, very low for labau.
3(x Regular job~summary x
AU Number methods seeki-ng work see _'Not ~manual tried more ways
16 (a) Type of accommodation . Nut=manual low in LA heouse (rented)
17 Education b Unskillfzd low, non~marual high in post-primary
18 School~leaving age see C- asistent with 17
.19 Apprenticeship oo H 4 for manual skilled and ncn=manual
| 21 (b) Would take any job Mt & led and non-raanual comparatively reluctan:
24 "Pay" or "work” preference . N »~manuil high on prcferr;ng." work”
26 (a) (i) Agc'at tirst job e N\ . -manual high in starting over age 14
26 (i)) Moved from first job hiad Lai;,e proportion néq-manual moved
28 (a) (ii) First job=detail hiad While c.ange takes place since first job, association

between first and last vemains close

Continuad ** - . Con
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Table 4.1 (continued)

Title

.

No. code Significance | Principal 1eason(s) for aberrat}on. if ascert ntbie
S(b)x Number methods seeking work x .
13 (a) Age hoa The younger the more jobs sought
21(b) Would take any job i Greater number methods, less inciined take any job
22 (b) (ii) Werk anywhere in IR e Greater number methods, the more No,
22 (b) (iv) Would. wotk abroad had " . . . .-
24 K Pay" or "work" preference : o Fewer methods tried, greater preference "pay”
21 (a) Difficulty - ndd "Very difficult" the greater, numi)er methods greater
12 (Y (i) x Number of benefits x ’
13 () Age hadd The older the more bencfits
15 Number of dependent children hoad Spurious as due to inclusion of unmarried in chf-square'd
17 . Education ’ * No obvious reason ]
21 (b) Would take any job . . e - With two benefits percent "wouldn't” greater than for ore benell:
B@)x | Agex '
14 (a) Marital status hatd Obvious
14 (b) Age at mam‘.age . o~ The younger the higher percentage married
15 Number of dependent children e Obvious
16 Type of accommodation - Obvious (young live with relarives)
17 Education e The younger the nigher post-primary
32 (a) Job away frorn home o Per cent "No" increcses with age
24 . "Pay” or "work" preference . No obvious reason
21 :(c) Financial help hid Rather more for young than old
A4 (a)x Marital status x
15 . Nu'mbgrof dependent zhildren hiad Obvious, since "unmarried” included
16 ""I‘nype of accommodation e Obvious, since "living with relations" included
17 x Fducation x ‘
18 s'chool-leaving age d Obvious
19 Apptentice:ship ‘ ” Higher education, highe: percent apprentced
21 (b) Would take a'ny job hand Higher cducalion-, lower di.;position '
24 "Pay" or “work” preference ¢ Lower education, more fqr “pay”
25 “Would you work if richy” * Larger percent for post-primary
. 26 (a) (i) Age at first job oo Obvious '
26 (b) Moved after first job *”. Higher cduca..tion. higher propensity to mo -
27 (<), Enabling to live with unemployment - )
Hope of job ot Higher'e&ucation. ligher “hope”
21 (b) x Would take any job
27 (a) Difficulty ) ’ hoad *Any job" have higher pzrcent "very difficult”
27 (a) () "1s life difficult?” hiad Comfirming 27(2)
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4, Effects of Marital Status

When the first computer results were to hand, it was evident that
several factors could depend largely on whether the unemployed men were
married or single, So for these factors a second run \;/as arranged. Some of
the results are included in part 2. The rest are dealt with here. The term

"married" includes widowed and "others".

It will have been seen from the Pilot Survey that weekly average
Government pay for unemployed married men is £22 compared with the general
average £17, As might be expected, there is a considerable difference between

single and.married as regards availability of any non-government income, which

is a mere 5 per cent for single men but no less that two-fifths for married men.

One-third married own their dwelling. Curiously,as many as one-tenth live

with parents. There is no significant difference between single an# married
preferences regarding good wdg_es and liking the work o;- whether fhey would

work anyway if they had enough money to live comfortably. This is unexpected:
one would have thought the married to be more "realistic", i.e'. to prefer pay

to work and leisure if they could afford it. This is not so, It is not surprising

to find that"tl"ne percenfcge.who fi-nd life very difficult is higher amongst the
morrié‘dv,: ?1 comnared to 59 per cent, One is surprised onlx Vthcf the contrast

is not greater: in fact, in the small sample chi-squared does not identify the

difference as significant, though there can be no doubt about itz reality.
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The difficulty in meeting certain items of expenditure since
becoming unemployed showed "very difficult" percentages for single and

married and chi-squared significance were as follows:-

Very difficult Chi-squared

single “married significance
Food . 10 - 35 © XXX
Own spending\' 60 65
Fuel, light 10 50 Cxxx
Clothes 50 55 ‘
Housing . 5 25. ' XXX
Insurance 5 20 | xxx
HP and credit 0 15 XXX
Mofor-. . 5 | 10 XXX -

All are significant (and in the expected direction) except for spending
money and clothes,

For borrowing it is unexpected to find that the percentage for the
single is sig;nifican'tly the larger, 50 compared to 35. ln'suﬁ\mary, however,
there was scarcely any difference, at 70.per cent for- both.

For changes in expenditure on pleasure the only heading for which
there is essentially a difference between single and married is for family outing.
For this head we find that 65 per cent married men normally took their families
for outings: the percentages for t.hose when unemployed was only 15 per cent.

The percentages for single and married for the other heads were as follows:-

Normal - . Continued after unemployment
Activity single married single ~ married
Hobbies 45 55 60 60
Smoking 70 85 < 25
Drink 80 85 20 + 15
Cinema - 45 35 10 0
Betting 20 20 ‘ 25 " 20

One is more struck By the consistency of this set of figures than by anything else.
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The following table shows only the "no change" or “increase"

percentages for the two clcslses:

Item Inc. or no change
, N Single Married
Food .

Bread 90 95
Milk <90 85
‘Butter . 70 60
Margarine - ’ 85 95
Meat . . 45 25
Sausages : 80 70
Potatoes 85 70

Tea 100 -95
Sugar 95 90
Sweets, cakes 35 45
Other food ' 60 ) 50
Drink ’ © 45 30
Tobacco - . 20 30
) Clothing ' : o
Men's 40 35
Boys' ) a 30
Women's - a 20

- Girls' ‘ a 30
Fuel, light , ’ 80 45
Housing ' : 90 80
Durables ! 85 } 65
Newspapers . 80 : . 80
Travel - _ 35 25
Entertainment . 35 30
Television etc. . 90 95
HP etc. ‘ ’ a 45
Children's méney : a 45

Other g . a 60

a: small numbers in sample

If required the percentage who reduced expenditure will be found by deducting the

foregoing figures from 100.

In most cases tl_le pei‘centagé for married men is lc.)wer 'than
for single. As exceptions one notes bread and margarine, inferior goods. The
higher percentage for sweets etc. for married is, no doubt, due to children.
Tobacco is another exception but both figures are small. The picture for both

single and married is one of hardship.

(In last table and perhaps the corresponding one in paﬁ 2

ot stated" was assumed to be a reduction. This may require reconsideration.)
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5. General Comment

Subject to the imperfections of a relatively small and not strictly representative
pilot survey, the results do rot support the beliefs, which are voiced frequently,

that the unemployed are "well-off" or "chronically unemployable®.

Three quarters of the men had left school before the age of 15; most

had primary education only; the majority were unemployed for less than one

. year but a sizable number were out of work for two to five years, They had

experienced frequent previous spells of unemployment; many had worked
abroad especially in the UK. The majority were married, most having
families of one to three dependenf children, although one third had foun_' or
more dependent children. More than three quarters of the respondents were

manual workers, of whom 45 per cent were skilled or semi-skilled and 35 per

_cent unskilled, As their work‘paﬂern was broken by frequent spells of

unemployment, the majority did not qualify for unemployment benefit nor for
pay related ber;efit; nor did they have the two years continuous employment
with one employer l;recessary ;o qualify for redundancy pay. Asa large
number of respondents had been t..fnemp|oyed for periods ranging from one to
fifteen years, their average weekly pc;;', while employed, wus low, gross £32
a week; but fheir present average income amounted to AonI); £17 a week,

These men could obv';ously be described as poor and underprivileged.

Almost all respondents experienced financial and social hardship,
feelings of helplessness, hopelessness and boredom, ' The majority claimed to be
anxious to obtain work - almost aﬁy work; they had endeavoured to get jobs by
means of friends, newspaper advertisements, direct enquiries to places of work,
fhg Unemployment Exchange and National Manpower Service. Only a small
number, however, (13 per cent) had taken special- educational or‘froh;ﬁng courses to qualify
for alternative employment and those who had, did not seem to have been able
to use the training successfully, as they did not obtain employment even with

the added skills,
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There was no evidence in the sample o..r social welfare payments being
a disincentive to work, All respondents claimzd to want wor'k even those in
receipt of redundancy and pay related benefits. This may be due to the
prevailing high unemployment rate and the consequent fear of long-term

unemployment,

The prime ol;iect of a pilot survey is feasibility. ln.fhis case the
short answer is that a definitive sample inquiry on these lines, i.e. using the
same field force, much the same questionnaire,*much the same manner of
compilation, would be s;Jccessful. As already suggested, definitive inquiry

should extend to women and to farmers and their relatives. The

to find suitable employment", including, the under-employed. On the other
hand, the LR has the inestimable advantage of including all the unemployed
ﬁaidvby the State and a prime objective (but by no mecﬁs the only one of this
resear‘ch) is to reduce the number on the LR, tc; release large sums of money

which could be better spent,

. The strictly factual findings are not surprising,which does not mean

that the survey should not have been undertaken, There could be little

" confidence in any policy proposals to alleviate unemployment without a

survey, which, incidentally, merely ekes out the great deal of information

already available, mainly statistics and analysis thereof.

The main result of the survey may be impressionistic; but these impressions
will have major effect on what is ultimately proposed, Before starting, it wcs‘ felt possible
that, in view of the increases in UB, UA, and other benefits, together
with increases in taxation in the form of social security premiums, the
unemployed had become reasonably well-paid members of our society, The
survey has indicated that this is far from being the case. The

long-term unemployed men in the sample want to work, There is little sign

*But no open-ended que:tions,
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that an apprecioble proportion have come contentedly to regard being out of
work as a way of life. As one of us has previously suggested, the ideal (when
we can afford it) is that everyone should have a "civil ser;/ice type" lifetime
contract with little difference in pay between being at work or out of work.,
This pilot survey does not show that, in Ireland, such an eventuality would
result in a lower propensity to w;:rk on an appreciable scale. This is a very

tentative suggestion, subject to check in, perhaps, a definitive survey.

6. The Daniel and Sinfield Surveys

In several respects these surveys have similcrities with ours,
Brief comments on them ﬁoy therefore be of interest. A National Survey of
the Unemployed by W. W, Daniel, published by. PEP, London 1974 was the
first national survey of the unemployed ever conducted in the UK. It was -
designéd to obtain information on the characteristics of the. unemployed, the
proportion of fhose‘régistered who were not effectively in the lah;our market,
the costs of being unemployed and of being re-employed possibly in jobs of a
lower qualiity, the ef.fecﬁveness of the éublic employment service in helping
to find jobs, attitudes and experience'regording retraining and job mobility.
A nationally representative samplé was selected of almost 1,500 unemployed

workers on the Department of Employment's register of the unemployed.

The conclusions drawn from the survey were that generally the
greater number of the unemployed were male manual workers, who had little or
no means of support other than social welfare benefits and who were most anxious
to find employment. Non-madnual workers who were unempioyed tended to be
older workers, effectively retired. Managerial and professional and other nen-
manual workers were heavily under-represented among the unemployed in

comparison with their proportions in the working populoiion.
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Age appeared to be a very importa.nt factor in the results, Older
workers had great difficulty in finding jobs, could usually get jobs only. of a
lower category than their normal work and were likely to become unfit and to
drop out of the labour market altogether;- this was true regardless of training,
skills, qualifications or sex.  The report stresses the necessity for developing
special provisions for older workers, particularly re-training, cqunseliing and
legislating against age discrimination by émployers. Protection again;t
unfair dismissal is recommended )also the confining of redundancy ;oay to younger

more mobile workers and the protection of older workers' jobs.

'

The results of the PEP survey differ from ours; they found that 22 per

cent attached little importance to finding jobs, whereas the present smdy found

' that 87 per cent of the unemployed would take oy work, even though it was

different from their usual job; the remaining 13 per cent were anxious to work
but would prefer to get fhe.ki.r;d of job to which they were accustomed. Such
.claims may be viewed with some scepﬁcismv as those on the live register must be
available for work and will-be disqualified from obtaining unemployment benefits
if an offer of suitable employment is refuséd. The survey has shown, however,
that the lshger-term unemployed are financially hard up with an average
total'.ijnc.(;me of £17 a week (60 per cent had an income between £10 and £29

a month); it would appear reasonable that people on such low incomes would

want to work.

Data was collected in ten countries for a study epﬁfled “The
long-term unemployed" by Adrian Sinfield published by the OECD 1968;
these were Austria, Belgium, Canada, Denmark, Germany (FR), Ireland,
Norway, Sweden, the United Kingdom, ﬂ'1e U'nit'ed States, The definition
of long~term unemployed was applied to people who were out of work for

six months or more.



It was found that the duration of unemployment was greatest
for all unemployed in times of high general unemployment, Long-term
unemployment may be affected by geographical and seasonal influences.
Men experfenced higher long-term unemployment rates than women; the
proportion of older workers was high and increose;i sharply in the 5 to 1.0
years before normal retirement age. Married men with dependent children
were least likely to become long-term unemployed. Unskiiled loi)ourers,
service workers and clerical workers once they were out of work had a higher
probability of becoming long term unemployed. . Lower education levels, '
disability, a history of unemployment, all tended to diminish the opportunity

 for finding wor!:,  Sinfield concluded that the ca ses of long-term unemplo,}ment have not

been sufficiently explored, to admit of any definite pattern. Types of long-
term unemployment, howeveir,. can be identified,e.g. permanent di.splacemenf

. due to closure of firms or obsolescence of skill, low-wage, low-skill joks,

discriminated.,

" The report described the poverty lcyclve associated with l‘.ong-term
unempie}me‘nt, the feelings of hopelessness, the lack of publ.ic sympathy for
- ~_ the unemployed, the lack of posifive policy in many countries fo. strengthen

the position of the woikless. The importance of adequate social welfare
.pcnyments and assistance to maintain the health and working ability of the
unemployed and to protect their families has not been fully o;;preciated by

most countries,
- . °

The report recommends that the operations of official employment
services should be examined particularly in relation to co-ordination between
such services and assistance agencies and consideration of services from the

user's point of view,

l : disablement, prematurely retired, inexperienced young workers, the
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It was found that there are great statistical gaps in unerﬁployment
data in all ten countries surveyed, The most Urgent requir'ement seemed to
be the regular publication of estimates of the size of long term unemployment

L3
and the characteristics of the long-term unemployed.

Although both the PEP and OECD surveys found a high proportion
of older workers in their samples, our Irish pilot sample did not show greater
representation of older workers than their numbers in the general population -

30 per cent under age 29 were unemployed, 40 per cent aged 30-49 and

e o

30 per cent aged 50 and over.
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|{ National Manpower Scrvice Surveys Summary

. X o _
~ The surveys of which the results are analysed here were carried

out by trained interviewers appointed by the National Manpower Service under

«

|

the Regional Directors of the Service. Most of these surv'eys, were designed
. to obtain for the Industrial Development Authority as accurate an estimate as
possible of the nwaber of people available for work near specified towns. That o

eech 'survey was conducted as it was required accounts for the fact that

surveys were not more-or-le<s szmulta.neous, as would have teen desirable

.

_ ‘from the statistical point of view. However, as Taole 1 shows, ‘all were carried
out in 1974, most before the recent great rise in unemployment star_ted. _
" ."L‘he catchment aree for each of the thirteenv surveys s?ecifiedin Taole'l
raas a set of contiguous Dietrict Electoral Divisons containing tﬁe towc
specrﬁed extendmg generally to some ten mxles from the town, i e. .
covering an area that per sons could travelto work in the town mthout ‘
- undue inconvenience. It will be noted that these towns were all sma].l: the
' picture' tt:s.t emerges is essent1ally that for the rural areas of the country.
It is remdrkable that each area was,in prmcxple, surveyed completely.
. However,_. the thirteen areae cannot be regarded asa randorn Asample from
any definable sampling frame, in view of the marner in which the towns

~

were selected.

It should be understood that the questionnaire was devised for a
particular practical purcose, namely to identify persons aged 15 or over

individually available for work, and their relevant particulare. This means

7

that inquiry falls short of what would be needed for a fully-structured social
and economic research into job seekers.

. Table 4.2 . shows that the total population in the thirteen catchment
areas in 1871 was 207,000 of which job-seekers number 6, 900; or about -

one-thirtieth of the population. It hapi)ens that number of job scekers is of the
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same order of magnitude as the number of ﬂ-u];?l?ihve Register (6, 100) in the local
offices of the Department of Social Welfare located in the catchment areas, the
LR of each being taken at the time of its NMS survey, This similarity in total
is fortuitous, as the indexes in column 9 makes clear: they range from 1.75 to
0.23; futhermore, as the analysis will show, the proportion of persons described
specifically as "unemployed" is only a fraction of the total number of job-seekers;
we do not know why. It isa pity. that the questiornaire did not ask "Are you at
present on the Live Register?" This question might be included in any continuation

of these surveys, though we understand that it was deliberately excluded as it might

be interpreted as questioning entitlement to UB or UA,

The analysis that follows concerns itself with the aggregate
number of job seekers, with no distinction of individual areas. We understand
that it is the intention of NMS to issue separate reports for each catchment area

surveyed.*

The aggregate computer analysis extends to 7,571 job-seekers,
coﬁpored with the 6,933 Table in 4,2, NMS has kindly furnised us with an '

. explanation of the difference: the results of a new survey and small extensions of

surveys mentioned in Tablé 4.2 account exactly for the difference. We are glad,
of course, to have the larger number, as affording the firmer statistical base, As
in part 1, nearly all figures are percentages as though not so described.,

Simple Catcgorization f

Of the total of 7,571, (=5,385m + 2, 186f) percentage of

males was 71, females 29. Percentages willing to take production line jobs

were 87 for maies, 82 for females. As regards work-time , first preferences

were proportionately as follows:

.

*At the moment of writing eleven reports have been published by NMS and two
are with the printers.
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Shift work ’ . T 13 -8
Full-time day work - o ‘ 75 | 52
Part-time day work o 7 ,. © 35
Oc.cas.ioxial. or seasonal o .5 .5
No preference ‘ ’ 0 4 0

-
-

- _ﬁs‘we shall see further, domestic duties of housewives é.re mainly

' re'spbnsiblé for women's pi'eference for part-time day.

Distance of residence from towns

Miles : S

0-2 R 6 . 29
85 . - o ‘ ST
610 . s . w2 )
11-15 ST : s
16- SRRt B

Women j?pfséekers live neare'r. town th_aﬁ do men.. It .'will 'a}SO be :.'ecalled
that -woinenA are proportionately fewer in rural areas, i.e. a\;lay from towns.
Clearly the town is envisaged as the factory site bf <A>the1-‘ place of work.
We shall give this distance of work from reSidénc e some attention a‘s. };xaving

an interest beyond our immediate pufpose.

Work-time firét preferences for females in relation to distance

are as follows S _ .
Full-time Part-time

Miles ~Shift ~ day day’ . Scasonal Total”
,' 0-2 12 .35 ), 50 - 100
3-5 8 2 . 38 4 100
6-10 X T 2 . 6, 100
11-15 . 68 22 6 100
16- P U B 1100
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The sharp decline in'the ﬁerézentagc for part-time day with increasing distance
will be noticed. The showing of the corresponding'figures for m is quite
different, in fact distance has little effect on work time prveferenqe: the full-
time day percentag;a is 72 for disfance 0-2 miles.and 74 for 16 miles and oxrér
The similarity of theApercentag‘es for.females at distances 11~15 miles and
16 miles or over showrz above is also apparent fr;im tiae male figures: distance
doesn't matter in work-time prefei'ence after a certain point. I.ncidenfally the
regularity of percentages here and elsewhere gives (;onﬂdence in the reality of
these sfati stic s, es.sentially bea'ring on aftitudes, as distinct from faé-ts. .

- :

Obviously related to distance is-anticipated mode of
t'fansgort. This differs considerably for men and women )

Mode of transport : oo

Q‘M e K.

, . = M
Public . e < 4 -
Lift | o o 14 . 20
Mofor (private)‘ ' A . 45 ‘ :'19
~C&<=~ling. . | 5 | 5
Walking.'._; B TR %

"Don't know", other o 24 . . 80

Obviously the lower percent for motor and higher for walking for women
is related to shouter distande of home from town. The low percentages for

public transport'wﬂl be noted. . . L

While, for both men and w&men, there'is a
strong relation (as indicated by chi-séuared -.see Table 4.3) betw.een distance
and mode of transport, this is by >no means simple. Certainly the last category
above ('don't know, " other) inc.rez‘;ses steeply and regulafly with distance and,
of course, “walking" is practically confined to distance 0-2 milg‘s. What is

curious is that the percentages for the principal travel mode for men, namely

by mot r, does net change regularly with distance. At a lower level the same
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‘both cases the figures were larger for residence near towns.

* L . ’ . .
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is true for women. For both, propensity to travel by private motor is highest

at distance from home 3-5 miles. ’ ’

The proportionate number of male and female - iob-seékers with

no previous experience was nearly the same at 23 per cent. The percentages

were much lower for those living near towns, 15 and 14 respectively.

-

Fewer than half the appiicants worked in a factory before with

th.e female percentage the larger: 27 per cent for males, 36 for fema.l?as. In

As always,one finds the educa'tionalﬁlevelv for females higher .

than for malés

_ Primary T | ez 50
Vocational - _ SO F - 423_ ! o
Secondary - | | PR 26‘
) Third .level, other _ - - . . 2

‘s

A8

For mclleAS the nearer town the higher the proportion for post-primary as might
be expected., But the opposite is true for females: percentage post-primary
distance 0-2 miles 48, distance 16 miles or over 59. One recalls that the OECD
Report on Investment in Education found 1hof the sociul group (other than professionals)
with highest participation in post p:"imary education was farmers' daughters.

While, for both males and females .the relation between ages
and distance of town from home is highly significant (by chi-squared) the pattern is
irregular. For men, for instance, percentage (19) of applicants aged 45 or over is

the same for distance 0-2 miles as for 16 or more miles. [t is true that the percentage

for females diminishes but not in a marked manner.

Education training and work experience

l

Vv \I/ Crude level of education percentages for males and females

have already been given. About the main distinguishing feature between those
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willing and not willing to accept a production line job is level of education: In each of

the four categories specified, numbegwith pest-primary education us percentage of tota! are

- “ . A .

M F
Willing : o 36 44
Not willing I 79
The wel\l known progression. with age is borne out by the following
post—priﬁaw percentages.
. e P | MF
15-19 | . s
2024 - 53 )
o 25-3¢ - 80 49
'. 5544 ST -
. 45-54 ) : .8 B
55-64 - 4 15
* : C »
~Total _ .88 49

1

. .
Including not, specified

-

An obvious point: as better educated,young people have better prospects than

have older people in the job market, céteris paribus. ‘

For both male and female applicants. 23 per. cent had no iarevious

employment experience. Of the 77 per cent who had, following are the post-

- ‘primary percentages classified by type of occupation, Proportions in each

.

type are also shown



’

‘

-18-

. ‘ _ Percentage Percentage
Type _ . . ] pogtfprirgary . of total
M F M F
St-lpervisory, professional » : - 80 82 2 6
Clerical o B S I T £
Skilled - I 50 48 - 14 5°
Semi-skilled T 41 4 . 20 36
Unskilled manual . ._ | 26 | 38 ﬂ 40
. Total . R »- '35 51 100 100

. *Including not specified, with previous occupation

Amongst applicants, those in the "highest" grade shown are not the best educatec. -
. That the largest proportions are for unskilled exacerbates the problem of

finding work.

. Amongst females the percentage post-primary who ever worked
in a factory is much lower than amongst those who did not, 37 compared with

58. The difference is not signiﬁcant. for males, about 4C.per cent in each case.

?

Amcngst male job~seekeéts .- those with special training or skills
" were 26 per cent and females 31 per cent of their respective totals.

Educationally the two classes compare as follows

. ‘ ' ) Percentage
Special training : post-primary
. : N ) M F
Yes - 51 66
No . o 34 57
N - Amongst males who worked in a factory ihe special training

~

percentage is much higher than amongst those who had not,36 compared with

23. At about 30 percent there is no significant difference for females, i.e.

between those who worked in a factory and those who did not. -
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Male job-seekers who have been apprenticed are é per cent of
all male job-seekers. The proportion amongst those who did rLot.wanf a production
line job was far higher than amongst those who did, 18 compared to 5 per cent,
presumably because production line jobs are mainly semi; or unskilled while those
apprenticed are skilled. The percentage apprenticed amongst females was negligible.
The 23 per cent males who attended vocational school had by far the highest

apprenticeship percentage, namely 13, amongst educational categories.

There is some interest in comparing job: éspirations with
A experiences This can be done only for those who did not want a production
line operative job in a factory, namely the 13 and 18 percent for male and

female job applivants.

| - Male | . Female
.Ty.pe ..."? b. a b
Supervisory, professionai . .\ o 4 ) 6 14 11
P
Clerical S SR TR 2 58
Skilled . - . 82 3 & - 5
Semi-skilled ' T 6 - 20 12
Unskilled manual . : _ 4 o8 25 13
> .

a: type of job in p.revious experience

b: " LL I 4] desired

In each ¢ase one notices the wish to swing away from the unskilled.

Percentage distributions according to present occupational status

for' (i) all ages and (i) under 25 years of age are as follows

-,




v

Seif -employed

“

Present occupational status

Farmer
Farmers' relative assisting

Casual, temp. worker

-

Unemployed adult

" Unemployed sch. leaver

Housewife

Other
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All' ages
M F
24 '1 _
13 . 3
18 ;8

4 "1
‘27‘ | 17A

6 9
- 54

Under 25
M F
11 o0
18 4
21 . 11
s 1
28 24
o 15
- 34
9 10

While "unemployed adult" is the most numerous category it constifutes but

" a small fraction of job-seekers. Many unemployed must be concealed unde'r other

heads. We give separate.figures for the under 25 age group as likely to be of

most interest to possible employers.

Sex, age, conjugal condition of applicants

Ireland's proportion of women in the labour force 31 pex cent

for non-agriculture in 19871) is loW, yet the sample proportion of job~seekers

is not very different, 29 percent. Lest it be inferred that this is a harbinger

for no increase in the percentage of women in the labour force it should be

remembered that the sample relates to small town- rural areas. The large

town areas have higher proportions of women in the labour force, e.g. Dublin

30 percent in 1971,

.

.

. Broad age-marital percentages for job-seekers are

as follows

Age

15 -~ 24

25 -44
45 -

LAV |

Male
Total Single
% total

41 95
38 ' 50
. o
21 28
Tnn (]

Female
Total” Single
. % total .
0 87
36 17
24 2
100 49
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The proportions by age are much the same for males and fomales, namely two fifths,

twodifths,one-fifth in the three age grc;upS, While there has been recently a

great increase in the marriage rate, the once notoriously low marriage rate

is reflected in the high figure of 28 percent obtaining for the older cohort of males

aged 45 or over.

'Amongst women, job-seeking is emphatically not the preserve

of ‘the unmarried, for it will be seen that five~-sixths of women aged 25-44

are married.

" Relation shigé

The coniputer produced a great number of analytical | tables

of type A x B designed to indicate probable relationship, (or, what may be

equally important) absence of relationship, using chi-squ.afe&. 'AS a specimen

of the type of tahle we reproduce the following for males

o 3 Work-~time {first choice) Row

2 (a) Would you take a No | Shift Full-time | Part-time | Seasonal| Total
production line job ? pref. day day etc.

" Yes 6 | 623 3,483 349 222 4,683

No 3 60" 548 57 34 702

Column total 9 683 4,031 406 256 5,385

Chi-squared = 15.6 with 4 d.f.

Using Table 8 in Biometrika Tables for Statisticians, Volume 1 (edited by E.S.

Pearson and H. O. Hartley) and working to one-sided null-hypothesis probability

points @or 4 d.f. P.05: 9.5; P. 0'1: 13.3; P. 061: 18.5) we gccord the foregoing

the star-score . The computer also provides row and column percentages

helpful for appraisal of reasons for an abertation (i.e. a high value of chi-

squared, if any): see remarks column of Table 2. Throughout ali the tables

males and females are scparated, i.e. in every case tables are identical in
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form for both. 1t is difficult to give a coberent account of such a mass of
material but we must try -see Table 4.3, Titles of factors are necessarily
abbreviated: the full version will be ascertained by reference to the form

reproduced as Appendix A via the number code.

.
-

We have little to add to the showing of Table 4.3. As we
" found in the case of our own survey the results of these NMS surveys are much -as would
be expected, which is reassuring from the statistical point of view. In mariy

cases also the magnitude of chi-squared is revealing in indicating strength of

- - relationship.

L
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Catchment Area Fieldwork Job-seekers Total Population Total Col. 5 Col. 7
month Male Female 1971 Live - -
1974 : (000) Register Col. 6 col. 5
1 2 3 .4 5 6 g 8 9
1. Birr June 1¢3 151 3¢4 . 20.6 308 .017 0.80
2.  Buncrana July 7 | 134 851 20.9 1,493 .041 1.75
3.  Listowel . Aug. 639 .| 228 867 21.0 689 .041 0.79
4. Kenmare " 440 165 - 605 7.0 153 .087 0.25
5.  Swinford on L - 205 680 14.3 464 .048 0.68
Clifden " s | 121 462 5.4 448 085 0.97
7.  Skibbereen " Sept. 442 195 637 16.2 147 . 039 0.23
8. Cavan " - 355 . 151 506 26.1 289 .019 0.77
Ballyshannon o 187 90 277 9.4 253 .030 0.91
10. Manorhamilton " 414 | - 89 503 9.5 . 457 .053 0.91
11. Duhallow Oct. . 302 150 492 21.5 540 .023 1.10
12. Arklow Nov. 261 . 186 447 16.9 451 .026 1.01
13. Monaghan Nov. -Dec. 181 81 262 18.5 313 .014 1.19
Total June-Dec. 4,347 1,986 6,933 ' 207.-1 . 6,105 .033 0.88
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Table 4.3: Two factor assocfations with Indication of significarce .

No. code Short title No. of Significance Remarks
tables M F
2A xx Production line job x
3 Work time preference _ 2 ©OXX xxx F: - No for 2A would prefer full-time day.
3x4A " " x distance 10 a. a Distance does not matter much in work time preference,
3x4B - - x mode of travel 16 a a No definite showing for any of 16
SB Previous type of work 2 xxx xxX M: No for 2A high in skilled for §B, / -,
‘ . F: " " * " * cledcal for 5B.
6B Perfod spent in factory 2 XXX x F: Yes® " " * yearor more in factory for 6B«
%A Apprenticeship 2 xxx b M: Nofor © * * apprenticeship (94).
11A %13 Age x present occupation 8 2 2 No definite showing for any of 8. *
3x14B Work time preference x no, children = F only,
No children . 1 n.a,  Xxx - Single included,No for 2A high full time day,
. One or more children 8 - No chi~squared significant for any of 8,
R4
2B x Non=-production line job x .
7B $pecial training .. 2 xxX xxx Very large chi=squared, due to association between job desired and training
' . (e.g. clerical), - : . .
8 Education : Sy -2 XXX XX Very large chi~squared, due to obvious association between job desired and
’ ' - education,
8x11A " x age 18 XXX xxx Very large chi=squared for nearly all ages.
3x Work time preference x
11A Age N .' 2 xxx xxx Very large clii-squémd. Younger applicants prefer full-time dziy.
13 Marital status -2 XXX xxx \iery large chi-squared for.F'who, when married, prefer part-time day.
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Table 4.3 (continued)
No, code Short ttle No, of Significance Remarks
tables M l F .
4A Distance of home from townx
43 Mode of travel 2 XXX poed Chi-squared very large, Association cbvious,
SA Previous experierce 2 XXX xxx Chi-squared large. Short distance, most experience.
" 6A Ever work in a factory? 2 Xxxx XX Chi-squared much larger for M. "Didn't" larger for longer distances for M.
8 Education 2 - XXX x M: primary larger, post-primary smaller the greater the distance from
. home, v
11A Age 2 XXX XXX M: irregular effect. F: % older the less, the greater the distance,”
12 Present occupation 2 XXX XXX M: farmers live far from towns, F: housewives wanting jobs live’
’ : . nearer towns,
13 Marital status 2 x Xxxx - F: the longer the distance, the larger the percentage single.
4B x 11A Mode of travel x age 2 xxx xxx While chi-squared is large, effects irregular, but, for F, when
. " young low on walking, high on 1ifts,
SB x 6A Previous type of work x Ever work in factory? ' 2 XXX xxx Chi-squared very large, For those who worked in a factory, % semi~
' , skilled high. - :
SBx 8 Previous type of work x education 2 XXX xxx Chi~squared very large, Clerical and other,
6A x TA - Ever work in a factory x ’ ) ’ Non=manual high in post-primary.
Special training (Yes, No) 2 < XXX Chi-squared very large for M but insignificant for ¥,
¢ Ever work in a factory x . ' :
Education ) 2 . XXX Primary percentage very large for F who had factory experfence; Chi~

TAx8 Speciai training x . squared for M insignificant,

- Education "2 XXX XXX Chi-squared very large. For both M and F, higher waining, higher
8 x 9A Education x i education level.

. Apprenticeship (Yes, No) K 2 XXX M: apprenticed high in vocational school.
12x13 Present occupaton x marital status 2 XXX XXX Chi-squared extramely large for M and F for obvious reasors, e.g. -
: o home duties and married for F.

]

a; All chi-squared values low, though some formally "significant”. b: negligible

M: Males, F: Female
Significarnce (nuil~hypothesis one-sided probability P):=
xxx: P ¢ .001
xx: .001 < PL.01
x: .91 £P<.05
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Appendix A . 3 1.8‘8—
Form used in Surveys
' SECTION 1 - ATTITUDINAL | A
Q.1 Would you take a job in . .'. . town if one Q-4(A) How far do you live from . . . . . town?
were available? : Yes: 1 . In miles . . . . .
: ‘No: -2
If "YES" -~ Go to A.2(a) . ' . o3 . Q.4(B) How would you travel to work?
If "NO" =~ CONCLUDE INTERVIEW : - (P) Walk 1
. e Bicycle- 2
0.2(A) Vould you take a "producticn line” Yes: 1 . Motorised (own car -~ scooter - motor bike) 3
operation job in a factory?. - No: 2. S Lift . 4
If "NO" - Go to Q.2(b) . " Public Transport 5
, o ' . A Other - Please speclfy ..ccecencecccccccnace . 6
Q.2(B) If "NO" to Q.2(a) Combinatiori of any -above 7
What kind of a job would you take? ' ‘ . Don't know 8
(P) Name and DesScCriptiOn ...cceeececcsssacsssnsess ' " ' '
’ - SECTION 2 - WORK EXPRERIENCE AND TRAINING
No applicable CXx " 0.5(A) Have you had any previous employment Yes: 1.
Unskilled Manual Outdoor c experience? : No: 2
- Unskilléd Manual Indoor: 1 ' ’
Semi-skilled Outdoor 2 . ) If "Yes" go to Q.5(a)
Semi-skilled Indoor 37 If "No" go to Q.6 - ‘ -
Skilled Outdoor 4 L o .
Skilled Indoor 5 - . - Q.5(A) -If "YES" - At what did you mainly work?
lNon-manual/Clerical 6 (P) Name and exact description ...cecececseceaceoans
Supervisory R : :
Managerial and/or Professional . -8 Not applicable ’ x
Other - Pleacse specify ...................... 9 Unskilled Manual Outdoor [
Don't know (o) ‘Unskilled Manual Indoor 1
. A : , Semi-skilled Outdoor 2
" Q.3 Would you be available for?. T 4 Semi-skilled Indoor 3
.- Please rank in order 1 - 4. If considered o . Skilled Outdoor 4
. "Definitely Not Suitable" Please enter zero . . Skilleé Indoor 5
- in box. a " Non-manual/Clerical 6
(A) Shift work (including nights) - ‘Supervisory 7.
(B) Full-time day work Managerial .and/or Professional 8
: 4 ja | Other - Please SPECifY cecececrcsccsavecasas :
(C) Part-~time day werk _ = : 9
D) Occasional or seasonal work ) teecseecencesccscasascsssaacseosases
(.) =3 Don't know 0
’
& ¢~ 7




0.7A)

Q.7(B)

© L Q.9(B)

Please specify: ,
Exact Description .c..cceccecsccccccccscnccsccaccsne:

What was the last level of education you attained?

Primary level o : . fas

Vocational level
Secondary level
Third level

Other
' Have you done an "apprenticeship“? - Yes:
No:
If "yes" — Probe ..c.cses Go to Q. 9(b) . '
If "no" - Go to Q.10 B

If "yes" - Please: specify

R Bxact Descrlption Q‘-o.Q‘o-.oo..lo.o...o.o.'o..oooo

Construction

Furaiture,

Engineering

Motor

“Printing

Electrical

Dental Craftsmen -

CERT .
Other -~ Please spec-fy « o o o o

4 s e c v e ersssese P NGcs0BETRGSS

Not applicable
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Have yau ever worked in a factory? _Yes: 1.
If "YES" - Go to Q.6(b) No: 2
If “NO" - Go to Q.7
Have you worked in a factory for?
No applicable X
Less than 3 months 1
3 months - 12 months . 2
1 year + » 3
Po you have, or are aéquirihg any ) )
specialised training or special skills? " Yes: 1
. No: 2
If "Yes"” = Go to Q.7(b)
If "No" - Go to Q.8

VB W

2.

OO UL W

®x O

SECTION 3 -

Q. 10

0.11

Q.12

Q.l3

Q.14

If “Yes"

‘CLASSIFICATION (PERSONAL DETAILS)

-If married Femaie or Widow
‘ASK: Do you have any children for whom

-supervision/care woul@ have to be

arranged if you went to work?
. C Yes:

No:

Name  cveevcecscccscssccsssmccssasscscssnons
AQGYESS ceecesrscccsscssccrsovsssasnsacacascnan
D.E.De’ cesessncsses Code &« o« o &
Sex . ' Male
M S ' Female
Age 15-19
20~24
.. . 25-34
: . 35-44
S L 45-54
' 55-64
65+
. . S . . Refusal
Present Occupation
Farmer :
Farmer's relative assisting-
Casaul/Temp. worker . {
Self-~employed
Unemployed adult
Unemployed school-leaver
Housewilfe/Widow/Housekeeper
Other - Pléase spec‘ify esevecesesosaccssccacn
Marital Status Single
’ Married
Widowed
Other

Actual No.

OIS WN = N

BWNH O MAnEWN M

1
2
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Chapter 5

ECONOMETRIC ASPECTS

The chapter consists of two parts | a simple model, based on a chart of three graphs
and Il the COMET model of EEC. - Neither will be shown to hold the smallest
prospect of the realisation of full employment with low ret efnigrafion, without a

drastic change of policy and outlook.

-

1 A Simle Model

dur first approach is so simple as scarcely to qualify as .
"econometrics" at all, though one of us has always insisted thaf econometrics
encompasses simple methods = the simpler the better. In fact, this approach fis
based almost solely on the accompanying chart.

The chart is deliberately confined to the period 1958-1973, .i.e.
the recent years of depression are excluded. The data, in principle, relate to the
economy outside of agriculture, forestry and fishfng (AFF) except for | (gross fixed
capital formation) which relates to the whole economy: it was scarcely worth while
try';ng to exclude AFF, since correct figures would be certain to show much the same
percentage changes, with which only we are concérned here.

B (Chart here)

The differences in trend in the three variables is enormous, To
the eye at least, it is satisfactory that the log versions are so close to linearity.

The eye can also detect changes ca. 1965—1966, particularly evident in the | graph:

the year-to-year changes become more irregular in the later period.

To eliminate accidental variation in the single year figures, five-

" year averages as used at the beginning and end of the 1958-1973 period may be

regarded as 1560-1971, The annual average percentage changes in the three variables

in the eleven years were cs follows:-

- %
I ' 9.04
Y ' 4,65
N 1.38

B. M. Walsh's projections (implying full employment for Ireland in 1986,
assuming, in fact, an unemployment rate of 4 per cent and two assumptions

as regards annuol net emigration, namely of 5,000 and zero)
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pertaining to the non~-family farm population at work {.e. closcly similar to N)
imply a "low' and a "high" estimale of annual average percen‘tage growth in this
population in the period 1971~1986, of course not allowing for the depression, .

as with N above. Walsh's percentages are %.10 and 2. 34.

We shall not be so naive as to have recourse to simple

proportion to estimate what Walsh's percentages imply, i.e. to pose the

. question in this form: if an increase in N of 1.4 per cent implied percentage

increasesof 4.7in Y and 9.0in I, whé.t would these percentages have to bé to |
sgéure;, an increase of 2.1 per cent kto say nothing of the 2.3 per cent) in N?
Without citation of ac.tual percentages required for Y and I, we can confidently
state that they would be far and away in advance of anj} contemplafed for Irish
economic development in the future, adherifig tp m;athods and outlook. of the
recent past., They would imp}y avg're'at mcréase in Irish gxﬁorts @lready

with a hig}i ratio to GNP) sinct; the home population, though ingreasiﬁg, will
be small. The rapidly incr&sing per cent per annum would imply greatly
fncreased rate of foreign investment in Ireland. Wé do not see any prospect
;7f the Irish ecocnomy as oper;.te‘d at preéent levels a.nd with present policies

ever achieving full employment in Ireland.
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ll. The COMET

. .
The COMET model, the essentials of which will presently
be described, holds a dismal future for Ircland's unemployment, as Table 8.1

shows.

Table 5.1. Simulation of unemployment rate (U) from COMET for EEC
countrics, 1973-1980, with annual averages 1976-1980.

Year D . T I NL B UK IR. DK
1973 2.9 1.7 4.1 0.8 1.C 2.5 7.2 1.1
1974 3.1 .1.6 63 15 1.3 20 9.5 1.4
1975. - 41 1.5 5.4 21 3.1 20 1.2 1.6
1976 41 1.3 6.6 3.4 44 2.0 127 2.0
1977 - 4.2 1.3 5.9 4.2 53 20 140 2.5
1978 3.2 1.0 6.6 4.7 55 2.3 149 2.7
1979 - 2.0 10 63 50 55 28 158 2.6
1980 0.9 0.9 6.9 4.9 5.3 3.4 16.5 2.3

Average 1976- _ ‘ '
11980 2.9° 1.1 6.5 4.4 5.7 2.56- 14.8 2.4

* i
- Source: A.P. Barten, G.d'Alcantara and G.J. Carrin, "COMET:" A medium-

term macrocconomic model for the European Economic Community' European
Economic Review, Volume 7, No. 1, January 1976.

Notes 4
. U= (NA - N) / NA, NA = Available iabour, N employed labour, in miilion man
years. » '
D = Federal Republic of Germany
F = France . .
I=Italy .
NL = Netherlands
B = Belgium '

UK = United Kingdom @ncl. NI)

IR = Ircland

DK = Denmark
The figures in Table 5.1 would be unaccéptqble if the model were unreliable as
regards Irish unemployxhent or if futurc economnic and scecial policy were

changed drastically compared with that of the estimation period of the model,

roughly 1954-1871, "chough the period varies for the different equafions. The
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1976-1980 averages {or the uncinployment rate arc twice as high as for Italy,
sometimes compared with Ireland, six times as large as those of our main

trading partner and, at a high levcl, constantly increasing.

" Deseription of the Model

"The model is stated to have been devolooed under contraot with the
EEC * Commission (whose staff members_holped .in making it) but the Comnﬁssion
is not responsible for 'oile vieﬁvs expressed in the article (oted at foot of Table
__5.1). It is stated, indeed, that tho model differs in son;e coefficient values and
in the assumed future ;;imo path of exogenous variables from the ver sion in'use
in EEC. One assumes tho.t these differences \'vould not matérially change the
' showing of Table 5.1, I this be.acc epted, Ireland must be regardod oot only
ao toe ‘poorest partner at present, but likeis? to ge. relatively worse~and to
' remain a perpetual burden on the cixarity of the other members of EEC, a

situation surely not consonant with the national dignity unless, of course, the

‘figures in Table 5.lare wrong for whatever reason. '

We first glve a short descr1ption of COMET Itis by far the
most elabor ate general economic model ever produced for Ireland *. We may
state, at once, that the methodology of the model is admirable from the purely
economic and statistical.points of view. In TableS 2 we reproduce a table from

the artlcle listing the variables in the model There are several other variables
.o B ' [Tabies .2]
introduced into the equations, usually as auxiliaries in process of deriving final

equations, i.e. thosc actually estimated. T S

There ave 62 equa.tions in all, 30 to be estimated and 32 identitics.
Most of the eslimated equations are of tho log-linear type, vcry convement @s

regards lmearity) cven for some of the 1dcnt1t1es, e.g.

Somec others are:- _
Geary, Henry, Simpson, Walsh-others?
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Table 5.2 Symbols for main variables @lphabetic list).

CGO, CGU,PCG
CprO, CPU,PC
DPU
DTC
DUC
e

*EX

*EXE
FDO, FDU,PFD
FMO, FMU, PFM
FSO, FSU, PFS
10,1U, PI

*ITR

*LI

MGO, MGU, PMG,

MGUxi

© MIO, MIU, PMI

MTO, MTU, PM
N

ND

ON
*POP
*POPA

PWG
PMIW

*S51

*SSC
STO, STU, PST
*SUB

TBR

UR

v .

.WBU

WR -

XGO, XGU, pxc
XGW$

XI10, XIU, PXI
XTO, XTU, PX
YD '
YN

YO, YU, PY

*t‘

Public consumption

Private consumption

Depreciation .

Direct taxes on corporations

Degree of capacity utilization (1963 90)
Residual term

Exchange rate

Auxiliary variable for flexible exchange rate
Final demand

Calculated total 1mport contents "

.Final demand excl. variations of stocks

Gross domestic fixed asset formation

Indirect taxes minus subsidies, divided by YU
Long-run interest rate

Import of goods (also with $ suffix)

Import of goods of country x from country (also w1th
$ suffix) .

‘Import of invisibles’

Import of goods and services mcludmg factor income

-. Total employed labour in millions of man-years

Available labour in millions of man-years
Occupied employees in millions of man-years
Other income incl. profits of corporations

JTotal population in millions of man-years .
. Population between thé age of 15 and 65, millions of

man-years

Competitive export prlce
Auxiliary variable for PMI
Short-run interest rate
Employers' contribution to social secunty
Variation in stocks

Subsidies

Trade balance in percentage of YU
Unemployment rate

Capital user's cost

Compensation of employees

- Wage rate

Exports of goods (also with § suffix)
Exports of goods to non~-EEC member countries
Exports of invisibles

- Exports of goods and services incl. factor income

Disposable income of houscholds and private ncn-
National income at factor cost
Gross national product at market prices

Time trend (1953 = 1)

Source: Sec Table 8.1

Notes

U at end means that symbol is a value at current prices; O at erid means
value at constant prices; P at beginning means price index. R at end means
rate. Asterisked items are exogenous, the rest when current are endogenous.
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lnPYt=1n 100 + In YUt-lrl YUt - lnYOt.

But not for all identities, e.g., the plain linear

FDUt = YUt + MTUt

‘The result is that the whole system had to be regarded as non-linear, to be solved

{i.e. for estimating the coefficients in the 30 equations) by iterative methods,

the Gauss-Seidel algorithm being generally used.

Several of the equations had initially time-lagged RHS variables
with coefficients in geométric progression (i.e. Koyck-type). These were
transformed by the familiar process, i.e. by introducing the LHS variable

@.e. depvar) lagged one year. Partly because of t}iis transformation, the

coefficient system was non-linear.

As a result, no doubt, of this non-liﬁearity, £he system was not
solved using FIML Instead, each equation was estimated separately, using
OLS regression. FIMIL, if it were conceivable in a nonlinear situation, would
result in c.onsistent and efficient estimates‘of the coefficients. Since Géary
(somewl_lat notoriouslyi holds thz.lt in time series ar_xalysis, estimateé of
individual coefficients are generaliy meaningless, recourse to single equatioxi
OLS is.uhobjecticnal provided it results in a good .fit to the actual endo. 'data,

L.e. with high R2 and values of DW or tau near residual non-autoregressed values |

Admittedlj these tests lose their force when one includes the depvar lagged

one year amongst the indvars (or preditermined variables), as one sometimes

’

does with this system.

‘Acceptability of Model Forecasts for Ireland

Most of the 30 behaviouristic equations are set up using very
‘thoroughgoing economic rationalisation, sometimes through several intermediary
[

equations; indeed, if anything,the approach is ovef-mcticuious, haviag regard

to the statistical quality of the basic data and the resulting equations, as

A adjudgcd by goodness of fit. Almost all the equations are in the form of a

A
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_single current depvar on the LHS and the selected explanatory variables on the

RHS i.e. each equation is a cause-cffect statement.

An interesting aspect of some of thesc intermediate equations is
their being regarded as non-stochastic, i.e. exact, logically enabling the
analyst sometimes to solve them for a RHS vatiable.

A feature of the model, much to be commended,is the small number
of current exogenous variables, as well be seen from Table 5.2. Even so, it

is the stated intention of the compilers to reduce these still further in new

versions of COMET.

There a;re man& other interesﬁng features of the model that we
would like to mention but this might lead us tov:'> far afieidf COMET well merits
the attention 6f ecor_lometricians for its methodology and economiéts for its
results. "

Asto the accaptability of COMET for‘fox"ecasting Irish econo.nic

data we observe first that the observation years, approximately 1954-1971,

for coefficient estimation is not too well suited for Ireland, since the period

of 18 years includes two quite different epochs 1954 - ca. 1960, ca. 1960-1971.
In fact, 1960 was a take-off year for the Irish economy, if not indeed for

employment. Also, the activities of the IDA intensified after 1971 (?).

In Table 5.3 we compare the deviations of the estimates for Ireland
from the model with the average absolute deviations for seven other EEC
countries during part of the estimation period (including 1972 though this year

‘was only occasionally in the estimation periods \\'/hich, as already stated, were

generally-different for each equation estimated).
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[Table 5.'3]

Table 5.3 shows that generally the fit of estimated to actual is
poor for Ireland. It is true that for five of tI;e fiftecen variables (on both A and
P bases) the Irish fit‘is near or better than the average: it is mildly interesting
that three out of thesc; five are price indexes. Unfortunately, th;e remaining

ten contain the more important variables. It may be enough to cite the first

and most important. YO - namely, GNP at constant prices.

Does the fact of poorness of fit of estimated to actual disqualify

COMET for assessment of the near future of unemployment in Ireland? What

any forecasts (or "simulations' as our authors call them)A of this type are doing
is saying (speaking in g;a:_. 1971) that "gcéorci.ing to our knowledge of the recent
;;ast, Awe expect the variables indicated to have the values given*. This .
statement of faith implies that the coefficients, in the various equations in
reduced form, estimated from data m the recent past; will apply.with little .
cLange in the, fuu}r_e. This hypothesis is rarely true: the qoefficientlestimafes.
are bégéd én the data for only a few years and a';:'e therefore subject to large
random sampling errors. But there is a larger formal source of error 6vhich

applies particularly to the showing of Ireland in Table 5.3), namely that for

" any given futufe year of estimation there is'no possibilits; of eliminating the

-

error of estimate of extrapolatfon of the depvar, i.e.:the standard error
estimated by s during the est_iﬁmtion perio‘d. T}_xié error source transpires
however long the period of estimation. . .

’

In simpler terms these forecasts are not prophecies. They are

policy instruments. They purport only to show what is likely to happen if policy
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Table 5.3, Comparison of absolute valucs of percentage deviations of estimated
values {rom actual values ol specilicd cconomic variables during the
estimation periods. Ircland v. average for other seven EEC countries.

Variable Basis A . Basis P

7 - Average Ireland 7 ;Average Ireland
YO ' 1.9 6.1 ' . 1.8 9.7
CPU 4.3 8.2 4.8 16.7
CGU 5.7 10 5.4 23,4
*DUC ‘ 1.2 8.3 . - L5 L2
10 | 6.7 23.1 10.9 a8
N 1.4 2.6 1.7 B
*UR 0.8 1.7 1.6 * 4.5
WR 4.5 7.3 5.3  14.8
PC 3.0 1.7 o se 0.0
*ONR 0.9 0.6 S 14 L3
XTU 5.6 2.6 ' - 6.9 ' 5.8
PX 2.4 : 2.4 2.3 2.7
MTU 5.8 11.1 7.7 17.7
PM 2.3 2.2 . 2.1 . 1.3

*TBR 1.0 4.9 2.1' - 111

Basic source: See Table 5.1.
- Notes
For variable code see Table5, 2. o o _ .

Basis A: root mean square percentage deviation between actual and estimated
values ,

Basis P: P absolute value of percentage dlfference between actual and estimated

values in year 1972.

These definitions of bases A and P apply only tc non-astensked variables. I‘or

asterisked variables, as rates already, actual figures were used not percentage

changes. .
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is unchanged. More often than not (as in the present case where Ireland is”

concerned) they are merely cautionary: unless you change your policy this or

that undesirable thing is likely to happen. The calculations are usuélly made

‘s0 that the forecasts {or simulations) v i1l be found in the event to be wrong,

as we fervently pray will be the case with the Irish unemployment rate forccasted.

The answer to the question posed is a somewhat qualified No,
We would certainly wish the Irish forecasting formulae to have made a better
showing in the estimation period. The results mean only that the Irish

forecasts are usually to be regarded as having larger extrapolation errors

than the figures for the other seven EEC countries. It will be nc;ted from Table

5.3 that the fit for N {otal employed labour) one of the variables involved in the

estimation of U ¢he unemployment rate) is one of the less ‘satisfactory. Though
the showing of COMET for the future of the Irish upe’mploymént rate is so
decisive, we cannot reject it asa qualifétive fact, thouéh we may consider

tha(; ’the figures exaggerate the phenomenon, even given the hs‘/;;othes.is of no
change from the estimation period. After all, COMET is nof the onljr piece

of evidence we have leadmg to the conclusion that something h’ké a revolutionary

change in [leicy and attitude (e.g. to mobility of labour) will be necessary to

make a sizable impression on the unemployment level in Ireland.

) The COMET estimates were made before the recent economic
depréssion affecting all EEC countries. This has involved a near doubling of
the number of unemplqyeé in'Ireland. In many countries éncluding Ireland) a
grim view is taken of the possibility of reducix'lg the number of unemployed, even
by peopie who anticipate economic rccovery in tt}e near future. Even with
interest rates of over 15%, labour is regarded as morc expensive than capital,
i.e. capital-intensive industry is more likely, éutonomously, in the future than

in the recent past (?).
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The Exogenous Variables of COMET

. . o “ 2
. . . B ) ,
. . . . .

A considerable merit of COMET is the fewness of

the exogenous variables (deemed given for each year 1973 to'1980) 5 in fact
there are ten, eight national (EX-rate of eachange, SI and LI - short and
long term interest rates, growth rate of SUB - subsidies, ITR - indirect
tax is less subsidies divided by GNP, annual percentage change in POP ~
total population aged 15-64). The two world variables, i.e. with common
values for all countries are annual percentage ratés of change for r~est' of worid
imports f.rom, ana export.s to, EEC countries. One note_s that the ra’ce(of i

" exchange is the same for UK and Ireland, with'no"change during the period

. 1975-1980 (alre'ady falsified by events). Interesﬂrates are assumed to be
much the same in UK and Irelaﬂd, with Ireland a little higher. foe Irish

indirect taxes less subsidies rate is estimated to be the highest (about one-

sixth of GNP) in 1973-1980 of the eight, but to be expected indeed from the

‘poorest country in COMET. Employers' rate of contribution to social security

in UK, Ireland and ﬁenmark is taken to be far lower than for fhe other five

countries.

The 0.7 per cent per annum growth rate for population

?

during 1973-1980 is .much below Walsh's estimates*. - Britain's .. -~ Z-=
increase is assumed to be less than half of this, with population aged 15-65

decreasing. Ireland's assumed population increase is much the same as

that for the remaining six countries. The postulated increase for population

aged 15-64 is in all eight cases not greater than for total population, in
Ireland in fact 0.6 per cent, which means, however, that the very large
Irish dependency ratio is assumed to increase still further, if by a small

amount, confirming an anticipation by Walsh,

National Economic and Social Council Population and Employment Projections:

" 1971-8G. Walsh's estimates (per cent per annum growth rates 1971-1986) were “low"

1.1, "high" 1.6, depending resgectively on annual emigration of 5,000 or zero.

'
;o

I/ -
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In the annual percentage rates oi; change cf rest of the world
imports and exports there are considerable changes postulated from year to
year,

On the whole, we consider thot the values assumed for the lrish

exos are reasonable and the COMET cannot be faulted in this respect.

¢

Consistency of the COMET Forecasts as Affecting Ireland

We are really looking for clues as to why the unemployment
prognostics for Ireland are so unpropitious. It is true that the model does
not behave well (in the stati;t_iccl sense) for Ireland. We had considered
setting up our own model much simpler than CCI)M_ET (though not so simple
as in part | of this chapter), er;couraged b.y ﬂ\1e experience of others in this
field that so;n'etimes simpler models give more sutisfactory results ¥han more
complicated models. We did not do so because, as regards the unemployment

rate the COMET results were so emphatic as to render it most unlikely that

they would be negatived by another model. ‘ L

It is not enough for a model to show that the future unemploymeant
rate, under conditions postulated, is likely to remain high. We must t}y to
find out "idsf where the weakness lies (over;shedding of agricultural manpowei'-,
tod‘}ﬁaﬁ); children, industrial investment foo capifal-orien‘ted, manpower
insufficiently trained ete), though elementary aﬁolysis may serve us as well

in finding answers.

o~ E’able 5..4]

In Table 5.4 the U rate is that already quoted in Table 5.1.
Its comparative showing is consistent with the years increase in CPO (volume of
private consumption) and a fall in O (volume of fixed asset formation).

The rates of increase in export and import volumes (XTO and MTO) are lowest except
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* Table 5.4. COMET forccasts for EIC countrics. Annual average percentage year-
to-ycar change for certain cconomic variables*, 1976.-1980.

Variable D F I NL B UK IR DK

(%2}
o

|
|
' YO 5.6 5.0 5.3 42 3.1 0.8 2.0 _
l CPO 42 42 45 1.8 01 0.6 0.0 . 3.5
PC 8.2 13.9 114 11.0 9.0 17.1 9.7  16.3
10 7.4 6.8 9.5 6.0 3.4 1.2 -1.5 11.5
l cGU 14.7 187 17.9 151  12.9  23.3 12.2 30,9
XTO 9.9 13.0  13.8 9.8  10.1 1.2 6.7 8.4
' PX 1.1 7.3 . 7.8 9.9 9.5 13.4 11.1 11.4
MTO 9.8 12,1  15.8 8.5 7.6, 3.0 3.2 12,0
l PM 9.9 6.3 10,9 9.4 - 10.0 9.4 9.9 9.6
*TBR 13.2 0.8 -16.0 0.5 16.5° 2.4 10.1 -1.8 .
I L N 1.3 1.0 -0.8 0.2 | 0.2 " -0.8  -0.6 1.1
" w . 141 18.6 18.2 14.6  11.3  20.5 11.3 22.1
l *y 2.9 1.1 6.5 44 52 25  14.8 = 2.4
© XONR © 244 30,6 17.9 22,7 37.6, 159  22.0 25.5
' " . *puC 97.7 © 90.5 ~ 90.0 90.5 87.3 9.3 . 76.1 96.4.
|
]
|
|
|
|
|
l
|
l

POP 0.7 0.8 0.9 L0 0.5 0.3 0.7 0.7
. POPA 0.1 0.65 . 0.4 1.0 0.2 0.1 ' 0.6 0.7

Main source: see Table5,1.

Notes
For country code see Notes to Table5, 1 ‘ R - '. A ',' o
For variable code see Table 5.2 ’
Asterisked (¥) variables: TBR = trade halance as percentage of GNP U = unemployment;
ONR = non- employee income as percentage of GNP; DUC = deeree of capamty

utilisation (with year 1963 as 90), as rates already cre not percentage changes. -
The last two variables (POP and POPA) are exogenous,
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for UK, which ind,ecd we not jmplausibly resemble throughout, though later we

cite notable exceptious. ' ' ,

It is in the showing of rate of change in N (total‘ emp}oyment),
negative as in the case of UK and Italy, that we find the most useful clue to.
the high value of U fo'r.Irel:md'. From the las!; row of Tablé 5.4 vv;e note that
POPA (size of population aged 15-64)'is to increase by 9.6 per cent inVIreland,
compared with a fall in UK. We infer tﬂat, had the figures been available,

NA (avallable labour) would make the same comparative showing. This is

~ why the UK is slated to have so much a lower unemployment rate than Ireland.

As one would expect from its N and its POPA figures U for Italy is to be some-

where between ~Irela.nd and UK.

On this analysis, Ireland is expected to have a high unemployment.

~ rate because the rate of developmetit of the economy will not be Asufficient, on

the showing of the recent past, to absorb the number loolﬁng for jobs, Itis
here we should remark that COMET has taken no account of the possibility of

migration.*
It is hard to explain how the change in PC (consum:er prices) is.

Y

to.be merely twize as high in UK as in Ireland. In the past these price {rends

have been closely similar, but with Irish price rises a little ahead of those of

UK. The consumer prlce index has a considerable mﬂuence c;n the wage rate,
W: real wages are to rise by only about 1.6 (— 11.3 - 9 7) per cent in Ireland
but by 3.4 per cent in UK: it is trpe that UK unions thh a lower unemployment
rate would be ir; a stroager bargaining position..

It is not vnexpected that Ireland is to have the lowest figure for

capacity utilisation (DUC) since labour as well as capital slack is taken into
account in its formula in the model. We have also remarked, however, that
the volume of gross fixed capital formation is to decline for Ireland on annual

‘average in the five yecars 1976 -1980. Since in COMET the capital conccpt is

*One suspects that if B. M. Walsh's |ow on no emigration hypotheses had been used

, - in COMET the unemployment rate forccasts would be even higher.
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gross (. e. includes the provision for fixed capital replacement as well as
nct addition to existing physical capital, this'must mean that, in the case of

Ireland, actual volume of the latter is expected to decline.

Conclusion from COMET

While, as regards Ireland, this model has its peculiar'ities, on

.the whole it is consistent in painting a sorry prognostic far the.next five years

and, we surmise, there would be little, if any, comparative improvement if
the "simulations'" were extended to, say, 1990. To repeat, the basis of the

elaborate calculations for COMET were approximately the 18 years 1954-1971,

most of which would be regarded as '"good' years for 'Ireland, and certainly well

before the present depression. The depression has postponed recovery in the

‘case of all EEC countries. Our personal answer, without proof, to the guestion

"If a revised COMET were based on data for years up to and including 1976,
would the comparative showing of Ireland in EEC be much better as regards

‘unemployment?", would be a gloomy No.

. It is not enough, from the fact thet statistical goodneés-—of—fit
of calculated to actﬁal for estimation periods is unsatisfactory in the case of
Ireland, to reject, out of hand, the showing of this model. Simpler ‘a.nalyses

were ieading us to suspect that the national objective of full employment and low

‘ emigration, simultaneously by some future year, say 1985, was unattainable,

the depression merely exacerbating the situatioi.

.‘ It is impossible for us.to conterﬁplate u;lemotionally the showing of
COMET aé regards freiand. " Our main objoc't_ in presenting its results is to
ensure that these will not be _realised. We have no illusions ‘;:IS to the magnitude
of the tasks facihg the p'eople to ensure a .substanfiai reduction in the unemployment

rate. We want to have these tasks accorded the prioArity they deserve, COMET

is the main 'iénpulsion for the drastic proposals in our last chapter,
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Chapter 6

E. Costa's Outline of a Scheme for Relief of Unemployment in Ireland *

Introduction

With more than 116,000 persons on the Live Register in March 1976,
representing some 10 per cent of the economically active population, it is generally
agreed that reduction in the level of unemployment should be a prime objective of

policy in Ireland. The current recession and the structural adjustments which are

a consequence of Ireland's entry into the EEC resulted in more job losses and

redundancies than jobs created in the indusfrjélﬂ_gecfor in 1975in spite QFTthe
vigorous efforts of the IDA. Thus it does n;)t appear that the employment situorién
can improve in the near future. Moreover, one cannot overlook that the Live
Regisfer does not give a full picture of the unemployed - young people, particmiulclrly
young women, in search of a first job usually do not apply for unemployment
assistance, but some of them do register for work -, ihat there is a substantial |
amount of underemployment in agricuhure, and that the number of women who,
although they do not register as unemployed, would be able and wﬂiing to work

if 'pc;y was sufficient is probably not negligible.

In such circumstances, in order to prevent a deterioration in the

social siqu_fiqn, there is an urgent need for a Crash Employment Programme. This

requires sacrifices and bold decisions by all concerned, more particularly by the
Governmeni and the Trade Unions. This also requires the adoption of a whole

set of measures, as direct employment creation through a Government financed

special works programme does not seem to be possible on a scale sufficient to absorb
all the unemployed - those long-term structurally unemployed N

]As stated in the Report of Committee on the Review of State Expenditure in Relation

to Agriculture (1970), 53 per cent of holdings over one acre, if equipped with average
facilities for their line of production, had an employiment requirement of under 200 man-
days per year in 1965, And there are now about 40,000 "part-time farmers",

*This chapter was prepared for us by Dr Emile Costa, Rural and Urban Employment

Policies Branch Employment and Development Department, International Labour Office, on
a short mission at our invitation, to lreland. We are extremely grateful to Dr Costa and to
the ILO. We have decided to present this paper without comment, emphasising therefore
that Chapters 6 and 7 were independently prepared, with inevitable differences.
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and Social Inquiry Society on 20 November 1978. it would first be necessary
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who were aiready jobless before 1974 (some (7, 000) and those unemployed

as a result of the recession and of the move to free trade. Nor would it be
appropriate for all of them. Mginly the hard-core would provide the labour

for an "emergency' works programme, which conscquently might well last

for a number of years. Any other ;neasures which would permit it to be kept to @

manageable size are therefore all the more relevant.

A - Policy measures suggested as part of a Crash

Employment Programme . .

As pointed out by Dr. Kieran A, Kennedy in his paper on |

|
Increasing Employment in Ireland- read at the Symposium of the Statistical ',

to introduce a package of policy incentives which would maximise the use of I

- ’ !
scarce resources in the creation gf adéquate employment, in order to try tof
reach the target of 300, 000 net new jobs outside agriculture to be created
between 1971 and 1986 which was suggested by Prof. Brendan Walsh, a target
towards which little if any progress t;as been made up to now. Quite naturally,
mosl of thése incentives and other policy measures would affect incomes policy
and the in;iustria.l development strategy, since iudustrialiéation has been

considered in the past few years as the basic source for employment genefation.

Other measures would be related to training policy and possibly to emigration.

-

Incomes and investment policies

(1) More a.nd more it is agreed in Ireland that there is a
trade-off between incomes aﬂd employment. While wages are rising far more
rapidly than productivity, the share of profits in non-agricultural national
income has fallen during the present decade and the rate of return on capital
fn Irish manufacturing industry is only in the 5 to 7% raﬁge - and lower if

- 2
proper inflation accounting techniques were applied. Obviously there is a need

2 Gontribution by Derck Chambers, Confederation of Irish Industry, at the
Symposium of the Slatistical and Social Inquiry Society.
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for fostering investment through increased profits - without going into the

political and institutional problem of the owners_hip, control _and use og

profits, and whatever the level of foreign borrowing and of assistance from

the EEC Regional ¥Fund. It is suggested that higher profits might be ensured

through (a) a wage restraint policy as proposed under (2) below; (b) tax relief
on profits as proposed under (6) below;l (c) possibly, labour subsidies to
enterprises to keeé the labour costs to the level of productivityl, after a full
discussion of the problem among Government, Ermployers organisations and

Trade Unions.

(2) A policy of wage restraint through the temborary non-

payment of the escalator clause, which would iavolve a non-negligible fall in

real incomes for those in private employment, could of course only be proposed,

again, after an in-depth tripartite discussion and would involve the Government

in pay determination. It might only be accepted by the.Trade Unions as one
of the austérity measures under a Crash Emplqyment Programme and as an
evidence of the solidarity of the working class. It should ans;hov;./ be distiuct
from a wé'ge freeze. The limitation of wage increases to the level of labour
prodiic:tiv‘ity ircreases would seem to be the most reasona'ble approach and the

most acceptable to the Trade Unions.,

(3) As soon as the present recession is over and with a

view to alleviate unemployment during possible future recessions, '"crisis

reserves". might be constitufed by public and private en!:erprises.3 Enterprises.

would be encouraged, through tax relief on these reserves, to defer certain

investments until the Government would consider them as appropriate, i.e.

t
i
1
3
'

when a recession occurs, A percentage of the reserves might have to be invested

in Government loans, thus producing interest for the enterprises concerned.

3. Such reserves have been constituted in Switzerland since 1951,
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(4) The adoption of the above measures would imply a

certain degree of active planning by the Government and consequently changes

Lo

in the administrative structures. This is true also of the special works

programme suggested under B hereafter.

Industrial development strategy and related measures

J

~ (5) Due to the small size of the domestic market, emphasis
has been laid on and tax relief granted to export industries. If a labour inten- i

sive works programme is launched, some reorientation of investment priorities

would be ;:ecessary to meet the increased deménd for wage goods from the

- formerly unemployed workers. This would permit limitation of the possible
inflationary effect of the programme. In addition i:o the need for supporting,
as a general rule, the processing of local food pfoducts and mineralé, IDA
would therefore have to consider giving a higher priority to food processing,
clothing and footwear, furniture and electrical appliancgs ‘industries than
has been the case up to now.4 Incidentally; textiles and clothing, as well as
food processing industries, are among the seclors where the numbers of un-

. employed are relatively high.

(6) Much has been said about the preference which should

be given to labour-intensive technologies in Ireland. Generally speaking, it is

perfectly. understandable that IDA - although it happened to pay up to 60 per

cent of the capital cost of small labour-intensivc industries - prefers industrial%
projects with the best capital-labour mix which meet commercial viability
criteria and are competitive on foreign markets. Moreover, the high income

levels to which the Irish people aspire may just rule out labour intensive

4 of course, an increase in agricultural production would also be necessary.
As stated below, the laliour-intensive works programme itself should heip in
coping with this necessity.
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industries as being uneconomical. Nevertheléss, in a quasi-emergency
employment situation, particularly if a wage restraint policy is a.ccept;a’bl,e,
it seems that labour-intensive industries should deliberately be given some

preference,

his could be made by granting tax relief on profits to
new lahour-intensive industries. For instance, a tax cut of 50 per cent cculd
be granted for a number of years (let us say, five years) to enterprises whose

fixed asset investment per job created is under £2, 500; the tax reduction could

be 25 per ' cent when fixed asset investment per job is under £5, 600.

Of course, there is no quesiion of introducing in Irish
industry the simplest traditional methods of production. But the Department
of Industry and Commerce might wish to collect infqrmatior; on intermediate
techniques from the Intermediate Technology Devel&pment Group in the
United Kingdom or from the ILO (Technology and Emplqyment Branch) and

to disseminate such information, particularly to smali enterprises.

It is hardly necessary to add that it is in the construction
induétry sector that intermediate technologies are both most practicable and

~ most needed due to the high unemployment rate. -

(7) Undoubtedly there is scope for fuller utilisation of

existing industrial capacity in Ireland. It is considered in the Planning and’

Research Division of IDA that.there is an undei-utilisation of 35 to 40 per

cent of the capacity as corhpared with 1973 in.about 90 per cent of the enter-
prises, especially in mechanical, textiles ar':d %ood proceséing industries. |
Clearly the main cause of under-utilisation is the 1acI; of outlets due to the
recession and to' the limited size of the domestic market, but deficient manage~
ment practices and high labour costs particularly on over-time, méy also
prevent the full use of machines. An in-depth study of this problem seems

to be needed so that when the economy recovers or when there is an increase
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in internal demand for wage goods as a result of a special works programme -
any poseibility for increasing output and employment, for instance through

more shift work, could be utilised without any substantial increase in capital.

(8) Possibly the measures in favour of redundant workers

Surely the present Eystem including the Fremium Employment Programme

on the one ha nd, and the Redundancy Payments Scheme and the Resetilement

]

{
and to promotc occupational redeployment could be made more flexible. l .

i

i

i

Assistance Scheme on the other hand, is more than reasonably effective.

Also the Training for Individuals Programme in the Industrial Training Ingtitut%
(AnCO) l;rovides good opportunities for training or retraining the unemployed, :
including the payment of training allowances. However, the following st'eps. |
are suggested to facilitate occupational redeployment or to alleviate certain |

situations:

- Special allowances could be grant.ed to older workers
who are over 55 at the time of their dismissal and cannot bé redeployed.
These allowances would prdvide beneficiaries with 90 per cent of their former
wége for:a.40 hour week up to the age of retirement;thus these older workers
wouiil no longer look for employment (this system i{s working under the French

National Employment Fund).

- The Resettlement Assistance Scheme could be expanded
to cover, on the one hand, the 'key workers" in undertakings which are decen-
tralising their'activ.ities and, on the other hand, those recruited by firms
moving into areas of acute uhemployment who are sent from these areas to
the firms' headquarters fof special training (like in the "Key Workers' Scheme"

and the "Nucleus Labour Force Scheme' in the United Kingdom).
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- A "double residence grant' could be paid to redundant
workers with family responsibilities who are unable to move their family
residence immediately to their new place of employment (like under a French

decree of 24 February 1967).

-"Income maintenance allowances'" could be granted to
workers who are downgraded in the process of transfer within their enter-
prise and, for a limited duration, to redundant workers who are obliged to
accept a lower paid job than their former one whilst awaiting more éuitable

redeployment,

(8) The setting up of worke:s' co-operatives by the

unemployed should be considered with special interest by IDA which, in

" addition to the s pecial working capital arrangements for small industries and

to providing its usual advisory services, could provide them up to 100 per
cent of fixed asset cost as cash gra nt, particularly in Western regions. These
co~operatives would particularly air; at meéting the internal demand for wage
goods, as stated under (5) above, and fish and other food-processing, furni-
ture and fﬁrnishing fabrics industries, as well as clothing in&ustries and other
consumer goods factories, that IDA is already largely suppoi-ting, would seem
to be particularly appropriate. ) The c.:o-operatives should require

little investment per job created and work on a multiple-shift basis.

They would be composed, first, with unemployad skilled
and semi-skilled workers but, with AnCO's assistance, they should also engage
unskilled workers on a training—cum-productiofx basis. The neced for training

in co-operatives management should be considered with AnCO before setting-up

any co-operative of unemployed workers.

Such training, and indeed the management of any workers'
cooperative, might possibly be entrusted to trade unions or at least organised
with their collaboration, drawing on the experience of Histadrut in Israel. This,

however, seems difficult to implement in the Irish context.
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For unemployed women, the possibility of setting up
knitting and weaving units in rural areas might be enviségcd. IDA advisers
should be made responsible for a number of villages and deal with obtaining

raw materials and marketing and sales of handicrafts products prodt;ced

s
by the women.,

Other measures -
I .

} .
v v (10) There is definitely a need for vocational training

6
planning , which should be a task for the National Manpower Service. No
systematic assessment of manpower requirements is being made at the

moment. Out of AnCO's 8000 trainees per year - who should be 11, 500 in

" 1978 as a reslt of the on-going expansion programme - , about 8, 000 are
adults, most of them uﬁemployed, and out of these some 50 per cent only
can be placed into employment. Selection of training courses in AnCO is
made on the basis of various manpower sux;veys carried out by AnCO's
Research Department, of advance warning by IDA, and of consultations of
employers' and workers' organisaticns in the training centres. Clearly the

placement, rate would be higher if vocational training planning were systematic.

(11) As regards training of young workers within industry,

- the Government might consider the possibility of paying the enterprises which
recruit and train unemployed workers under 25 years of agg,an allowance varying
according to the duration of training, plus an amount equa} to the minimum wage
for the same period (system a'pplied in France under a Decree of 4 June 1975).

It  can be hoped that some firms would undertake hiring and training on a
voluntary basis in response to a publicity.campa.ign for the Crash Employment

Programme,.

3. This approach has been experimented in Cyprus, where ""Home Economics
Agents" have been appointed by the Ministry of Agricuiture to be responsible for
6 to 8 villages to advise displaced rural women. Dressmaking instructors had
first to train those women.

6. Apartfrom educational planning, which can only produce results in the long run,
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(12) For various social reasons, emigration is not to

be pushed at present in Ireland. However, to the extent that emigration

’

would not completely vuanish, it might be advisable to train migrant workers

Y T LIl e ST R YO .-

7
to specifically meet the requirements expressed by other countries, for

fnstance EEC countries. A étudy of this problem is being prepared in AnCO.
Such “'planned emigration' is primarily of interest to the workers concerned
but the expenditure on training would not be lost by Ireland because of the
balancing effect of emigration on current intgrnational payments an(} of the
possible return of the workers to Ireland after a few years with imi)roved
_capacities. The problem could be discusse_d b.y.th.e Adw.lisory Committee on

- Emigrants' Services in the Department of Labour.

The set of the above measures could go part of the way to
relieving unemployment in Irelax;;: and some of them may have fairly quick
results. But in the short run the major impact can only be made by a S4pecial ‘
Works Programme which would directly create employment for a mass of

unemployed. This programme would be the main-component of the Crash

Empl.oymeﬁl: Programme at least for a few years.

B. A Suggested Special Works Programme

Possible scope and cost of the SWP

As a basic principle, the SWP should try to give work to all

those who are totally or seasonally unemployed and are prepared to work. It is

very difficult to estimate this "deployable labour surplus' at present. Assuming,
on the basis of available data and information collected, that the LR population

(116, 000) represents only 88 per cent of all job-seekers, including young people

and the self--employed,8 one would reach a total of some 132, 000 unemployed.

7 This is done by a number of countries of emigration,

8  Basis: NMS surveys-carried out in 1974 in thirteen catchment areas
(6, 900 jobs-seekers as against 6,100 on the LR). DBut this proportion may be-
fortuitous.

.
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In terms of man-years available for work, however, this number should be

reduced, considering that, according to the latest figure (September 1973),

the average number of weeks of employment obtained during the previous 12

R

months by men on the LR was 12, i.e. 25 per cent of a year if allowance is
9.

made for four weeks annual leave. The number of man-years available for

work then comes down to 99, 000, Finally, assuming that 87 per cent only

10

would be prepared to take a SWP job at current rates of pay, the latter number

should again be reduced to 86, 000.

Now, if the SWP would also aim at absorbing rural under-

employment (as desirable), one should add to this number the equivalent in

. man-years of 100 days per year for the 40, 000 "part-time farmers", i.e.

roughly 13, 000 man/years, which brings the total deployable labour surplus

to some 100, 000 man/years. Although this figure has been obtained on the

" basis of a series of assumptions, it seems to give a fairly good idea of the

magnitude of the actual availafaility of labour.

What proportion c;f this surplus could be absorbed by the
set of measures suggested under A above is obviously a guess. But it would
noﬁ: be unreasonably optimistic to say that it could absorb up to 30, 000 mén;
years, including the effect of the special allowances to redundant older workers,

which in fact would set them out of the labour market. Consequently the SWP -

. taking into account its indirect and secondary employment effects, some of which

kave already been taken into consideration under A (5) and (9),should absorb

at least 70, 000 man-years.

Considering the experien?e of developing countries which
have launched such special works programmes, particularly the Brazilian
and Tunisian experiences, this is not an ixﬁpossible‘task. The average propor-
tion of the GNP w_hich has been devoted to these programmes in developing coun-

tries is 2 per cent, Since GNP per head is much higher in Ireland, it should be

7. R. C. Geary in Chapter 1 of this study, p. 5.

10 Chogpter 3 of this study, p. 12,
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acceptable to devote to a SWP 3 per cent of the GNP,' which on the basis of
an estimated GNP of £3, 533 million at market prices in 1975, would mean

, 1
v ran expenditure of £105 million per year.

If the SWP is labour-intensive enough - and depending
upon the content of the programme, to be defined below - labour costs should
amount to 60 per cent of total costs (including equipment, materials, and
administrative costs), i.e. to £63 million per year. Again, this

60 per cent is based on the experience of other countries, although in some

schemes in Asia it reached 75 or even 80 per cent.

Assuming that the bulk of the labour would be paid the
normal rate for non-agricultural unsidlled labour, the laboux; costs would
amount to some £45 per man/week on the basis of a wage of £40. Of course,
the skilled workers w;vould héve to be paid'a higher rate, but they wou_.ld not be
-a high proportion of the total labour employed and, on the other hand, young
workers under 19 and workers in rural areas (who couici be paid the minimum
.agriculturall wage set at £33.40 or £33 at the end of 1975) would get a lower
rate, Keeping then to a labour cost of £45 per week and assuming that the °
workers would be entitled to paid annual lea,ve]%the SWP would be aﬁle to

provide 27,000 man/years of work. N

If it were possible to pay the unskilied workers at ;1 lower
rat:eI,2 for instance at a rate in between the amount of the ﬁnempIOyment benefit
(£24.20 from April 1976 for an average man with adult dependant and two
children) and the non-agricultural minimum wage, say £32 per week with a
labour cost of £36, the SWP would pi‘ovide 34,000 man/years of work if the
workers would be entitled to paid annual leave.]3 Then, when onc takes into

account the multiblier effect (indirect and secondary employment effects), which

11 This does not allow for the maintenance costs of completed works.

12 The question of conditions of work under special works programmes is discussed
below. . . :

13 This of course implies that, in fact, the techniques applied would be even
more labour-intensive, This should be possible, because Lhe prevailing wage is
high as compared to productivity.
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may not be higher than 2]4since part of the secondary effect has already
been considered under A, it can be seen that the SWP should permit the

absorption of 70, 000 man/years.

Of course, this result largely depends u[;on the wages.
and other conditions of work which would be gx;a nted to the SWP Qorkers,
and upon the amouné of the allocations made for the programme by the Govern-
ment. If 3.5 per cent qf the GNP were devoted to the SWP instead of 3 per
cent then with an allocation of £123.6 million, direct employment generation
by the programme would be 32, 006 man/years with a normal &age and 40,000

with a reduced wage. It would then be much easier to reach the target of 70, 000

' man-years.

Finally, to get the actual financial cost of the SWP to the
Government, one must deduct the savings on the unemployment
benefits and unemployment assistance which woulc} be involved in putting the
unemployed to work. It will be assumed, again, tﬁat the average worker has
one adult dependant and two children and, for the sake of simplification, that
half of thg"ni would be entitled to UB (i.e. t.o £24,20 per week) and half to U‘z}

- 15 )
(i.e. to £20.85 per week). On this basis, the actual financial cost of the SWP

. would be as follows in the four different hypotheses suggested above;

SWP = 3% GNP. . SWP =3.5% GNP
Labour cost  Labour cost Labour cost Labour cost
£45 per week £36 per week  £45 per week £36 per week
(m§) (m£) (mg) (mg)
Allocation 105.00 105.00 123.60 123.60
Savings on o .
UB + UA* 31.18 _39.37 37.10 ' 46.37
Actual cost 73.82 65.63 86.50 77.13

Note:In these calculations, it has been assumed that SWP workers, like UB beneficiarics,

would not pay insurance contributions.

14 After experience in other countries.

15 5 part-time farmers are employed under the SWP, they would no longer be
entitled to doles in the Western arcas, which would involve some savings too.
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The question of financing the SWP will be discussed below,

’

after the content and the administrative structure of the programme have been

defined.

-

Selection of SWP workers

Whatever the alioca tion would be, a selection should be
made, since in any ;ase, if one sticks to the above suggestions, the maximum
number of man years directly utilized on SWP projects would be less than
40, 000, . Aparf. from those who would anyhow not be prep;ared to
take a SWP job, there would be a direct selection on the basis of the wage level

if a reduced wage is acceptable. But, apart from that, a number of criteria

could be envisaged.

(a) The purely financial criterion would imply giving a
.preference to 'those workers entitled to UB- and having children. But since UB
is payable for a maximum périod of 65 weeks, it would also imply that the
workeré' turnover in the SWP would be relatively high, -which is not conducive

to efficiency.

() Another criterion may be the length of time a pplicar{ts :
have been on LR. Then one would have a larger proportion of UA beneficiaries,

which would reduce savings. This criterion may well have to be retained,

~ however, since for psychological reasons it may coincide to some extent with

the ''readiness to take a SWP job",

(¢) A third criterion would be to concentrate on depressed
occupations, i.e. builders' labourers, road laﬁourers and general labourers.
This would be logical as these workers .provide tﬁe basic labour for any
works programme. « - it would not preclude.the recruitment of
skilled, semi-skilled wox.*kers and accountants and clerks insofar as they are
-technically fequired for implementing the various projects and not avdilabie in

the central and local services responsible for the projects concerned. ]

1o Principles about the staffing of projects and gangs balance are given at
pp. 1I-33 ff., V-46 {f. and V-113 ff, of the ILO Guidelines for the Organization

Af Qinnial Talianu_ Tuinnalon \Wanl-o DraAirvranivanae
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{(d) Since, as a basic principle, workers would be hired

locally a fourth criterion would be to carry out most projects in the areas

.

~....... where the number of unempioyed is the highest (Dublin and Dun Laoire) and

in depressed areas where the unemployment rate - as well as underemployment
is relatively high (Ulster, North C'onnacht).] 7 ’How.ever, due to land distribution
patterns and to sociél structures, it doés not appear that suitable works would
be available in sufficient nixmbers in those depressed areas. This question

will be con_sidered again in the context of the definition of the programme
content., In any event, if needed, unemplo.y‘ed grban workers from L;.uch areas

could be temporarily sent to other areas where works are available, although

" this would dét’initely increase the transport, accommodation and other adminis-

trative costs under the SWP, In this respect, it should be recalled that the

Pilot survey of the unempioyed (Chapter 4 of ’thisStudy,) . revealed that

55 per cent of the workers in the sample would accept work away from home

and, out of these 55 per cent,”some 65 per cent (i.e. 35.;75 per cent of the

to-tal) would work anywhere in Irela na; but the readiness to work away from
home is of ‘coﬁrse subject to the wage level and other éonditions of work under the

SWP,

(e) Obviously the age and good health criterion is of primary
importance. Concerning age, it has already been suggested (A (8) above)
that redundant older workers should be entitled to special allowances so that
they would no ‘Lopger appear on the ‘labour market, It is also suggested that other

unemployed older workers (let us say more than 55 years old) should not be

17 Thus, in the Public Employment Programme (PEP) in the USA, additional
federal funds were provided to States and lotalities where the unemployment

rate reached 6 per cent or more for three consecutive months, Similarly, under
the Comprehensive Employment and Training Act {1973), funds have been made
available to areas where the rate was 6.5 per cent or more for three consecutive
months and detriggered when it went below 6.5 for three months.
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selected for SPW work: they could of course get a jOl; as a result of other
measures adopted under the Crash Employment Programx;ne.ant‘i of indirect
and secondary employment generated by the SWP. As far as workers under
25 years of age are concerned, it is suggested that at lcast 25 per cent of_ the
total direct employment under the SWP be assigned to them; a special com-

ponent for young workers is proposed below as part of the programme.

All criteria (b), (c), (d) and (e) seem to be relevant and
they should be used in reverse order, criterion (e) being the first,-for the

purpose of selecting SWP workers.

A final point related to the selection of workefs: it is
generally agreed that the rotational system should be excluded since it A
reduces the workers' overall income, involves a feeling of "relief work",
does not fa.cilitate training on~the-job and entaiis a loss of efficiency. But
the possibility of working on a two-shift basis during l<.>ng summer days should.

be envisaged since it could be a means of reducing administrative costs.

Content of the SWP

In order to repay rapidly part of its cdst, to generate as.
much long-term employnient as possible (and thus to create sooner or later
the conditions for its own disa ppeérance, which is both socially and politically
desirable), any special worl.<s programme should include a substantial proportion
of directly-productive projects and/far a training componerié, particularly as far
as young workers are concerned. For this reason, it is suggested that the
SWP should consist of three components: a public works component, a rural

works component, and a youth component.
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The importance of a careful projeét selection cannot
be too much emphasized if one wants to prevent the traditional criticisms
that public works schemes provide no perrmanent solution of the unemploy-
ment problem and include a high percentage of works of little or no economic

value, 18

A careful project seiection implies that: (i) SW‘P.
projects should be complementary to other development p;'ojec};s; (ii) they
should maximise short-term employment generatioi; this has already been
pointed out above when it has been suggested that Fhe average Iabou'r cost

for the programme as a whole should be 60 per cent of total costs]? but in

- addition, account must be taken of immediate indirect and secondary employ-

ment effects; (iii) as just pointed out, they should also maximise long-term

employment generation; (iv) they should have a high economic return, a high

benefit/cost ratio. Points (ii), (iii) and (iv) combined generally lead to
being given

a higher priority fo directly productive projects such as land development,

irrigation or drainage rather than to infrastructure projects, and to infras-

tructure projects rather than to social investments. However, final decisions

can only be mude after considering the merits of each particular work, if .

possible through a cost-benefit analysis.

&

A careful project selection ~ and planning - also implies
that a shelf of projects has to be prepared within a multi-~annual SWP: this
is to a certain extent a corollary to the complementarit;} requirement.

In this regard, it appears that there are in Ireland a number of project
proposéls which could be implemented when fu.nds‘are made availablq. It is

important that these projects start as soon as possible. It would be desirable

too that future projects be included in a comprehensive regional development

policy.
T8 A5 stated in Lhe Second Interim Report of the Inter-Departmental Committee
on Public Works (1934-36) (Chapter 2 of this Study, p. 26).

19 A direct consequence of this requirement is that the SWP should mainly
consist of minor works: it should be basically "a large programme of minor

_works", as all programmes of this kind. DBut this docs not rule out the possibilily

of including large-scale projects in the programme.
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(@) The bublic works component e

It is agreed that there is no shortage of infrastructural

" projects (roads, housing, ‘schools and hospitals) which could generate direct

employment, There are a number.of projects ready for quick implementation
in the Department of Local Governrhent, which .a pparently could constitute

a substantial part of: the first year programme of the SWP. Since these
projects have been proposed by County councils, there is every reason for
thinking that similar prbposals could be prepared in the years to cc?me. The
projects mainly cover the provision of basfc infrastructure for expanding
housing schemes: wate}' supply, sewerage, access roads, minor drainage
works. It is considered that they should triggsr off employment generat.io’n
in the building industry. Other projects ready ior implementgtton in the
Department of Local Governmer;l;;nclude the construction of community halls,
playgrounds, tracks and footpaths, for. promoting tourisn_x, etc. The Dublin
Corporation, in particular, should be able to prepare a set of projects in the
field of housing and environment for. direct employment of the unemployed in

the future, 20

A possible area for expansinn of this component is the pro-
vision of recreational facilities both for the Irish community and for attracting

more tourism.,

(b)_The rural works component 21

In this important sector, it appears that there are structural
difficulties which should be overcome if one wants to expand employment and

absorb under-unemployment. .

2V 1 this respect, it may be pointed out that the 1LO Guidelines for the
Organisation of Special Labour-intensive Works Programme, pp. IV-40 to 72
propose basic principles for choosing appropriate technologies for various
categories of work.

It should be stressed that this component would be particularly suited to be
part of a comprehensive regional development policy. It cannot be neglected
that "many Irish farms suffer, from a shortage of farming capital and operate low
input and low output system" (CEE, The Irish Economy, Lconomic and Financial
Series, No. 10, 1975, p. 43.)
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First, we will have to set aside the fc'arestry subfsector,
in which the Department of Lahds employs 2600 regular workers more or
lesls permanently, Under the regular programme; it is difficult to provide
enough work to keep these workers fully employed and, infact, their number

had to be reduced by more than 50 per cent in past years, Even if part

of the regular programme works were advanced by a few years, they would
be carried out by this-labour, which apparently might resent the use of
extra-labour to do their own job. Possibilities for employment expansion

seem therefore to be most limited.

But it is agreed that there should be a fairly wide scope for
land clearance, reclamation and improvement, including minor drainage and
flood control schemes, as well as for construction and maintenance of rural
roads, to promote agricultﬁral development, mrticﬁlagly in the Central and
Western regions of the country. In fact, the Farm Improvements Scheme was
the most successful of those recomi;tienc‘éd by the Interdepartmental Committee

on Public Works, as stated in its final report in 1945-46.

r

Hbv}ever, the Farm Improvements Scheme, as implemehted
by the Department of Agriculture and Fisheries, consisté in granting non-
repgyable cash to small farmers to have land improvement andA small drainage
works carried out on their own holdings through contractors. As such, it does
not lend itself to the "mobilisa.tion" of the unemployed or of under-employed
rural labour, Morem:/er, it is well known thét in poor areas in Connacht
and Ulster, most farms are szﬁall, frequcntly owned by farmers  oyer 50, half
of them being bachelors without inmative, who would not he readily prepared
either to participate in rural works or to accept that unemployed workers come
to work on a large projéct which would‘cover, inter alia, their own farm.
Obviously, there-is a need for education and extension work to be done at coimty level
in co-operétion wifh what is already done by the Department of Agriculture and

Fisheries. It might be advisable too to launch a campaign giving information on the
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purposes and activities of the Crash Employment Progromme22, and particularly
of the SWP. In this task, as in other activities under the SWP, the County
Councils should piay a major role. .‘Besides, specific land development projects

could be carried out on Government lands, however small they are if one does

omit forests.

It would be a task for the authorifies responsible for
managing the SWP (see below) to select the minor projects to be 1:r'1p1emented
and the areas where most emphasis has to be iaici on, it being understood
that minor drainage schemes should not be unlertaken before larger schemes
under the Arterial Drainage Act are completed. Such minor schemes could
include diggirg and maintenance of éecondary channels fro;rx the arterial
network to villages, for instance. It should be noted, however, that four
arterial drainage schemes (C'orrib/Mask/Robe; Boyle; Bonet; Dunkellin and

Lavally) are ready for implementation under the Office of i’ublic Works
when funds are available, Rough preliminary estimates based on the experience
in the on~going Boyne project show that these four projects could absorb about

4, 300 man/years of casual labour under the SWP.

Another much larger possibility for using unskilled labour
for arterial drainage would be the Shannon drainage project, which would easily

require ten years even under.a crash programmnie.

(c) The youth component

As stated above, it is suggested that at least 25 per cent
of the total employment under the SWP be assigned to workers under 25
years of age. Some of them could work under components (a) and

(b). But it seems to be advisable to have two other specific schemes,

22 1t may be a way to attract into farming young people from among the
unemployed. .
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one being a training-cum-production scheme and the other, a public

gervice scheme for the educated.

The training-cum-production scheme might be an

expansion of the present AnCO's Community Youth Prégramme, the objec-
tive of which is to assist young people I:_hrough training and work to obtain
basic industrial sk:ills, a greater understanding of a working gnvironment
Qnd the opportunity to develop self-reliance and maturity. The projects,
which are now about 100 in Ireland and consist eac‘:h of si:': young wc?rkers

plus‘ an unemployed craftsman as a team leader, include repair work on old

folks homes and centres, community halls or centres and children's play-

grounds, but the type of projects is open to new ideas. They last for about

3 months each and may be divided into units of work. The sponsor of each
project provides materials, while AnCO imparts basic training to the labour

provided, (they are paid an allowance of £15 a week as are all other AnCO frainées).

It: suchla scheme is expanded, it should cdme under the
authorify responsible for the SWDP, .with AnCO's co—operatioﬁ for the training
input. Af'ltér a trial period, it could incl.ude a wider range of projects,
direééiy connected with projects actually ir;zplemented under the tﬁro other
SWP components. It might also include projecté for the summer employment
of stude_nts ‘80 that. they <;:ou1d earn e'nough money to reméin in school, on the
lines of what has been done in the USA under the Neighbourhood Youth Corps
programme and in Canada under the Opportunities for Youth programme. It
must be stressed that any scheme of this kind §hou1d include vocational
guidance and preferential placement of the participants into perry.;anent jobs

when opportunities arise.

The' public service scheme for the educated unemployed

would provide the youths concerned employment in clerical, survey-making,
research-related jobs, or as teachers or policemen, or as para-professionals .

like nurses, ete, As inthe Public Employment Programme in the USA, the

N
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jobs would be provisi.onal - a limited duration might be fixed - and the
participants would be expected to move to permanent jobs in the priv.ate
or public sectors when pqssible. Tlle approach would he based on the idea
that entry requirements for many professional or paré-professionél
occupations are artificially high. On-the-job training would enable

upward mobility for the participants. 2

The.scheme would be specifically designed for unemployed
secondary school-leavers, A survey carried out in 1974 by the National
Manpower Service showed that out of 37,733 second-level pupils surveyed, |
5431 had reported to be unemployed, or stayed at home, or "did not know"
what to do, i.e. 14 per cent of the total. The total of secondary school |
leavers being 44,700 at that time, this percentage would represent 6, 270
unemployed or assimilated, Assuming an increase to 7, 000 by now, and
assuming too that 'they could be remunerated £30 per week since they would
get on~the-job training, 24 the total cost of the scheme, if all the unemployed
would be interested, would be upder £11 millicn, which is quit_e acceptable

within the -S)WP as it is suggested (total cost of £105 or £123.6 million),

Administrative Structure 25

It seems to be inevitable that running such 4 large scheme
as the SWP would requiré a specific central authority and additional staff

both at the central and at the county level.

The SWP Central Authority should preferably be located in
the Department of Labour (possibly in the Department of Local Government),
but it would be directed by a Committee consisting of representétives of the

departments of Labour, Finance, Agriculture and Fisheries, Lands, Local

23 ''New Carcers" Programme concept in the USA,
24 May be one could propose only £25 per week.

Chapters I and II of the ILO Guidelines describe in detail the planning
and administrative structures and procedures proposed for labour-intensive
works programmes. Those chaplers are mainly designed {or developing
countries bigger than Ireland. Ilere they are briefly summarized, simplified
and adapled to Ircland's structures.
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Government, Social Welfare, Public Service's, Health, Industry and
Commerce, and of the Office of Public Works. It should also include
representatives of the Confederation of Irish Industry, of the Irish
Congress of Trade Unions, of the Industrial Development Authority, of
the Irish Farmers Association andipossibly/ mémbérs of the Parliament,

each representing one of the nine regions.

The Committee would lay down basic policies labout
the type of projects and of workers to be preferred under the three com-
ponents of the SWP; consider and approve 'ope.rati_onal guidelines prepared
by the Central Authority; consider and approve project proposals emanating from
County councils and the-Du_blin Corporation as well as from co—operaung depart nents

and indicate expenditure ceilings and subsidies for different ‘counties; consider project

proposals of a controversial nature and give firal decision about their inclusion under

the SWP, possibly as part of regional sub-programmes; review at regular
intervals the progress of the SWP and suggest appropriate measures to repair

operational deficiencies; review evaluation arrangements and consider

evaluation' reports,

As a secretariat to the Committee, the Central Authority's terms

of reference would have to provide detailed operational guidelines

. to departments responsible for implementing projects and to County councils

in particular as regards proced'ures for recruiling workers; to make proposals
for the SWP budget to the Department of Finance; to scrutinize project
proposals on techniéal and economic grounds, determine priorities and
allocation of budget; to determine training neéds for SWP personnel and make
arrangements for this; to determine evaluation goals‘ and proccdures; and to
prepare progress and evaluation reports. | As a first task, when the SWP is
undertaken, it will have to take into consideration all projects proposed by
co—operatiné departments and County councils and ready for impleme.nta tion.’

In addition, it will then make a census of other works which cculd be required

under the SWP to mect - * employment target for the first ye» ar
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In order to cope with these tasks, the Central Authority
would be staffed with a Director; a small number of professionals: two
economists, a civil engineer, a drainage engineer, a soil conservation

specialist, an accountant and accounts clerks, plLis secretarial support.

~Soon after the SWP has started, a small evaluation cell with two economists

and two engineers would also be needed. But it is essential that the staff
should - and can - ﬁe kept to a minimum, since the technical scrutiny of
the prbjects proposed by County councils can be entrusted to the personnel

-

of relevant co-operating departments,

At the iocal level, the County Council; would be respon-
sible for submitting project proposals to the Central Authorit;y.:')<S They would
also be respensible for ensuring strict adherence of SWP criteria and pro-
cedures by all project executing departments and other persons responsible
for implementing projects, and for forwarding all information requested by
the central evaluation cell to prepare progress and évaiuat:ion reports, In
submitting project proposals, ;:he councils would take advice and accept
suggestions from heads of local servfces of eo-operating departments and
of worker;'; farmers' and employers' organisations, as well as from voluntary
orga'xﬁslations, ’ if any, This would be done informally, or formally within a
special Local Committee, Local seﬁices of co-operating departments would

prepare the final detailed design of projects once these have been approved

by the Central Authority.

26 of course, project proposals could also be put forward by co-operating
technical departments at the central level,

27 1n this respect, the SWP might draw oa the Canadian experience in the
Local Initiative Program (LIP) and the more recent Local Employment
Assistance Program (LEAP), in which any individual or group can put up a

proposal for Government support to an activity provided this activity is non-profit
making and the jobs are filled by unemployed people. A good description of LIP
fs available in There's work to be done- Unemplovment and Manpower Policies,
HMSO, London, 1974, A study on Canadian emergency employment schemes

fs under preparation in the ILO,
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The recruitment of SWP workers should be organised
by the Manpower offices throughout the country bn the basis of the approved
selection criteria. In rural areas, particularly if one intends to utilize
seaéonally unemployed farmers, it may be advisable to appoint a social
promotor who, in cPllaboration with local staff of the Department of Agricul-
tufe and Fisheries, could foster local interest and voluntary participation

in the SWP.

As a secretariat to the County councils for SWP
matters, an administrator/economist and a céupl'e of account clerks with
secretarial support are likely to be needed. Furthermore, co-operating
technical departments would probably have to strengthen their staff

(especially engineers, overseers, surveyors, and draftsmen).

Finally, for the preparation of possible projects of
regional interest, it would be appropriate if several County Councils and their SWP
staff could join forcecs and set ad hoc committees in which a representative

of the Central Authority would participate.

Financing problems

1t is hardly possible that the SWP ~ and indeed some of
the measures suggested‘in part A above - could be financed without any increase
in taxation, internal or exterr}al loans ané some degree o‘f inﬂati«;m, unless
savings can be made out of other State budget items. This is a question of
according or not a very high order of priority'in national expenditure or policy

to the gravest national problem.

In this regard, however, attention should be paid to:
(a) the possible {lexibility in budgetary techniques, especially
for sharing expenditures between national and county budgets (ILO Guidelines,

pp. IOI - 7 to 12);
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() the possible contributions in kin&l hy participating
populations, particularly in the form of materials (ILO Guidelines, pp.

I - 21 to 23);

(c) the possibilities of repayment, by the beneficiaries,
of a proportion of the profits accruing from the projects (ILO Guidelines,

pp. III - 15 to 17).

It n;mst be recalled here that under the Farm Improvements
Scheme, in holdinés exceeding £15 Poor Law valuation, the farmer was
required to repay one-third of the cost of laboﬁr :oy means of a long-term
annuity, while in holdings not exceeding £15 Poor Law valu"ation; he was

required to contribute 25 per cent of the labour in kind. 28

Besides, in order to limit or master inflationary pressure
resulting particularly from increased workers' demand, attention will have to
be given, first, as stated above, to increasing the supply of wage goods; then,
to limiting over-all consumption, especially that of richer classes; and, tﬁird,
to any possibility of controlling the purchasing power distributed to Wérkers

within the SWP (ILO Guidelines, pp. VI - 32 to 37).

Remarks about the implementation of SWP projects

(a) It must be admitted that, at the outset, the productivity
of long-term unemployed may be Alow. In. order to cope with this situation, it
would be necessary to appoin.t and, if réqﬁired, train skilled worke.rs and
foremen who might not be selected from among the unemployed; to provide
for on-the-job training of labourers; to organize the work in a rational manner,

through sound site management, site layout and material handling, operational

4% Chapter II, pp. 31-32, of this study.
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{nstructions and regular returns from the sites, as in any well-managed
construction site (ILO Guidelines, pp. V-46 to 56); to controvl the work,
fncluding quality control, control of work tasks, progress control and cost
control (ILO Guidelines, pp. V-57 t.o 70), and perhaps to introduce payment
by results, a question which will be considéred below. However, foremen
will have to understand the spéé'{él character of the labour concerned.

@) It is possible that some 1a'rge sites or projects
fnvolving the use of labour recruited in distant localities requiré séecial
transportation an‘d accommodation facilities fo:f the workers, It is suggested
that such facilities would best be organised at the County level, but that the
Central Authority might make lorries available for the transport of workers,
which would require a special transport section.. With respect to amenities
on site and transport facilities, reference can be made to the ILO Guidelines,

pp. VI- 49 to 57 and V - 71 to 74.

(c) It is not in the nature of labour-intensive works
progra.mrpgs Qpecially devised to give’work to the unemployed to use the
contractor system. Direct labour, which has been used in Ireland under
schemes run by various departments, should be the nofmal solution. Never-
theless, particularly for big projects, contractérs may hév_e éo be utilized
and decision would have to t;e taken on an ad-hoc basis, But then, contrac-
tors would have, first, to respect the crit.exzi; for the selection of workers
(in fact, fecruitmenf shoﬁld even then be the responsibility of Manpower ‘
offices) and, seéond, to comply with the rules set for the payment of wages

and other conditions of work if particular rules are laid on for SWP workers.

Wages and other conditions of work

This is a crucial issue, Not only because, if wages were
lower than the minimum wage, more labourers could be given work, but also

because in most countries where special works programmes have been imple-

mented, labour laws are not wholly applicable since the workers are not
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considered as normal wage earners and therefore do not pay insurance
contributions. The question is discussed at length in the ILO Guidelines,

pp. VI~ 1to 57.

1t s felt that in the Irish context it would not be possible

to depart from the normal rules in the case of SWP workers and that the

-
—

smallest taint of "relief' should be removed from the prog—ra.m'me. This,
considering the relatively high Vlevel of wages in the country, may result in
leading the Government if l;hey want to make a serious attempt to qﬁickly
reduce tl;e level of unemployment to devote év.'en ﬁore than 3.5 per cent

of the GNP to the SWP, which ;vould be a heavy burden for its finances

and would generate stronger inflationary pressures. For that reason, and

" in order to facilitate the consideration of this acute problem, a few points '

are submitted hereafter, on the basis of exherience in other countries. If
accepted they might offer a partial solution, provided the special nature of

the Crash Empl'oyment Programme is clearly explained to the population.

S The Tunisian Trade Unions accepted that wages and other
working c;)nditions undei' the Campaign against Underdevelopment would be
different from those pfevailing in the public and private sectors on the basis
of the following principlés:

- this policy is justified as long as a country’s économic infrastructure
has not reached a miﬁimum level @n Ireland, it could be "as long as the
unemployment rate has not decréased to an acceptable level');

- the programme must serve the interests of the country and not of
private individuals;

- only th_é gbver_nment may be authorised to cffer working conditions
below the usual standards, so aé to prevent private employers from turning

the programme to their advantage.
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Now, even so, if urban unemployed workers were offered by
the SWP a durable job for the whole year, it would not be possible to pay them
less than the minimum wage in the construction inciustry. Oflly if occasional-
jobs are offered could the wage be lower. And in the case of under-employed farmers,
a low wage level méy be accepted when work is offered in slack seasons: then
the wage is an addition to the main income which ensures a .reasohable total )

annual income. It must be added"tﬁat when a project directly benefits the workers,

it can be considered as a self-help work which would require no payménts.

Two additional points can be made. Firs't, if it were admitted
that SWP work;ars, being not réggiar wage-earners, would have the‘same
status, as far as insurance is concerned, as UB beneficiaries, vand pay no
contribution, some reductioﬁ in their wage could be acceptable. But of course,
they should anyway be .insured against ocqupational injuries and the sites should
comply with normal safety precautions rules and beJ open to lab‘;mr inspectors

visits.

: Second - ar;d more importalqti ~ if the "finish-and-go!* system
was adopteél as an incentive system, it would enable éfficient workers who
héve completed their daily (or weekly) task to leaye earlier and i}ave a "bonus"
in the form of free time. Then, if the task was fixed at a reasonable norm, a
lower wage should be acceptable to them, p;‘gvided, of colrse, the Trade Unions
would not object to it. It seems that the special character of the SWP could

justify such an approach which is a simple form of payment by results.

Duration of the SWP and gradual reabsorptién of SWP workers in the national economy

‘It does not seem, in the present situation, that the SWP could
disappear very soon as a result of economic recovery. But no Government
has ever considered that an unemployment relief scheme could become permanent.

If it is successful, that is, if it helps, through the selection of a fair proportion
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of directly-productive projects, to generate long-term employment, it should
become purposeless after a number of years, even though it may hgve to be

revived later on when there is another recession.

In order to speed up this process, further steps can be taken,29

-

such as:

-

@) Integration of those SW'_P' workers who have aéquired sufficient training

on the job into relevant Government technical services as permanent workers,

-~
. .

for insta..nc.e to ensure the maintenance of works completed;
®) Encduraéing thé grouping of fo;:mer SwWp 'workelis into labour
cp—operatives by granting such co-.opera.tives texixporary tax relief and supplying
them with basic tools;
) Granting forme'a; SWP workers prioi'ity adinission f:o employment in
both the private and pb.blic sec‘tor. Thi's, ,however; supposes that there is
sufficient eéonomic growth; othérwise, it wouid only mean slnftmg rather than

absorbing memployment.

29
ILO Guidelines, pp. VII - 18 to 21.



- o | -235-
Chapter_‘7: Conclusions and Recommendations
The paperlis'already long but there a're still a number
of important topics undealt with which, indc«,éd, wé had planned at the ou‘tse‘t
‘to include. These topics comprise (1) the construction of a foregasting
m‘odel of oﬁr own, simpler fchan COMET (Chapter 5) but including extérnal
- labour mobility as an endo; @) examix};n;.on of a specific (but not exhaustive)

list of'potential public works to derive experience from which precise rules,

(3) conduct a substa.ntiﬁre survey of the unemployec} using‘g-uidelines’ derived
from theA‘pilot dealt with in Chapter 4, part . There are other problems or aspects
" of p;‘oblems but these three, in our view, are the most important. | The
present is but one of the earlier studies. c;n the country’s mést serious problém:_
it has no pretention to what. is termed_"definitive".. . Other studies are . _L. ..

_certain to transpire, for which we hope this paper will be-yseful - .~z — - .. .

! .
.. . - 4 B . - LR
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o ; We justify these exclusions on the main ground of

! ‘ in modern Irish conditions, for running such entei'prises could be derived;

. urlgéz'xcf:y‘,- i.e. of speedmg up publication of what we have. As to (1), no model
._. - of ours wc;uld be likely to negative the dire sl;owing. of COME’;' for thé future

of unemployment in Ireland. COMET and the economic implications, impossible
'2 C _ _of achievement, of the B, M. Walsh demographic forecasts for full employment are
. our main impulsion towards early pﬁb_lication. In regard fo ), obviously the
determination of works to be undertaken, having regard'to priority aﬁd

optimality, is for large organisations and not for a couple of researchers. We

"were however, greatly helped at an early stage in this aspect by T. O'Gorman

alone had brought to light details of several hundred local tasks which

" required doing, as imblic works. Obviously government departmer{ts. local

.

l ' and his Bord Failte colleagues who indicated that their Tidy Towns enterprise
l — authoritites and other groups are aware of many more. Our intensive study
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of Irish experience in the past (Chapter 2) and of other countries in the prescnt

(Chapter 3) will embolden us to maﬁe proposals which we hope are sensible to .

the point of forming a basis for discussion by experts. Asto (3), while the pilot
survey provided some uscful information, the statistical possibilities would be

vastly enhanced by an inquiry extending to say 10, 000 unemployed respondents.

Principies, Practice, ?olicy

We believe that almost the first essential in tackling

the problem of unemployment {and indeed any other somal problem) is for the

" public to.v1ew phenomena with a fresh mind. In a rapidly changing world old

shib.boleths xﬁay contain the worst kind of erfor 2.d inconsistency, hov;rever

true these beliefs were in the past; and som'e of them may never have been true.
False targets (i.=. targets bad in themselves or, if not bad,uriattaineble) é.r’e
harmful if only beceuse they iead to div;sion and discouragement in the nation.

.We find it necessary to return to first principles to

determine what we conc eive to be the right attitude towards the problem of
endemlcally high unemployment, pnor, of course, to the determmatmn of policy.
The flrst prineciple is that the rights of the individual, mcludmg, above ail, his
personal freeglom, are paramount. The rights of tﬁ'e individual take precedence
of the rights proclaimed for family, parish, State or any other entity. The.
mdividual is the best judge of his or her own affairs. 'We do not‘trouble to

qualify these statement since qualifications are obvious.

Basic rights include a minimum standard of material
comfort, (For the moﬁent it will suffice that these .should apply within the nation,
if necessary with sacrifice by certain sectxons, i.e. a more equal sharmg )
'The individual is equally entitled ™ T PR R T
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to levels of education, training and information adequate to enable I}im or her

to cope with the problems of living. For the sake of human diénity as much as

to provide the necessaries of life each individual has a right to a job. | The fan'wus
I principle is acceptable to us "from each accordieg to his/ﬁer ability, fo each

i what he/she needs. "

-.COMET shows that the m.ain reasor for the h‘igh unemployment
rate is *oo many eeOple chasing too few jobs, ' the too few jobs bem in turn,
due to too low a level of fixed capital formation, due ultimately to our relative
poverty as a nation @n EEC if not in the world generally). The "too- emany people'!

. : 3
 is due to thé relatively high birth rate, making it necessary to give our views,

. > 1 .

for discussion orly, on this difficult topic.

Most Irish people will agree that the recent ‘substantial
increase in the marriage rate 'is a good thing, not onl:} for the individual but for
the nation. Though it is perhaps too early to judge, thereare, as yet', no signs

of an increase in the birth rate whmh x.f true, would mean that the f 111tx rate

(roughly bxrths per marnage) was tendmg apprecmbly downward, as it has, of

:

course, in Ireland in the longer penod That allegedly high hish birth rate

- i}

@nd st).ll less the fertility rate) is far from being as 1mmutable as the laws of

—

the Medes and Persians. Geo.x'y1 even argued, and produced statistical evidence

for his argument that, in the past, the number of births had its law: that the

number of births was of the same order of magnitude as mxmber of deaths, and

“always far fewer than the b1ologxea1 maximum, is. an aspect of this law. Of

-

course. this view mxght require qualification in view of the decline in the death
rate, e'specially amongst the poorer peoples. Very recently Geary 2has raised

a doubt as to the commonly held view that the world is over-populated.

T Jurt . Aol
no ey Syl Bt frp? et Gl gf,,,
‘2 R.c. Geary: Leoture in TCD, 1974 Doy o Febat
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This theory of over-population is the basis of a campaign,

.fundamentalist in its fervour and certainly going outside the facts of the case, to.

reduce the birth rate in poorer countries. The campaign has recently had authoretive
support in Ireland, though not yet to the point of what amounts to forcing a reduction

in number of births, namely byl measures like taxation of large families. @ may

be remarked parenthetically that untruth or suppression of truth in propaganda by

~

A rich and powerful groups about fertility or anything else is an infringement of the

- rights of the individual.)

L Principles must be accordant with reason and experience. - It is

curious that while the genefal sentiment in Ireland was a strong dislike of emigration,

no attempt was ever made, even by propagahdal, to curb it. It was tacitly aecepted 2s

a neceséity; people in their actions and secret attitudes being genefauy more sensibie
than in their publicly assumed prmc1p1es. Emlg'ratmn was such an immense fact of
.Irish demography that, as recently as twenty years ago, three out of five children

(on a net bas1s) emigrated and, we surmise, nine out of ten children gave emlg'ratmn :
serious consuleratmn. It has been succlnctly stated that "emigration is part of

theImshsystem" R

-The fact that, as stated in Chapter 1, young people, perhaps

for the first time in Irish history, decided that livelihooci could be obtained in ireland,

- .18 of very recent ard short duration. We ask the question without propounding an

answer: is the present low emigration rate "natural* for kehnd? If not, can

we ever hope to reduce the present high unemployment rate to Western European

. levels? The economic and social boundaries never coincide with the geographical

boundaries for any country in the modern world, less so for Ireland than for any
other country. Full employment for the Irish is a tenable ideal, provided that

the country of employment is not specified.
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'i‘he principles involved hgrc are the individual's freedom
of movement and that it is bc;ter to have a job anywhere than to be idle at hon}e.
Again, these' principles are subject to obvious qualifications. We hesitate to
‘advance, as a social principle, parents' right to have as many ‘children as they
like. We take the view, rather, that socia;i fqrces will lend, of ‘their own, to

' . -1imit the birth rate in Ireland.

-~

~We have éugéested that,in future, emigration from Ireland,
be it large or small, sﬁdﬁid be regarded as @nd ‘so termed) an aspect of mobility
of lébour‘., ,Irish workers abroad wi}l retain their I?ish nationality a.tid domicile
i_f they so desi_re. They will, in future, be broperiy educated and tré.ineci for
' . ‘Atheir sojourns abxjoad. ']Z“heir intefésts will be safeguérded, primarily by‘ the

Depértment of Foreign Affairs. Migration will cease to be the shame of the
nation. LT
. ) R

Having regard»;tb tixe level and tret;d in the birth rate
in 6ther EEC cm_mtxfies, to say nothi.tig of their value 2f home, Irish young
persons, properiy ed#cated and tmiﬁéd for the first time ever ?) may be the
mtiog!'é' most preciéms assét. .

s

The moral tone so far in tixis chapfer is admittedly alien
to ESRI studies yet, not oniy can we not avoid it, 'as necessary to an effective
presentation of the mmploﬁmt situation,_ but we‘muvst accentuate ii. We are
ruefully aware that stati sti;:al .;:reséntation and economic analysis (x';ormal for
ESRI) are less successful in involving the public in the kind of cx;usade which we

believe to be essential if an appreciable impact is to be made on this blight of

unemployment,

So _we'assert that the national conscience must regard
itself as involved in this matter. When the number of registered unemployed
was half what it is at prescnt ¢o say nothing of the worsened situation of the

largély un'reg'istered' school-leavers) it was written:-

9'R.C. Geary and J, G. Hughes: "Certain Aspects of Non-Agricultural Uncmployment
{n Ifeland, * ESRI Paper No. 52, 1970.
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. _ "In the classical words of the Unemployment Acts a person qualified
for aid when ‘able and willing to.work but unable to find suitable
employment', That such pcople, through no fault of their own,
should find their earnings reduced substantially is an affront to
natural justice and a burden on the conscience of citizens in general.

‘ "The ideal would be that every employee should have a
civil service type contract, whereby his income is reduced, or
ceases altogether only because of grave misdemeanour; it should
not be reduced on involuntary unemployment. Apart from cost,
there would appear to be no difficulty about administering such
a scheme using the existing social security system."

The large majority of tlze labour force (even most of the

‘employee class) are never threatened with unemployment even in bad ;cimes like

the present. We believe that this majority must accept sacr1f1ce to reduce unemployment

. Sa.cr1f1ce means willing accepta.nce of disposable earnings or proﬁts below those ’

whlch wage earn-rs or employers would have the bargammg power to impose.

While 1t is true that increased money income is an impulsion to home demand

- and hence to reductmn of unemployment, the potential for export demand from

reduction of employee remuneration is very much g'reater. Pubhc works schemes
wxll also be necessary, demandmg a substa.ntxal increase in eo.rmarked taxaeion,

if.e. taxation specifically designed to reduce unemployment, with the effect of
reducing dlsposable income of all classes. Recourse must also be had +o internal and

exfe;nal locms. . We believe that the pubhc are far more ready for sacrifice th'zn

is commonly supposed if it can clearly be seen to be effective in substantially

reducing the number' of unemployed_.'

We also believe that those who still hold the old-fashioned

fidea that the unemployed are simply the work-shy have decreased in numkber to

vanishing point. Many more, however, think that unemployment pay at its present
levels is something like an equitable minimum wage. It is certainly true, as
indicated inC'hapter 1, that having regard to the Irish GNP we are probably doing

more for our unemployed than is any other EEC country. However, our GNP is

very low and the pilot survey (Chapter 4, part 1) cleor!y shows that this is not enough in

~

absolute terms.
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At the end of Chapter 1 we give a lis, of approaches for the relicf
of unemployment, indicating that probably solution will be found in a mixture
of the lof:. Bef&:e discussing thé various choices.further we wish to call atto;ntjon
toa . paper by our colleague, K.A. Kénnedy,4 r'elevant to
matters dealt with in this study. Whiie the paper is very .much the author's
~own he, . . aclmowiedges his thanks for "helpful ideas" to no fewer
than eight staff memS‘ers @including one g;»f us); o FRT T T Uo ',-%»-_-’.'-./-."7;-—.7-::-“.-!-".'
that to a large extent the papér synthesizes ESRI ideas. Kennedy at our request

"has . - kindly supplied us with the following summary of his paper:-

¢

z- . -

LN

X

. "Planning and Employment' read at the Twenty-forth National Management
Conference, Killarney 1976, to be published in Administration.
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h Planﬁing is concex;ned with objectives (w:here we want to go),
constraints (the limits on our freedom of acti’op, including resource limi-
tations), and instruments (the measures needed to achieve tl‘xe objectives).
E;nployment creation is suggested as the pFimary objecéibe of any new

national plan. The plan should be addressed particularly to the govern-

-

" ment measures reqaired to achieve full employment. Should it be qbvious
" that the measures available would be inadequate, consideration should be

) given to modifying the constraints to permit greater freedom of action.

If the cbjective still cannot be achieved in full, it would be better to fecog-
nise this openly. In that way, the costs and benefits of the alternatives -

einigration and/or unemployment - are more likely to be considered

explicitly.

" The most essential ingredient of the plan is a restructuring

~ of public expenditure and tax policies in the light of the employment objective.

Since resources arc iimited, difficult choices are unavoidable, Choices
also arise in relation to the exploitation of natural resources. Elementary
proceSsiﬁg ope rations alone ma& secure little expansion in employment,

unless followed by the development of further downstream industries.”

h
I
.

"/'The current debate on public vérsus private entexfp'rise is
'<;.onsidered hollow: what is needed is mor.e_ énterpri.se ggneral_ly. For
private enterprise this involw./es a recognition of the need for profitabilitf,
but it is possible to deyise instruments ‘t;> ensure that proﬁtabiiity is more
clo.sely geared to employment expansion. Various means of encouragin'g
new domestic private- enterprise are proposed. For public entcrprise,

there is need for a clear definition of the criteria under which it will be

expected to operate, bearing in mind that there may be a conflict between

efficlency and detailed public accountability.”
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* The pursuit of higher real incomes by employces of all kinds

represents a major constraint on employment creation. This constraint

is unlikely to be eased on a voluntary basis, and the overall growth of out-
drve ol e o w0
put may be insuflicient to satisfy pay demands except through an unsatis-

factory rise in cmployment. Government measures to secure pay restraint

‘are considered under six headings: (i) general stétutory restraint; (ii)

- - greater resistance to public sector'pay claims; (iii) stiffening the resis-

¢

tance of private sector employers; (iv) fiscal measures to limit pay
settlements or offset their effects; (v) profit sharing schemes; and (vi)

devaluation. If all or most of these are ruled out, the objective of full

employment may be unattainable.

- . e
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We have already indicated that we have no pretention to propounding
. a detailed solution of the Irish unemployment and underemployment problem. Our
.main objective has been to show that the problem is a very serious one and we

shall be amply rewwrded 1f we have done sumething to convmce the pubhc and the

PO YR
.,

government of the fact. We are certain that the ordmary economic process, even
with the favourable trend of the period of say 1960~1973, or the anticipated trend

-

in the future will not solve the problem. Positive action must be taken, indeed

'the highest priority should be accorded to solution of this social evil. ‘New

organisations will be required.

| Before expanding on the drgé.nisational asp;act, let us; make the
vpoint fhai:, deépite the foregoing citation of an "ideal" we have no illusic;n as t6
tﬁe difficulty of the tasks confronting us. It is a concidence that th'eifirst time
one of us heard the aphorisrﬁ "the Vbest is the enemy of thé good" was from the
diréétor of the SESO }of OPW forty years ago. We strongly endorse it now and
advise against a "'erash programme".5 The early stages \;7‘\11 be lea.rni.ﬂg sfages
. for all concerned. It will be quite well enough to know, with tlns é.ncient problem,

that we are at long last un the right lines for its solution.

Our most important recommendagiqn is j:hat there be set up a

.Nafional I'\’Ianpowcr Aut.hority (analogous to the Industrial Deveiopfnent Authority) under .
the Minister for Labour, a development of the present Natiénal Manpower Service,

V taking over all the present functions and staff of that service but gfeatly expanding
them. Its duty would be to set the greatest p0551b e number of unemployed to work
in an optimal way. Such optimality implies prof1tab1e or socially useful works,
with high labour content, low cost per worker but adequate wages, reasonably
high labour productivity in work initiated by the NMA. No prografnme can be
optimal in all objegtives: .the NMA must find its way. It will be endowed with

' : the highest prestige by its having ample funds ¢he very first essential!) and a

wide. discretion as ‘to spending them., It will work closely with IDA and other

existing authorities, public and private, to ensure that goods and services prbduccd.

5 This is about the only point on which we seem to differ positively from E. Costa (Chapter 6).
However, here;.gs as regards our other proposals, we are more concerned that no aspect should
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a highly competent research wing coataining expertisc in construction engizeering,
accountancy, economics and statistics always, and other consultative skills as

required. We cannot overstress the importance we attach to.research. It is not

a matter of .followml7 the best international models. In our truly cahdustu e

-

smrch we have been unable to fmd any. Ireland must evolve 1ts own methods.

Not the least of our rewards might be in showing the world the way.

As to source of funds, this paper will have been a failure if
it does not help to convince the EEC that the Insh unemployment problem is
a very spéc1a1 case for a large grant or a loan at a low interest rate. Perhaps

the pomt at the end of the last paragraph might have welght.

At the end of Chapter 1 we li'steo!, ‘with some Iittie prelimirzary
comment all the optlons open for mitigating the Irish unemployment problem.,
. We end by making further comments on each of the approaches, in the light
of knowledge gained during this research. When we started,‘ our objective was to
* deal with the endenrio problem. In the following comments we find it necessary
| to tuke the ~present recession situation (in its unemployment aspect)‘into accoﬁnt
gince we fear that this will be mth us for a>long tir;1e unless we do eomething

on the lines indicated about it. L "

1. No .change in policy. We hope that we have shown that this

fs unacceptable. It would mean little change in the present level of the LR for
a long time to come. Policy s})ould'be directed towards getting work for the
younger people so that those remaining on the register are the older. As tke

" total LR gets smaller the country can afford to pay them the Vmore. The longz-

. LA

term unemployed clderly people will mostly have been unskilled and therefore
heavy manual workers, the less fit for such work as they get older, and camnot
", be criticised for lack of inclination for such work. Of course there will be exceptions.

B But one desirable objective will be an older LR.
The statutes should be relaxed to allow .UB and UA opphconfs to earn
up to one-quorter of the current pay for their usuo| occupahon, wnh full UB or UA

entitlement, with a relevant maximum,

—————— -
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2. The purcly economic approach. Thisis, the most . ._

desirable as designed to produce goods and scryices for the xﬁarket. IDA has been
successful in attracting inyestment and creating employment and should be eneouraged
and'ﬁnanced towards even more inteneive effort. We are quite sure that IDA is
aware of the need for attracting and expanding labour-ix;tensive industry, and its
Director must be sympathised with when he explains that the world competition for
industry is intense and‘we must take what we can get. Nevertheless tﬁe research
departments in IDA and NMAmust do their etmost towa;'ds identifying labour- .
intensive industry. Has s:i‘fieieht aﬁenﬁon been given to services, ne'cessarilj'r

labour~intensive ?
A

% goes without saying that the world economic sitvation is serious.

As in the nineteen-thirties there are many prophets of the econemic dawn but

those of us who lived thrqugh it know that these were mostly false dawns which

really ended only with World War II.

Even if the presentday optimistic prophets are right that we are

slowly emergmg from the depres.:ion, they say httle about the effects on employment.

- We av01d arrovatmg to our selves the role of prophecy, but we consider that the

situation of full employment experienced by most economically advanced countries -
since World War-II is unlikely to recur. We fear that unempioyment has, more or
less permanently, shifted to higher levels evcry\'vh_ere; in Ireland -in particular,
Perhaps other countries will have to adopt spec ial measures as we recommend fof
Ireland here. Admittedly (as exceptiens)_ the COMET model foresees a bright future

for employment in France and Germany.

Has the recession (helped paradoxically by high wage levels and

inflation) brought automation and the leisure age nearer?

3. Wage subsidization. This has had what we regard as a promising

" start. The Premium Employment Programme,' announced bylthe Minister for

Finance in his Budget statement in 1975, in so far as it relates to manufacturing



-2417-
industry makes but a small dent in the total unemployed, about 4,000 in

the first year : . B We hope the programme

will be continued. Clearly the premiums should be increased and the progromme

extended to the construction and other service industries and to servicesthemselves.

4 Direct labour, Most of the experience described in this paper, in Ireland in
the past and in other countries in the fx:st and pre;ént, has had to do wit(h public
employment relief sch;ames. Truth to say, our study has left us with the impression
that these schemes have not been a great success anywhere except as ways for
distributing a somewhat larger dole; we can at least, learn from mistakes.

An exception are agrlicultur'al schemes in lrelar;-d which seem to have had useful
results, Yet special work schemes generally must remain, espécially at the

start, the best way for absorging sizable numbers of the unemployed. Only we
must be careful not to call them "relief schemes", or select or operate them as

if this were their character, The following seem to us rules to be observed:-

() Project leaders should be specially selected and trained in the very wide

range of skills required, administrative as well as technical with close regard to the

art of management. Some of the trainees may be found amongst the unemployed

themselvgs. ‘I They will not be expected to be possessed of all the skills,

enginee‘r’ir;g and other, but will know how and where to look for them. Their
role will be that of manager (or "ganger" on smaller jobs) with wide discretion
but observing general rules, including accurate record-keeping on éentrclly-

determined models.
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It is not to be expected that county engincers and other local
officers can add to their duties the general ove}'looking of special works,
though these works will normally be those which would fall to be executed by '
them, had they the necessary funds. The works must be carried
out with the closest cooperation between the rel évant local authority and the NMA

or, at the local level, between the country eng’ineérs etc and the NMA manager.

-~

Care must be exercised that special works are additional, and
not just substitutional fof works that local authorities would undertake ‘anywady

hence with little or no addition to employment. ‘ ) T

4
@i) One of the first duties of NMA will be the. systematic collection of the thousands
of tasks, large and small which might be undertaken, with uniform particulars
of sxte, nature of work man years, fixed capital labour, time duratlon ete.

from which central NMA will make a selechon, quasi-optimal in character.
®

0 @ii) A trained inspectorate will be appointed to report in uniform fashibn, on

the progress of the works undertaken.

iv) A roster of applicants will be established, including school-leavers who do
not normally register at the local offices of D/SW, with full cv particulars for
each. Application for jobs on special works will be entirely voluntary, i.e.

refusal will not disqualify the applicant for UB or UA.

Selection of applicants will be primarily on the basis of the
best qualified to do the job, i.e. the standards will be those of a private employer.
There will be ways, however, in which this prime consideration can be mitigated

in hard cases. C ' R !

. (v) Past experience in Ireiand has shown that to a large extent work sites do not
. correspond with place of residence of the unemployed. This means that lodg'ini

must be prévided for many workers. Travel and subsistence must .- - ~— 7. TEW

. X »
.
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be provided for workers who have to travel. We have no recommendations to make

about lodgings except to remark that they can be a serious problem.

(vi) A kind of rule emerged from previous Irish experience, that small jobs were
for direct labour (i.e. the ganger under the direct control of the NMA manoger)_

and larger works should be contracted out, the contractor usihg the labour desiggated
by NMA. While this arrangement, as regérds conti‘acting out, may make for
efficiency as measured by total cost of the wor1.<, it will probably 'result in a smaller
aggregate wage cost the contractor havingto ggt his profit) than might__ otherwise

be the case. : : . N

We do not wish to be dogmatfc or doctrinaire on this ;'J'oint. Each
case should be considered on its merits. Unless due regard be' given to ecc;nomy
with the vast sums involved, efficiency and general factor and labour productivity,
the whole idea of special 'vvorkS on the scale réquired z'r.nay. founder at the start.
The best way to endow;r siaecial worI;s with prestige and to remove from tilem the .
stigma of relief, isto devise their méthod:a and to jﬁdge their results by business

standards.

The trouble is that ‘a private contf.actor may be proné to regard
a particﬁlar job as he would any other, i.e. to be tende_red for on -acost plus basis.
As everyone knows, fhe "pius" part is so large in c;mnection with building repqirs
and many small special works will be regarded s opalogous to these) that house- ,
holders are prone to have them done by handymer; at a small fraction of the charge

which a building firm proper would make.

Cost-efficiency is of the very essence of special works and NMA
must give this problem special consideration. The answer may be that when the
works are on a scale requiring professional skills fincluding the contraotor's)

these should be paid for on a fee basis.




i

t

v
. . .

FON

-250-

ﬁ.’ii) The cooperation of ICTU will be sought to ensure that wage demands for

special works while fair are not e;ccessive. .The lower the wages the more

the projects that can be undertaken. The full approval of the TU m.ovement'

will be necessary if the whc.)Ie new special worké ;.scheme is to be ;t success.

It may well be that ICTU and other ‘important”bodies may have to alter their traditior_xal
sights in this process. | |

e

5. YLocal Industries etc. - There have been complaints in the press at the

absence in Ireland of goods (mainly for tourists) of an essentially I;:ish

character; ' . o making such goods requires skill and skill requires
., ! . .

trainihg. The few Irish artefacts ali'éady available are-so good as to

encourage the aotion that., especially amongst women in rural areas, home

workers and small industries could considerably increase the incomes of

participants and so gather ﬁp some of the slack of uhderemployment.

With crganisation we consider that added income could be

considerable if, as was anticipated in better times, tourism was to become

.our largeét non-agricultural industry. Sales to tourists would mitigate our

impdfrt bé.lance, one of the main deterrents to economic advance. We could
make our own prices for characteristically Irish goods é.nd, to that extent,
brotect ourselves from fhat economic bugbear, international pricés. NMA '
should consult Kilkenny Workshops a_.;ad other practitioner bodies on this

proposal.

6. Migration, We have dealt at some length with this topic in Chapter 1

"and elsewhere in the paper. We have suggested that in view of traditional

unhappy associations the term "emigration” should be changed to "labour
mobility*, We indicated that this is not merely a change of words.. The
Irish mobile worker will be a different persona from what he or she so often was

in the past, especially in the fact that he/she will be properly trained and

*
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educated and, as the need requires, looked after b& the Irish authorities.

It is a great advance that Irish miération is at last ofﬁcially rccdgnised
as a fact of Irish life, and not as the .shame of the nation as it was in thé‘past. This is
partly the result of our EEC membership, whereby we are subject to the EEC Regulation
of Free Movement (of workers). But there 1s also tho 1969 Committee set up by
the Mxmster for Labour. If this Commlttee's prime ob;ect seems to be to encourage
emigrants to return to Ireland, it also provides for allocation of grants to voluntary
organisations in Ireland and abroad which assist emlgra.nts. We' heartlly commend the
work of these organisations but we do not see why the more mportant of them should

2

remain tyoluntary'.

We have given reasons why we 'think that when a yvorld ecénomic
upsurge gets well under way again there may be a renewed déma.nd é.broad for Irish
workers. This is speculative. In the longer term, effective demand will depend
on the relative trends of the birth rates in Ireland and the advanced industrial
countries. We have also mdlcated our apprehensxon that recovery will take longer.
than most exper/cs thinl;; and that, whgn it comes, it may not have a fnajor effect
on existing uhefnplqyment levels at home and abroad i.e. it may be cap'ital—intensive,

s0 with a lesser demand for immigrant labour.

7. Education and training

Not only in Ireland but in the world generally thereisa realisation

that at all levels, but especially at that overwhelmingly most important level, the primary,

_ education should be a training for life. Primary education in so far as it succeeds in

imparting the three Rs has gone far on the way in preparing the future worker for life.

Having regard to the huge drop-out rate before completxon of the pmmary state examination
and

/from other evidence, we believe that closer attention be given to reading and .

l _writing at least. As a training for life, bluntly a training for jobs,we are convinced
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that, at all levels, choice of subjects could be improved and the content

of existing subjects made more useful. Culture is important - it is the end
of‘man - but demand for it can be impurted.to young people better through
teaching basic subjects properly than by direct l;r:ethods. AnCO, vocational
training and training on the job are on the right lines. They need only

extension,

The for?going remarks are relevant to the whole population and
not only the minority exposed to the risK of unemployment. Education, of
itself can do much fo.lower the endemic level. The argument is cl_.most
syllogistic: to a large extent the high percentage unemployed is due to the
high rates amongst the unskilled indicating too Iérge a labour ¢ pool
of unskilled; the unskilled are largely undereducated and unirained; hence
by improving education and training the number of unemployed will be

reduced.

_Every effort, includihg financial .inducement, must be made to
induce the bnemployed to continue their schooling, training and retraining,
especially the younger unemployed. It will be of great importance to convince
these peopla that the trai'hing the.y géf will be useful for- getting them jobs. .
And the best way to convince them is to get jcbs at ho;ne or abroad or alumni

of such courses,

AR

Agriculture  Almost as a last word we ask: is the continuing decline in
manpower in agriculture as inevitable as is almost invariably assumed?

Almost the main deterrent to'a decline in the number of unemployed has been

" the shedding of manpower from agriculture towards the non-AFF labour pool.

We are told that this depopulation has reached the point where present-day
farmers have no heirs on the farm; if this accentuates the elimination of the
small uneconomic farms by consolidation it might be a good thing but ifoffers
only a poor employment prospect, Must agriculture become a capital-intensive

industry in Ireland?

.
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If any sector wanted the new outlook we have been pleading for,
it is agriculture. One senses a note (sometimes indeed a full symphony) of

fatalism in most, even sophisticated discussions on lrish agriculture, But
also it has been authoritatively stated that the physical output of our
magnificent natural pastures could quadrupled. Yet on a large part of the
land of Ireland (that land 'for whi.ch as patriots we are prepared to die) the

physical standards of agricultural practice are deplorable; pace the Land

Acts; could good husbandry not be made an essential condition for operating

“a piece of our national heritage? Under the CAP the tendency of farmers

to seek economic salvation through prices, instead of quantum and quality, has

been exacerbated,

As to outlc;ok, a grave impedir.nenf to real progress in agriculture
is the tendency fowc;rds selfpity, not only in the farmers ﬂ?emselves but in
their associafions, amongst agricultural officials and nearly é;zeryone (except
the public who have to pay) directly concerned with agriculture. This
attitude must be changed towards a strongly self-critical one before there
can be real imprevement. lIrish agriculture must increase in efficiency,' in
finding new products and raising output of existing products suited to Irish soil
and climate, and in all other respects, to obtain and to hold a larger share
of the vast EEC market, to say nothing of the rest of the world, includfng

the huge hungry part of the Third World,

If it be argued that agriculturally Ireland is no worse off than
elsewhere in EEC, we suggest that Ireland should consider the advisability

of being the exception, instead of externally following the band.

Our object in this chapter has been to produce a document for
discussion by experts rather than to aspire to a definitive programme for oction.
We assume that E. Costa's Chapter &, has the same character: it is for this

reason that we present it without our comments,
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Costa has indicated that the cure of lreland's worst social eveil,

. .
or even action directed towards a cure, will be extremely costly. "Hence

aftention must be given to the efficiency of the methods adopted which

will require great research effort,

The problem will remain unsolved urless there is a fundamental

change in attitude on the part of the Irish public as a whole. Everyone

’

concerned, including the unemployed themselves, must be imbued with a

spirit of understanding and generosity, in fact Charity itself, in the truest

.

sense,





