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Abstract

This study is an exploration of why policy outcomes in the sectors of child care
and unemployment insurance, between the time period 1972 to 1996, did not meet the
policy goals of the National Action Committee on the Status of Women (NAC) in Canada
and the National Women’s Council of Ireland (NWCI). Specifically, this study sought to
explain why successive governments in Canada and Ireland persistently resisted the
implementation of policy goals put forth by NAC and NWCI in the sectors of child care
and unemployment insurance, or when they did respond, policy outcomes had differential
impacts on women. With this in mind, the overall research question of this study was:
What happened to the policy goals of NAC and NWCI once they were articulated to
government?

In order to answer this question, this study merged the theoretics of historical-
institutionalism with feminist political economy into a theoretical framework I have
termed feminist-institutionalism. This framework was applied to argue that policy
institutions (as mediators and containers of gendered social relations) redefine feminist
policy goals articulated by women’s groups to government into gendered policy
outcomes that often undermine the original intent of those goals. I have called this
process of redefinition policy transformation. By employing a framework of analysis -
three spheres of policy transformation - this study comparatively maps out the processes,
institutions and factors within the macro-political policy context which contributed to an
overall lack of success on the part of NAC and NWCI in the realization of their child
care and unemployment insurance policy goals. One of the conclusions of this study is
that NAC and NWCI were equally unsuccessful even given stark differences between
macro-political institutional structures and interest representation systems in Canada and
Ireland.
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Introduction - Why Study Policy Transformation?

In Western democracies, the overwhelming majority of women do not
participate in the decision-making process. It could be said that democracy
developed without women, if not against them.

Yolande Cohen, Women and Counter Power"

The Policy Problem, Overview of Existing Research & Significance

Iﬁ many Western liberal democracies, women’s groups have been engaged in an
on-going politics of change “to challenge women’s powerlessness and social inertia”.”
Although the status of women substantially improved during the latter half of the
twentieth century, progress has been uneven and major inequities between men and
women have persisted.” Worldwide women continue to organize to “face the state”
demanding the dismantlement of entrenched social, economic and political barriers - a
struggle which became all the more acute under the exigencies of economic
restructuring and neo-liberalism.*

This study relates part of the story of women’s struggle for social and political
recognition. It is a tale about two particular women’s groups, the National Action
Committee on the Status of Women (NAC) in Canada and the National Women’s
Council of Ireland (NWCI) in the Republic of Ireland, and how they organized in
reaction to pervasive gender inequalities in their respective countries - inequities often
perpetuated by government action or inaction. In staking a claim on the political terrain,
both NAC and NWCI took up the challenge of representing women’s voices and in
doing so, developed their own policy ideas and policy goals around an array of issues of
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utmost importance to Canadian and Irish women. This study examines two of those

policy issues - child care and unemployment insurance.

The Policy Problem: The Need for Child Care and Unemployment Insurance

Government attention towards public policies such as child care and income
security through unemployment insurance has been important for many women, since
their ability to be economically independent depends on their opportunity to enter the
paid labour market to take up forms of sustained paid employment. For NAC and
NWCI, this has meant that women, as primary caregivers, must have access to publicly
funded and affordable child care to free them from the confines of their domestic duties,
and for many women, to make the transition from the family home into the paid labour
market. Moreover, to ensure income stability, women must also have access, without
undue hindrance, to unemployment insurance benefits during interruptions in paid
employment. Child care and income security through unemployment insurance are
policy issues all the more salient for women since securing economic independence, it is
argued by NAC and NWCI, is a crucial step towards achieving women’s equality.
Developing and implementing policies such as a national child care program were also
important to NAC and NWCIT since substantive policy action by governments on this
front would have sent a signal that child care is a societal responsibility rather than just
a “woman’s duty”.

Yet, the persistent inattention by government authorities in Canada and Ireland

to many women’s policy issues has been remarkable. Lack of government attention has
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obvious when considering consistent resistance by governments to develop a universally
accessible, high quality and affordable child care system that is publicly funded by the
national government. The unavailability of child care via a viable child care system has
had grave consequences for women wishing to pursue interests outside of the family
home. One only need to look at the statistical picture. In Canada, the availability of
regulated child care has been historically low. In 1988, there were approximately 2.6
million children under the age of 13 in need of some form of child care, yet regulated
child care services were available for only 10.6 per cent of these children.” By 1992,
child care provision actually dropped, being available for only 7.5 per cent of all
Canadian children aged 0-12. By 1995, this statistic had improved only marginally with
child care being available for only 8.5 per cent of children in the same age group.®
Compared to Canada, the provision of publicly-supported child care in Ireland has been
even more dismal. Indeed, Ireland has long had one of the worst records of child care
provision in all of the member states in the European Union. From 1990 to 1995, only
2 per cent of child care services were publicfy funded for children in the 0-3 age range.’
Among European countries, only the United Kingdom, Italy, Greece, Spain and Austria
provided as low, or even slightly higher levels of public commitment and public
funding. In Belgium, Denmark, France, Portugal, Finland and Sweden, publicly-funded
services for 0-3 years olds was considerably higher.®

Women’s access to a universal child care system became all the more important
as a policy issue for NAC and NWCI due to women’s increased participation in the paid

labour market. As shown in Table A, women’s participaﬁon rates rose dramatically in



many Western countries, although for historical and social reasons discussed later in

this study, activity rates of women were higher in Canada than in Ireland:

Table A
Women’s Labour Force Activity Rates (%)
1979/81
Canada 55.5
Ireland 34.8
Denmark 69.0
France 51.0
Germany 49.7
Italy 38.9
Portugal 53.8
United Kingdom 55.9

1988/90 1994*
67.5 67.8
36.8 47.2
77.8 73.8
58.8 59.6
555 61.8
46.7 42.9
57.8 62.0
63.7 66.2

Sources: International Labour Office, World Labour Report 1992, (Geneva: [LO), pp. 96-97.
*Brian Nolan and Dorothy Watson, Women and Poverty in Ireland (Dublin: Oak Tree Press,

1999), p. 83.

There were two important consequences for women once they entered the paid labour

market. First, women became vulnerable to being unemployed, as the general

unemployment rates in Canada and Ireland illustrate in Table B. Second, women in

Canada and Ireland were predominantly employed in the low-status, low-waged clerical

and service sector, which was often part-time or casual employment.” Although

women’s employment in this sector provided an opportunity for women to expand their

participation as compared to men, it nonetheless segregated women providing fewer

benefits, less job training, limited job stability and limited future job prospects.'’



Table B
Unemployment as a Percentage of Total Labour Force
(Average)
1968-1973 1974-1979 1980-1990 1993 1996
Canada 54 72 9.2 102 97
Ireland 5.6 7.6 14.2 16.5 12

Source: OECD, OECD Economic Outlook: Historical Statistics: 1960-1990, (Paris: Head of
Publication Service, 1992), p. 43. Statistics for 1993: International Labour Office,

World Labour Report, 1992 (Geneva: ILO, 1992), p. 31. For 1996 in Canada, Statistics
Canada, CANSIM Data Base, Last Update 31 August 2001. For 1996 in Ireland, Partnership
2000 for Inclusion, Employment and Competitiveness (Dublin: The Stationery Office,
December 1996), p. 9.

Women’s paid employment and potential unemployment meant then, that
economic independence had to be underpinned by some measure of economic security
through a non-discriminatory unemployment insurance program during interruptions in
paid employment. This has been an important policy issue for NAC and NWCI, since
not only were women vulnerable to changes in the economy, women were six times
more likely than men to leave their jobs due to family responsibilities, a testament to the
difficulties of balancing paid work and care giving."

Employment in all industrialized economies, over the past three decades, grew
in the services sector, while decreasing in others.'? The effects of globalization and
economic restructuring had grave consequences for Canadian women. New
employment patterns and changes in the workplace, andA the kinds of precarious
employment women increasingly took up in the labour market, meant that they were
even more vulnerable to being unemployed. During the 1990s, women in Ireland also
felt the effects of changes in the economy given their over-representation in the lower

echelons of Ireland’s unskilled labour pool in the growing technology sector.”® This
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sector was part and parcel of Ireland’s so-called “economic miracle” leading some to
describe Ireland as the Celtic Tiger, given the country’s remarkable economic growth.
Most analysts pointed to Ireland’s GDP which had consistently outpaced all EU and
OECD member countries.”* Indeed, from 1990 to 1994, women’s employment
increased by 14 per cent, while men’s employment declined by 1 per cent.” However,
the “unfinished business” of Ireland’s economic turnaround has been the persistence of
high unemployment and pervasive poverty, reminding us that the economic benefits of
the Celtic Tiger were not equally felt by all Irish citizens.'®

In summary, it is clear why NAC and NWCI would target their efforts in the
policy areas of child care and unemployment insurance. For NAC and NWCI, and for
the many women these organizations represent, however, child care and unemployment
insurance are not just about securing economic independence and women’s equality.
They are policy issues that go to the heart of how women participate in the economy,
their role within the household and their experiences as citizens in their respective

countries.

Overview of Existing Research

But if child care and income security through unemployment insurance have
been so important to women, why have Canadian and Irish policy makers consistently
developed policies that did not benefit women? Why, in some cases, was there no
policy development?

The history of capitalist welfare states is one that has excluded or marginalized
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women’s participation in the labour force. Public policy reinforced women’s
dependence on men, and the family wage, whether through social welfare policy, or
through family allowances which were designed to facilitate women’s unpaid work at
home."” For those women that did work in the paid labour force, women’s economic
independence was further undermined by their segregation into low wage work, their
difficulty in qualifying for state benefits, such as unemployment insurance, and the
absence of affordable and accessible child care.

Yet, as societal values and economic conditions changes, and under sustained
pressure from women’s organizations such as NAC and NWCI, governments did make
changes to public policies that benefited women. However, policy reforms in child care
and unemployment insurance instituted by governments in Canada and Ireland have
only gone part of the way to help women with child care duties in the home, and with
income security while unemployed. The lack of a universally accessible, publicly-
funded child care system and a national child care policy, along with a sexist
unemployment insurance system, continued to have differential impacts on women.
NAC and NWCI had long advocated for a set of child care policies and an employment
insurance system that did not penalize women and was also accessible to women from
all walks of life. Since the inception of NAC and NWCi it often remained difficult,
however, for these organizations to achieve many of the public policy changes
necessary to emancipate women from their status as “secondary citizens”. The
overarching research questions for this study, therefore, were: Why has the achievement

of NAC’s and NWCT’s child care and Ul policy goals been so elusive? What happens
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when NAC and NWCI articulate their policy demands to government? Did government
action or inaction reflect the demands of NAC and NWCI or were their demands altered
in some way once they entered the “black boxof government and public policy
making?

Feminist academics have long pondered some of these questions, in
consideration of women'’s relationship to the capitalist welfare state and the gender
consequences of public policies. In Canada and Ireland, an extensive literature
analysing the differential impact of seemingly gender-neutral public policies has gone
far to uncover the factors that contribute to women’s limited participation in the upper
echelons of economic and political decision-making and their unequal access to social
and economic resources.' This literature documents the perpetuation of male violence
against women, the regulation of women’s reproductive choices, the feminization of
poverty, the sexual division of labour and women’s disproportionate share of unpaid
work/caring within the family, women’s under representation in legislative arenas and
concomitant lack of political power in spheres of influence, labour market segmentation
into low status, low-waged occupations and the persistent wage gap between men and
women in the paid labour force."

Significant contributions to our understanding of how the public policies
analysed in this study have had gendered impacts have been made by Jane Pulkingham
and Leah Vosko. Both of these feminist academics carefully analysed aspects of the
Canadian unemployment insurance system, demonstrating quite clearly how particular

ideas about women, as dependent family caregivers, were infused into the development


http:force.19

9
of the unemployment insurance system rooted in a notion and experience of the regular
“male” breadwinner/ worker.” In addition, these studies uncovered how “degendered”
terms and language were used to frame the UI policy, such as the frequent claimant
classification, and how terms such as this had grave consequences for women. In
Ireland, the interrogation of unemployment insurance through a gender lens also
focussed on how gender was a crucial determinant of how and why the system
developed. In a collected edition on women in Irish society, for example, gender was
revealed as a paramount organizing principle of the Irish social welfare system, under
which unemployment insurance is administered; thereby encouraging the development
of a policy that persistently and purposefully discriminated against women.”'

In the policy sector of child care, Katherine Teghtsoonian also furthered our
understanding by studying how ideas and ideology framed child care policy
developments in Canada and the United States, and how a federal system of government
mediated neo-conservative ideas about mothers and child care. In Ireland, there has
been far less academic public policy analysis of child care, arguably due to the
tremendous lack of child care, juxtaposed to other more pressing women’s policy issues
such as limited access to abortion.

The above studies of unemployment insurance and child care have told us much
about the differential impact of policy outcomes on women. They represent the first
step in understanding the complexities of women’s public policy issues. Taking a step
back into the policy development process, however, is thg next step in order to fully

grasp NAC’s and NWCTI’s ability or inability to change pﬁblic policy, or introduce new
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policy ideas. [t was, therefore, crucial to assess the interface between women’s groups
in civil society and government authorities. With this in mind, we are left asking a
series of questions: In what ways do women’s groups approach government
authorities? What challenges do women’s groups confront when attempting to voice
their policy concerns? How do these challenges differ across jurisdictions? In what
ways does the language of women’s policy goals conflict with government policy
language? Do women’s groups have any particular allies within the institutional
structures of government to support their policy claims?

A number of Canadian studies have provided us with some initial answers to
these questions. The rich analysis of NAC, undertaken by Jill Vickers, et. al., and
~Sylvia Bashevkin respectively, provided valuable contributions in understanding NAC’s
shifting relationship with government authorities, how the organization responded
through policy advocacy and how NAC confronted neo-conservative ideas and an
“unwelcoming” policy context during the mid to late 1980s.® In other studies, Rianne
Mahon and Vappu Tyyska specifically analysed the connection between the women’s
movement and child care policy developments.** Vappu Tyyska’s study is a substantial
contribution given its comﬁarative analysis of child care policy developments between
Canada and Finland, offering insights into differences béWVeen unitary and federal
systems. Rianne Mahon’s analysis, part of a comparative study of child care policy
between Canada and Sweden, focussed our attention on how NAC orgmﬁzed around the
issue of child care in a “coalition politics” with day care advocates from the labour

movement and early childhood education sector.
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In Ireland, there has been less scholarly attention to the interface between the
women’s movement and public policy developments dealing specifically with child care
and unemployment insurance. Yvonne Galligan, however, analysed women’s political
mobilization, set within broader analyses of women in Irish politics, documenting how
differing feminist groups, such as NWCI, related to government authorities and how the
“women’s agenda” was represented in a variety of government institutions.”

The above studies have provided researchers with important insights regarding
how women’s groups have “faced the state”. This study hopes to add to these insights
through a detailed, comparative analysis that links the processes of policy development
with feminist policy goals advocated by two high profile women’s groups.

In doing so, this study will add to a dramatic lack of comparative public policy analyses
on this topic, as well as an even more dramatic lack of analyses using Canada and
Ireland as the jurisdictions under study. This study will also fill a gap in both the
Canadian and the Irish literature by offering an analysis that maps out the complexities
of government-society relations and the socio-economic conditions under which NAC
and NWCI advocated their policy demands to their respective governments.

This study also seeks contribute to our growing understanding of how language
both frames policy and determines policy outcomes as an important issue when
considering how and why feminist policy ideas either meet or clash with prevailing
government policy priorities. By interrogating language, we will also add to our
knowledge of the relative importance of various government institutions and how those

institutions promote a particular language that may potenfially conflict with NAC’s and
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NWCT’s policy goals, and those institutions, such as women’s policy agencies, which
attempt to offer a counter language and perspective. An analysis of policy
transformation, then, will add to an emerging literature that has specifically analysed the
clash between feminist and bureaucratic language. One such study, by Andrea Levan,
studied how bureaucratic authorities attempted to redefine feminist definitions of
violence against women into a definition that fit an individual and family treatment

model.?®

Significance

It is with great hope that this study will contribute a new and useful concept for
public policy analysis. The concept and theoretical underpinnings of policy
transformation could easily be applied to highlight the interface between groups within
civil society and the processes and institutions that influence their relationship with
government in a variety of policy areas. That is, since citizens expect certain things
from their elected representatives, and transmit their policy preferences to various
officials within government, analysing the factors that frustrate those policy goals
provides us with insights into the constraints imposed upon groups within civil society
regarding their policy access, policy influence and strategies for change. These insights
help us to further understand that, even when confronted with substantial challenges in
the realization of their policy goals, women persistently look to government for
legislative changes that benefit women.”

The concept of policy transformation also brings to the fore questions as to why
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certain sets of policy solutions are given government attention and legitimacy, while
others are not. By analysing policy institutions, policy language and structures of
interest representation, we gain an understanding of government responsiveness to
whether or not policy outputs meet the expectations of civil society. By analysing the
complex web of factors that affect whether or not feminist policy demands are taken
into account by government, this study focusses on understanding why and how

institutions within government matter for Canadian and Irish women.”®

Conclusion

A framework of analysis was employed to harness and structure the
complexities of policy transformation. This framework of analysis - conceptualized in
this study as three spheres of policy transformation - begins with an understanding of
the policy goals articulated by NAC and NWCI. The second sphere, analyses the role
and influence of policy institutions and policy language. The final sphere of policy
transformation examines the policy context.

This study has been organized into three parts. Part One - Chapters One and
Two - present the research design and theoretical framework. Part Two - Chapters
Three, Four and Five - present the empirical data framed‘ within three spheres of policy
transformation. Part Three - Chapters Six and Seven - discuss child care and
unemployment insurance policy outcomes and how those outcomes either met or
clashed with the policy goals of NAC and NWCI. This section also presents two

detailed case studies in policy transformation.
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Part One: Research Design & Theoretical Framework
Chapter One

Research Design: Hypothesis. Concept Definition and Methodology

Hypothesis

As both a strategy for change and a body of theory, feminist politics has
confronted degendered conceptions of political institutions often associated with
conventional neo-institutional approaches to policy analysis. By arguing that government
agencies are containers and propagators of gendered social relations, and hence, policy
outcomes that flow from institutions have differential impacts on policy recipients,
feminist scholarship has built a convincing case that institutions matter differently for
women. This literature puts forward two findings: first, that public policy outcomes are
gendered, and second, that institutions within the bureaucracy are a key locus of this
gendering.’

What is not so clear are the actual factors and processes that account for this
gendering. This study intends to fill this gap by: 1) emphasising policy development
rather than policy outcomes and 2) by providing a systematic analysis of specific
“gendering processes” in a comparative study of two policy sectors in Canada and
Ireland. To do so, two key questions form the basis of this thesis: What factors
contribute to the gendering of policy outcomes? How are the institutions and
organizations within government implicated in this gendering?

In order to analyse and capture the factors that have a hand in shaping policy
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developments that have differential impacts on women, this study employs a theoretical
framework that is sensitive to the role of institutions, not only as mediators of politics,
but as gendered organizations. With that in mind, this study merges the theoretics of
historical neo-institutionalism with feminist political economy into a framework I term
feminist-institutionalism. A feminist-institutional approach provides a set of ideas and
assumptions to analyse gendered policy outcomes by linking neo-institutionalism’s focus
on governmental organizations with feminism’s emphasis on transformational politics.
This framework will be applied to argue that policy institutions (as mediatdrs and
containers of gendered social relations) redefine feminist policy goals articulated by
women’s organizations into gendered policy outcomes that often undermine the original

intent of those policy goals. This process of redefinition is called policy transformation.

Concept Definition

In the early stages of this research, it was expected that the factors influencing the
redefinition and transformation of NAC’s and NWCI’s policy goals in child care and
unemployment insurance hinged on one basic premise: that policy preferences
articulated to government by groups in civil society were not simply translated through a
set of “neutral” state-based institutions and organizations, but were altered by those
institutions. One of the important and interesting findings of this research, however, is
that the transformation of NAC’s and NWCI’s policy goals, during the time frame of this
study, was far more complex.

NAC and NWCI approached policy makers with their policy goals that were often
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in opposition to successive political agendas. This meant attempting to convince,
persuade and sometimes confront government decision makers who, by the very structure
of government-society relations, held positions of authority “above” NAC and NWCI
since they are situated outside of the formal, governmental policy development process.
NAC and NWCI also had to struggle with government authorities over the meaning of
women’s equality (practices and ideas to achieve that goal) and how that ultimate goal
related to their child care and unemployment insurance policy goals.

This study also revealed that the transformation of NAC’s and NWCI’s policy
demands extended well beyond the “desk” where child care and unemployment insurance
policy was conceived and developed within the bureaucratic setting.  Although
institutions at the macro-level, such federal or unitary forms of governance, and meso-
level organizations within the welfare state were important, policy transformation was
also often about the set of ideas underpinning public policies, and how those ideas were
translated into the language of the policy either by way of terms or categories. These
ideas provided a window into the policy language which shaped the definition of the
policy problem, the interests of government and eventual policy outcomes. This was an
interesting component of policy transformation since it demonstrated how NAC’s and
NWCT’s policy ideas clashed with the policy ideas of government authorities thereby
impeding their acceptance and interjection into policy outcomes.

Policy transformation was also as much about what did not happen as what did.
That is, policy transformation was also about the way in which policy institutions and

bureaucratic practices circumscribed and sometimes prohibited NAC’s and NWCI’s



21
efforts to articulate their policy goals. It was significant, for instance, as to what kind of
access NAC and NWCI had to advance their policy goals to policy authorities. Limited
access and passive participation, or sometimes no access at all, erected a formidable
barrier to NAC’s and NWCI’s opportunity to reach government authorities in their
attempts to influence policy debates. As well, these barriers were not necessarily
institutional. Once invited into the policy process, both NAC and NWCI had to compete
with policy agendas advanced by other social groups, such as poverty groups or other
“equality” seeking groups. Policy goals articulated by NAC and NWCI, then, were often
transformed - that is, redefined, ignored or blocked.

Finally, NAC and NWCI did not stand outside of the transformation processes,
nor did they remain entirely neutral players. Rather, at different junctures and time
periods, both of these organizations took an active role in the transformation of their own
policy goals in order to meet policy ideas/goals as articulated by government, or to be
conducive to a shifting policy environment. This meant that NAC and NWCI had at
times re-evaluated and redefined their own policy demands in response to the prevailing
policy environment.

In light of this study, policy transformation is defined as a process wherein:
...policy goals articulated to government by groups within civil society are either
ignored or redefined being transformed into policy outcomes which often
undermine or change those original policy goals.

This study identified three spheres of policy transformation to encapsulate the
factors that structured and influenced the transformation of NAC’s and NWCT’s policy

goals in the areas of child care and unemployment insurance. Distinguishing three
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spheres of transformation provided the author with a way to systematically detangle the
complex processes of policy transformation in order to determine key aspects. Moreover,
it was an effective heuristic device to discern and understand the policy goals articulated
to government by NAC and NWCI, where those policy goals were advocated within
government and how the policy context influenced NAC’s and NWCI’s policy advocacy

efforts.

Sphere One

The first component of policy transformation involved capturing a sense of who
NAC and NWCI were as women'’s organizations and what kind of policy goals they
articulated to their respective government authorities. And in many ways, studying
policy transformation begins with understanding the policy goals being articulated to
government. Over the course of the time frame under study, even when confronted with
seemingly insurmountable challenges, NAC and NWCI continued to press governments
for policy redress. By devising and countering women’s structural discrimination and the
gendered outcomes of public policies, these organizations often came in direct contact
with the government officials and organizations within the administrative structure. To
understand NAC and NWCI, and to evaluate their relationship with government, this
sphere of policy transformation, analysed in Chapter Three, studied each organization’s
policy goals in child care and unemployment insurance, the organizational development,
the feminist principles that underpinned the organization and the factors that influenced

their engagement with policy advocacy.
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Sphere Two
In Chapter Four, the second sphere of policy transformation, we analysed four
policy events in order to investigate the impact of the institutional setting on the
transformation of NAC’s and NWCI’s policy goals. In this study, the term “institution”
was conceptualized as:

...configurations or networks of organizational capabilities (assemblies of
personal, material, symbolic, and informational resources available for collective
action) that are deployed according to rules and norms that structure individual
participation, govern appropriate behaviour, and limit the range of acceptable
outcomes.

For clarity, the concept of “institutions” was used interchangeably with “organizations” in
order to make analytical distinctions between that type of entity from macro-political
institutions such as federalism in Canada, or the unitary political system in Ireland and
supra-national institutions such as the European Union. Policy institutions analysed
included organizations within the bureaucracy, such as lead ministries directly
responsible for the policy area, as well as the role and influence of women’s policy
agencies directed by government to advance the status of women. All of these

organizations were analysed with respect to their role as access points for NAC and

NWCI to advocate their goals, and as potential policy entrepreneurs for NAC and NWCL

Sphere Three
The third sphere of policy transformation is the policy context, or the broad
backdrop to policy making. In this sphere, we investigated how a particular regime of

gender relations set in place certain policy legacies which influenced the policy terrain
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regarding NAC’s and NWCI’s success in realizing their policy goals. We also analysed
the consequences of different interest representation systems and macro-political
institutions such as federalism in Canada and social partnership in Ireland. The chapter
finishes with an investigation as to how the language and associated ideas of neo-

liberalism shaped policy developments. The policy context is analysed in Chapter Five.

Methodology: Policy Areas, Comparative Method and Research Approach

This study seeks to explain the factors that contributed to the transformation of
feminist policy demands into gendered policy outcomes that potentially undermined
particular policy goals as articulated by NAC and NWCI. Here, gender is defined
following Joan W. Scott’s two propositions: that “gender is a constitutive element of
social relationships based on perceived differences between the sexes, and gender is a
primary way of signifying relationships of power”.> To say that an “outcome” is
gendered means that “...advantage and disadvantage, exploitation and control, action and
emotion, meaning and identity, are patterned through and in terms of a distinction
between male and female, masculine and feminine”.* These differential impacts,
however, are not always transparent.

This study’s dependent variables, that is sets of gendered policy outcomes in child
care and unemployment insurance from 1972 to 1996, are the starting point for this study.
Tracing back from that point, these gendered policy outcomes were used to discern the

factors that comprise policy transformation. These factors of policy transformation were

then comparatively analysed in the jurisdictions of Canada and the Republic of Ireland,



both parliamentary liberal democracies. This study focuses on the role of the central
governments, since it is to that level of government both NAC and NWCI directed their
attention.

This section briefly introduces the policy areas under analysis. This is followed
by a discussion on methodology and data collection, which includes justifications for
selection of the temporal period, the policy sectors, as well as the countries and the
women’s organizations analysed in this study.

a) Policy Areas
Child Care - Canada:

The constitutional authority for the regulation and development of child care
policy in Canada rests with the provincial governments under Section 92 and 93 of The
Constitution Act, 1867. Therefore, the main method in which the federal government
intervened in child care was through the use of the federal spending power. Two aspects
of this spending power stood out. First, in 1971 the federal government introduced the
Child Care Expense Deduction, a provision of the /ncome Tax Act, allowing families with
children to deduct some of their work-related child care expenses.’

Second, the federal government also made funding available to provinces via the
Canada Assistance Plan (CAP) introduced in 1966 as Canada’s premiere social welfare
legislation. CAP enabled the federal government to cost-share with the provinces social
assistance programs and funding of social and welfare services, some of which was spent
by provinces on child care. CAP was intended to achieve a number of objectives: 1)

consolidate a patchwork of welfare services and shift the pfovision of financial assistance



26
from “cause of need to presence of need” regardless of the cause - considered to be a
major advance in Canadian social policy; 2) provide an infusion of federal funds to help
build and maintain a social safety net; and 3) introduce national standards, which
included: requirement of a needs test to determine eligibility for financial assistance; the
prohibition of a minimum residency period for eligibility; and the assurance of due
process via a required appeals system.®

Child care was not one of the stipulated cost-sharing programs under CAP.
However, since funding for child care became administered under the CAP system by the
provinces, child care services developed within a welfare system with funding available
only for “needy or potentially needy families”.” This welfare-oriented approach to child
care meant that child care was developed as an income security measure to alleviate
poverty, rather than for the purposes of building a child care system (i.e., more child care
spaces) or for the purposes of developing a national child care policy.

CAP stipulated certain conditions be met, but did nothing to compel provinces to
introduce particular social programs. Nor could the federal government impose
sanctions if provinces did not comply, beyond withdrawal of funds. This limitation on
federal intervention fell in line with a Supreme Court decision stipulating that the “federal
spending power can be exercised so long as it is not in substance legislation on a
provincial matter”.! Since CAP was intended to be an “open-ended” arrangement
between the federal and provincial governments, the program did not stipulate maximum

levels of participation by the provinces and territories. Once CAP funding was received

by the province or territory, spending on child care was pléced where the provinces
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wished to do so (e.g., subsidies, tax credits), or not provided at all. Federal spending
through CAP was further tightened in 1990 when the federal government began to limit
this cost-sharing arrangement by restricting Ontario, Alberta and British Columbiatoa 5
percent annual increase for five years.” As discussed in Case Study #1, the 1995 budget
announced the end of the CAP, to be replaced by the Canada Health and Social Transfer
(CHST).

The child care literature in Canada highlights the need to define what is actually
meant by the term “child care™.’® In this study, child care referred to those services
designed to care for children, under the age of 12 years, either outside of their immediate
homes and/or regular school hours including care provided within the “parental” home.
Given that definition, child care services were vast, including arrangements such as
informal, casual child minding or babysitting, regulated in-home family day care (home
day care) or non-regulated family day care, day care centres, play groups, half-day
nursery schools and/or preschools which care for pre-school children. Income security
programs, such as the child tax benefit, were not directly analysed in this study since
programs such as these are often thought of as being part of an array of programs targeted
towards eradicating poverty rather than providing child care. Income tax deductions for
child care expenses were also not directly analysed in this study, but were considered as
part of the federal government’s intervention in this policy sector. Maternity and/or
parental leave provisions were explicitly not included in this study, although these
schemes are sometimes considered part and parcel of a comprehensive child care system.

It was also beyond the scope of this study to analyse progréms designed to meet the
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special needs and circumstances of disabled children, the children of immigrant families,

children at risk or services provided to aboriginal or first nations communities.

Child Care - Ireland:

As with the Canadian case, this study did not analyse income security programs
for children, such as Ireland’s universal child benefit. This study also did not include
maternity benefits, nor did it analyse child care services offered to immigrant families or
travellers. In the Irish case, the term “child care” has been used to refer to two quite
distinct types of “care” for children. One type of care provided a range of protective
services for vulnerable and “children at risk” up to the age of eighteen. This study,
however, was interested in the other type of child care - that is, the care of young children
up to the age of ten in a variety of settings, either in a family or other private home
(sometimes referred to as childminding), in a playgroup or in a nursery/creche.'’ As
noted in the Introduction to this study, Ireland has one of the lowest levels of publicly-
funded child care services of European Union member countries. As well, Ireland is the
only country in the EU that does not have specific legislation dealing with the regulation
of pre-school child care services.'> Consequently, it has often very difficult for child care
advocates to compile reliable data on the number of children attending early childhood

services, or to get a sense of the actual need for child care."

Unemployment Insurance - Canada:

Income support in the form of unemployment insurance was a far more complex
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policy field than child care given its significance to the development of the modern
welfare state and its integration with the economy and labour market policy. Indeed, the
provision of some form of income security for workers during “unproductive” times, is a
hallmark of the modem, post-war capitalist state. As Leslie Pal stated in his seminal
work on Canadian Ul policy, the unemployment insurance system is one of the “best
expressions” of the welfare state - a policy and program that along with other major
social policies such as health and retirement, came to distinguish this entity from its Poor
Law-based predecessor."*

Although programs vary across nations, compensation for unemployment, rather
than the prevention of unemployment, was the dominant approach in both Canada and
Ireland.”” Moreover, in Canada and Ireland, the unemployment insurance system had in
common three broad sets of goals: to assist the unemployed worker in the alleviation of
poverty during times of unemployment, to improve the availability and mobility of the
labour pool, and achieve goals of economic stability.'®

Once a provincial responsibility, a constitutional amendment in 1940 gave the
federal government exclusive jurisdiction to develop and administer the unemployment
insurance system. A contributory insurance scheme was established between employers,
employees and the government covering approximately 42 per cent of the work force."

In 1971, the unemployment insurance (UI) program was expanded to include
nearly all workers in the waged labour force, up to 96 per cent compared to the previous
80 per cent. Eligibility requirements were relaxed, benefit rates were increased from an

average of 43 per cent of insurable earnings to 66.6 per cent, and new benefits were
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introduced such as sickness, retirement and maternity.'®

Unemployment Benefit/Assistance - Ireland:

In Ireland, there are three basic types of income maintenance: Contributory social
insurance benefits funded by employees, employers and government. Unemployment
benefit falls within this category. Unemployment assistance is part of the social
assistance stream which is means tested and wholly funded by the state. The last is the
universal children’s allowances (later child benefits) also financed by government. This
triad of income security programs are typically referred to as the “social welfare system”.
The National Insurance Act, 1911 established a contributory social insurance scheme
providing short-term unemployment benefits. Widespread and perennial unemployment
during the 1930s led to the introduction of a means tested, non-contributory assistance
scheme for those who had exhausted their unemployment benefits.” Social assistance
programs were designed to ensure a minimum subsistence income for claimants. The
means test normally took account of income earned by the claimant or income available,
either by way of capital assets, the earnings and assets of a spouse or cohabitee, or in
some cases, the earnings of the claimant’s parents. Employment under a contract was
not taken into account in the determination of eligibility of unemployment assistance. As
in Canada, claimants seeking unemployment benefits in Ireland have had to satisfy three
broad requirements: be physically able, willing and available to work.”

b) Comparative Method

It has been remarked that comparative knowledgé “provides the key to
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understanding, explaining and interpreting”.”' In order to appreciate and identify why
and how policy goals were transformed, and the rich array of reasons that may account
for similarities and differences, this study employed a comparative method to emphasize
“...the reasons for, and consequences of, policy activities in context” in order to expand
potential explanations and develop generalizations about policy transformation.”

This study was comparative along four dimensions - time, country, policy sector
and organization. The first dimension of comparison was across time. The time frame
of this study, 1972 to 1996, lent itself well to a comparative study of policy
transformation since it was during this period that NAC and NWCI were established and
developed as organizations. This twenty-four year period also provided this study with
an opportunity to analyse policy sectors that had undergone different kinds of policy
change, sometimes due to changes in government or due to shifts in the socio-political
environment. Readers will note, however, that some of the analysis extends beyond
1996. The author included policy developments and events beyond the official temporal
period given their extraordinary effect on policy outcomes in the area of unemployment
insurance in Canada and child care policy developments in the Irish context.

The second dimension of comparison is this study’s cross-country analysis. Both
Canada and Ireland are liberal-democracies with pluralistic political cultures and
competitive political party systems. During the time frame of this study, the Liberal
Party of Canada and the Progressive Conservative Party of Canada formed governments

at different times. In Ireland, Fianna Fail and Fine Gael formed governments at various

times.” Canada and Ireland are often categorized as welfare states with integrated social
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safety nets.* But our understanding of differences and similarities between the welfare
states of Canada and I[reland has been severely restricted given a paucity in the
comparative literature using Ireland as a case study - and an even larger dearth of
comparative research analysing similarities and differences in public policies in Canada
and Ireland. This may be partly explained by the hesitation of some analysts to select
Ireland as a case for study, given debates about where to place Ireland within the
European scheme, and more generally, in welfare state typologies. Michel Peillon, for
example, pondered whether it was best to categorize Ireland as an advanced capitalist
system, along with other European nations such as Britain, Germany and France, or as a
peripheral/semi-peripheral country, in league with Greece, Italy, Portugal and Spain,
since Ireland had neither institutionalized, or industrialized, like other European systems,
nor had it developed stable corporatist systems such as other small European economies.
Peillon eventually argued, that despite Ireland’s low level of capitalist industrialization,
prior to economic turnaround in the mid-1990s, Ireland had nonetheless acquired
institutions and features of advanced capitalist countries, and therefore is best thought of
as representing a model of European capitalism.” Aside from the similarities between
Canada and Ireland, why are these two countries good candidates for an exploration of
policy transformation? Part of the reasoning has to do with the third comparative
dimension of this study - the policy sectors.

From an institutional perspective, the two policies analysed - child care and
unemployment insurance - provided a rich array of formal macro-political institutions -

which are different in Canada and Ireland - to account for policy transformation. In
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Canada, unemployment insurance was a federal responsibility, while child care fell under
provincial jurisdiction. In Ireland, both of these policy sectors had been developed within
unitary decision-making structures. This fundamental difference in institutional
configurations was one of the key justifications for selecting Canada and Ireland. This
thesis has attempted to discern, for instance, how and why policy transformation is
facilitated or constrained in either type of institutional setting. Key policy questions in
this regard evolved around whether centralized or decentralized political systems made
the policy process more or less permeable to feminist policy aspirations as a set of non-
institutionalized ideas. This study also considered whether parliamentary systems built
on the Westminster tradition provided institutional actors with a strong base, by way of
cabinet-centred government, upon which to pursue policy goals relatively independent of
socially articulated policy demands.

Two additional institutional dimensions were key in the selection of Ireland, in
comparison to Canada, for this study. First, Ireland’s membership in the EU meant that
the presence of a set of supra-national institutions influenced policy developments in
Ireland at the domestic level, while also providing NWCI with an European network of
women’s policy advocates as potential allies. Second, social partnering at the national
level, bringing together key actors in the economy such as government, unions,
employers and farmers, put in place a set of institutions and a corporatist interest
representation system of policy making unlike Canada’s pluralistic system. Ireland’s
commitment to social partnership”® added a very interesting institutional and political

context, and potential explanatory factor to account for differences and variations in how
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NAC and NWCI related to government and the ways in which their policy goals were
articulated to policy authorities. Social partnership was formally exercised through
membership on the National Economic and Social Council (NESC) - one of the most
important policy making institutions in the Irish political system, outside of cabinet.
Indeed, NESC documents and strategies generally became government policy and/or
were parlayed into national agreements between the social partners.”’ Specifically, the
NESC was established in June 1973 to:

...provide a forum for discussion of the principles relating to the efficient

development of the national economy and the achievement of social

justice, and to advice the Government, through the Minister of Finance,

on their application.”®

This study also selected Canada and Ireland, not only because they offered
interesting differences between institutional structures and associated administrative
systems as outlined above, but also because they are countries with divergent socio-
cultural realities, particularly in relation to the translation of feminist policy goals. As
noted above, NAC and NWCI were formed in Canada and Ireland to represent and
“speak” on behalf of the many women in their respective countries. Although these
organizations were established for many of the same reasons, their influence and role in
policy development took two different paths, in part because women in Ireland had not
made some of the gains that women in Canada had achieved by the early 1970s. As
discussed further in Chapter Five, women in Ireland were living under a gender regime
far different from the gender regime women lived under in Canada. With that in mind,

there is something particularly interesting, then, in comparatively analysing policy

transformation of women’s or feminist policy goals between Canada and Ireland.
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Two policy sectors were also investigated to highlight unique features of policy
transformation between two divergent policy areas. To account for how institutions
influenced the transformation of feminist policy goals, two diverse policy sectors were
selected for this study for two methodological reasons. First, these two sectors allowed
this study to distinguish the influence of policy-specific factors, at the sectoral level, from
macro-political institutional factors in the process of policy transformation.

Two distinct policy sectors were also selected because they are representative of
two gender sub-systems - child care, 1s squarely located in the “feminine” care giving
policy sphere, often described as a women’s policy issue, and unemployment insurance is
largely rooted in the “masculine” sphere of paid work, often described as an economic
and therefore “serious” policy issue.”” Specific components of these gender sub-systems
include how women are viewed or categorized as policy recipients (e.g., as mothers,
workers or taxpayers) and relatedly, the set of ideas underpinning the policy (e.g., to
facilitate paid employment or to maintain a household).

Child care and unemployment insurance were also selected for analysis because
they have been long-standing policy issues for NAC and NWCI. Child care has been of
utmost importance since access to affordable, quality child care has been identified by
women as one 6f the central measures to promote their economic independence and
equality. Unemployment insurance has also been a key policy concern for NAC and
NWCI. First, unemployment insurance policy was developed at a time when women
were considered “dependents” of husbands. The legacy of dependency, albeit in

differing degrees, has been structured into the unemployment insurance system in Canada
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and Ireland, particularly through eligibility rules, that have differential impacts on men
and women. Second, access to income security through unemployment insurance
benefits also secures a measure of economic independence for women.

For analysis of the transformation of feminist policy goals then, child care and
unemployment insurance offer similar and divergent policy concerns for NAC and
NWCI. Moreover, since the unemployment insurance policy sector has considerable
history behind it, while child care policy issues that have been advocated by NAC and
NWCI over a sustained period of time, these two sectors have also provided this study
with an opportunity to track shifts or critical junctures in the policy transformation
process.

The final comparative dimension included assessing differences and similarities
between the two organizations in this study, the National Action Committee on the Status
of Women in Canada and the National Women’s Council in Ireland. Feminist policy
goals were conceptualized in this study as public policy ideas and strategies devised to
improve and promote women’s socio-economic status. To be feminist policy goals,
these policy prescriptions had to be articulated, lobbied and defended by identifiable
society-based organizations that legitimately represented the progressive women’s
movement to government authorities.*

In this study, feminist policy aspirations in the sectors of child care and
unemployment insurance were represented and articulated in Canada by the National
Action Committee on the Status of Women (NAC) and in Ireland by the National

Women'’s Council of Ireland (NWCI).
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NAC and NWCI were selected for this study due to their shared and divergent
characteristics.  First, both NAC and NWCI were national, broad-based umbrella groups
representing a vast array of women and women’s issues to the central government in their
respective countries. Each of these organizations has also been active at the
international, non-governmental level, participating in United Nation’s World
Conferences on Women on behalf of their countries. Moreover, NAC and NWCI have
built their organizations and strategies for representation and change upon feminist
principles, albeit from slightly different perspectives. As well, over the course of each
organization’s development, NAC and NWCT have been viewed by governmental
officials, although not to the same degree, as the “official voice” of women.

Both NAC and NWCI employed similar policy advocacy techniques and
approached government decision-makers with their policy preferences. Both NAC and
NWCI met with representatives in government who were potentially sympathetic to their
demands and therefore an advocate of the organization. As national organizations
lobbying on behalf of a broad range of women’s groups, NAC and NWCI, also met with
other key ministers and political authorities such as finance, took advantage of public
hearings by presenting briefs to parliamentary committees and task forces, and publicly
responded, by way of media releases, to government action or inaction on various policy
issues.

Beyond line departments within the administrative structure, both NAC and
NWCI had the opportunity to articulate their policy preferences to women’s policy

agencies within the bureaucratic apparatus. These women’s policy agencies, mandated
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by government to advance women’s equality, provided NAC and NWCI with a potential
“ready” institutional entrance, and arguably, a cohort of “femocrats” to consult and
streamline their policy preferences into the decision-making and policy development
processes in government.”!

A final shared characteristic was that for NAC and NWCI, child care and
unemployment insurance system were both personal and political issues for women.
NAC and NWCI long viewed access to comprehensive and affordable child care services
and income security provided through equitéble unemployment insurance schemes, that
attend to women’s relationship to the paid labour market, paramount in addressing the
realities of many women’s lives. And because governments in both countries had a
particular interest in regulating the economy and labour market policies, not to mention
the financial resources to facilitate funding social policy, these issues were at the
forefront of both NAC’s and NWCI’s lobbying efforts.

There were, however, interesting and important differences between NAC and
NWCI. First, unlike NAC, NWCI actively engaged in networking at the supranational
level, sometimes through the European Women’s Lobby. NWCI also advocated their
policy goals through other pertinent European Union bodies such as the Network on
Childcare. Second, although both organizations were iniﬁally liberal-feminist in
orientation, the feminist philosophy underpinning NAC and NWCI eventually differed,
with NAC becoming more radical in the 1980s. Over the course of the organization’s
development, then, NWCI willingly engaged with government authorities, participating

on various government agencies and committees, whereas NAC struggled to maintain its
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autonomy as a “Parliament of Women”. Finally, and perhaps most obviously, NAC and
NWCI were organizations that were created, developed and influenced by their respective
country’s socio-cultural history and political dynamic.

¢) Research Approach

This study relied upon qualitative analysis given the ability of this approach to
“...understand a particular social situation, event, role, group or interaction”, and to focus
the study on the “...process that is occurring as well as the product or outcome...”.”> Data
collection methods included elite interviewing using semi-structured, open-ended
questions and detailed document analyses. In order to access some original documents,
and to undertake archival research, the author collected data from several field research
trips to Ottawa, Canada, the location of the federal government, as well as two field
research trips to Dublin, Ireland. The first trip to Ireland took place from February to
May 1998, the second in July 1999.

A qualitative research approach was well suited to understanding policy
transformation since it was a way to map out and assess decision making processes as
well as the ideas and meaning behind public policies. This approach also allowed the
author to interpret the evolving nature of events surrounding policy transformation, assess
how events affected policy, and to capture changes over time in order to discern why and
how history mattered.” Moreover, this research approach allowed the author to
determine the multitude of individuals and groups involved in child care and
unemployment insurance policy debates, assess the type of relationships between those

actors, and appraise the implications of differences between their policy perspectives.
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The strength of a qualitative approach was that it provided the author with a way
to gauge, understand and assess motivations, ideas and contestations - in essence the
dynamics and politics of public policy making. It was an approach that allowed the
author to explore the characteristics of language and meaning behind texts to reveal the
complexities of public policy and policy transformation. And, perhaps even most
importantly, a qualitative research approach allowed the author to interrogate public
policy making from a gendered perspective.

As for data collection, detailed document analyses of original sources, such as
government documents, legislative debates, internal organization documents (e.g.,
newsletters, memorandums, annual reports), media reports and secondary sources (e.g.,
published research and autobiographies) were undertaken. This approach and analysis
was useful to: a) identify key actors; b) discern and compare the language framing the
policy; and c¢) to identify the form and substance of what was said by organizational
actors either in government or in NAC and NWCI.

Elite interviewing was helpful to the author to: a) fill in missing information not
available through published research and primary sources such as government and other
organizational documents; b) to verify and explain information and data documented in
primary and secondary sources; and c) to gauge and assess the “institutional memory” of
individuals or groups closely connected to the topic under study.

Individuals interviewed were identified as key members of various organizations.
These organizations included NAC and NWCI and key organizations and departments

within government which included Human Resources Devélopment Canada and Status of
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Women Canada and the Department of Social Welfare and the National Economic and
Social Council in Ireland. Other individuals interviewed were recommended to the
researcher by the initial set of interviewees. Each interviewee was asked a series of
open-ended questions. A list of organizations contacted and interviewees, as well as a
sample list of questions, are provided in Appendices 1 and 2.

While collecting data for this study, the author was presented with a number of
challenges. First, given the kinds of struggles that groups such as NAC and NWCI often
confront (i.e., financial instability, spending constraints, high staff turnover and the lack
of resources to ensure the maintenance of archival material), the author had some
difficulty in obtaining internal documents, which were sometimes unavailable or lost.
Moreover, the author had some difficulty locating key informants for interview since
these individuals had long departed the organization.

Second, some members of bureaucratic organizations (i.e., government
departments) and certain members of NAC and NWCI, particularly notable in the Irish
context, were not forthcoming with respect to being available for interview. The author
speculates that this may have been because the questions asked, and the topic of the
research, may have been interpreted as investigating the success or failure of the
organization and therefore were viewed as uninvited scrutiny. On the other hand, this
situation may simply have been a reflection of the rather formal and closed nature of the

Irish bureaucracy.
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Conclusion
The task of this research was to determine and analyse the factors that contributed

to the redefinition and transformation of feminist policy goals into policy outcomes. This
study specifically analysed policy goals developed and articulated by NAC and NWCI in
the sectors of child care and unemployment insurance. The research was designed to
study sets of gendered policy outcomes as the starting point, traced backwards to
determine the “redefinition/transformation” processes. This research analysed the
dynamics of policy transformation as it played out at the central level of government in

Canada and Ireland.
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Chapter Two

Theoretical Framework: Neo-Institutionalism Through a Feminist Lens

Since the 1980s, the role and influence of institutions, as a key unit of analysis,
have taken pride of place in public policy studies. Yet, it is often remarked that the
discipline of political science is, and always has been, about the study of institutions.'
Prevalent during the first half of the 20th century, the study of institutions was
preoccupied with detailed administrative and constitutional analyses which were
generally descriptive, atheoretical and of little comparative value.” In reaction, the
behavioural revolution, which had its birth in the late 1950s within the American political
science community, rejected this type of analysis, arguing that in order to understand
political behaviour, one had to look beyond formal and legalistic institutions to informal
distributions of power.” Theoretically underpinned by methodological individualism, the
behavioural revolution understood political outcomes to be the result of the aggregation
of individual action, the policies of which were best understood as the “outcome of a
game-like contest in which power-seeking individuals, or institutions acting like
individuals, compete for resources...”.*

Since the behavioural paradigm either viewed institutions narrowly or discounted
them altogether, many policy analysts pointed to the inadequacies of behavioural
approaches to political analysis. Michael Atkinson and William Coleman have argued,

for example, that the “rational choice” underpinning of non-institutional approaches

rested upon a restrictive set of questions revolving around efficiency and the availability
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of resource endowments which asked nothing about what values political actors held and
how they came to acquire those values.” Others pointed to the comparative deficit of
behaviouralism since it “obscured the intermediate institutions that structure politics in
different countries”.®

In 1984, March and Olsen declared that a “neo- institutionalism” had emerged,
calling for a distinctive theory that was attentive to the role of institutions and the
organization of political life.” Neo-institutionalism rejected behaviouralism’s focus on
“politics” as standing outside of the institutional setting where the privately-held choices
and preferences of individual actors were formed independent of institutional influence.
Neo-institutionalists argued for an autonomous role for political institutions as “political
actors” in their own right. These institutions were to be perceived, not as “inert artifacts”,
but as “significant human creations” that structure interaction, define norms of behaviour
and set-out the parameters and rules for appropriate courses of action or inaction.®

In the policy literature, two predominant strands of neo-institutional thought
emerged - rational choice and historical institutionalism.” The rational choice school
generally conceptualizes institutions as procedural rules and informal norms and
conventions of behaviour which constrain human interaction.'” Although the rational
choice persi)ective accepts the notion that institutions restrain individual behaviour,
preference formation begins and ends with the individual. From this standpoint,
preference formation is considered to be exogenous to organizational context. The
historical institutionalist school, however, views individual preference formation as

“problematic” by emphasizing how institutions not only set the rules of the game, but
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also structure and shape ideas and interests, consensus and conflict - in essence, political
struggles are mediated by the organizational setting.!’ These institutional factors are
relevant, Peter Hall argues, because they play two fundamental roles: first, the
organization of policy-making affects the degree and type of power that any one set of
actors has in policy outcomes; and second, organizational position within the institutional
setting influences an actor’s conception and definition of their own interest.”” In this
regard, then, institutions not only situate the policy hierarchy, they also have
transformative power. Moreover, the historical-institutional approach has been sensitive
to the recognition that domestic political institutions must be analysed and understood as
part of broader social, economic and political contexts."

A feminist critique of the basic underlying tenets of rational choice
institutionalism reveals two interrelated assumptions: a universal conception of the
individual and a separation between the private and public. That is to say, as with other
liberal theories, rational choice institutionalism is underpinned by an abstract, universal
conception of the “individual” which conceals that it is men and women who comprise
and interact in organizations and are the recipients of public policies. As Carole Pateman
put it:

In order for the individual to appear in liberal theory as a universal figure, who

represents anyone and everyone, the individual must be disembodied. That is to

say, a natural fact of human existence, that humankind has two bodies, female
and male, must be disregarded."

Pateman furthers her argument adding that these conceptions of the universal individual

emerge from liberal social contract theory which is based on the notion that civil society
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is the result of a contract wherein inhabitants of “the state of nature” substitute natural
freedom for an equitable form of freedom which is protected by state apparatuses.”” This
premise hinges on the notion that conventional social contract theory only tells half of the
story for it is silent about the consequences of the sexual contract. That is, although
freedom underpins the social contract, underpinning the sexual contract is a story of
subjection which “tells how a specifically modern form of patriarchy is established”.'®
Civil society is uncovered as a patriarchal'’ social order which separates public space
from private space with sexual relations synthesized as “domestic” and “nonpolitical”.
Within the exigencies of the sexual division of labour, paid employment becomes the key
to the legitimation of citizen and citizenship in the capacity of worker/male breadwinner
with an economically dependent wife caring for his and their children’s needs. Women
are not incorporated into society as individuals-workers-citizens as men are, but as
members of the family in “social exile” from civil society and the public sphere.'®

A feminist critique of rational choice institutionalism is significant for two
reasons. First, a focus on liberal conceptions of the “individual” negates a theoretical
analysis of women as a social collective. The consequences of this problem is that it
becomes impossible to “conceptualize oppression as a systematic, structured, institutional
process”, thereby ignoring women’s particular relationship to the state and the way in
which the state perpetuates women’s oppression. "

Second, the division of labour is significant since it has evolved into a pervasive
ideology “so universal, so ubiquitous it appears as ‘natural’ and hence becomes

invisible”.®® This division of labour has demarcated publié and private spheres rendering
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invisible women’s presence in the private domain of the family, which includes, but is
not limited to, the domestic work they perform in the household or the care they provide
to dependent children or aging parents, having spillover effects in the kinds of work
women take up, usually as low-waged, flexible labour in the paid labour force.”’ The
public-private dichotomy, the invisibility of women and the concomitant devaluation of
their work have profound policy consequences. Issues of importance to women, for
example, are often not taken to be pressing, since “women’s caring” is not conceptualized
as economically productive and therefore not requiring the attention of key policy
makers. Moreover, when policy issues that matter to women do reach the political
agenda, they are handled by government officials with caution, or avoided altogether,
since “private” issues are often deemed an inappropriate use of public resources or
government intervention. The demarcation between public and private space, however, is
contested. The terrain of public and private space shifts often in reaction to women’s
mobilization, changes in government policy or due to the struggles of other groups in
society. The sexual contract, and the public-private divide have history behind them, and
are embedded in social and cultural institutions, and in formal political institutions.
Unlike rational choice institutionalism, historical-institutionalism offers an
approach to policy analysis that attends to the consequences of history and the ways in
which institutions mediate politics. As Sven Steinmo and Kathleen Thelen point out,
historical institutionalism does not rest on the assumption that institutions are the “sole
cause” of political outcomes. Indeed, it is a perspective that accounts for the “...broad

political forces that animate various theories of politics”, such as class or gender
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structures.” Historical institutionalism, then, is an approach that has been highly
productive in reminding the analyst that institutions are embedded in a particular political
environment. Historical institutionalism has also useful in highlighting how past choices
often hinder future policy and program reforms or institutional change.*® Path
dependencies, as they are often characterized, are of particular interest to groups within
civil society who challenge state action or inaction or desire changes to current public
policies or the development of new policies. Policy and institutional inertia pose a
formidable challenge for women’s groups, who not only desire policy reform, but also
wish to contribute to a rewriting of history that counters accepted codes of behaviour to
accept new voices and identities into the policy picture.

An historical-institutional perspective also reminds that, as enduring features of
the political landscape, it 1s remiss to neglect the impact of formal political institutions as
organizers of collective life and dispensers of “authoritative allocations”. Analytically,
historical institutionalism offers a rich and diverse body of research from which to draw.
It is an approach to policy analysis that has built a convincing case that “institutions
matter” in consideration of policy histories, constraints imposed on policy makers,
government effectiveness and policy capacity.”*

How institutions structure and influence policy advocacy and participation in the
policy process by groups in civil society has also been studied and demonstrated by
institutionalists by applying the concepts of policy communities and policy networks.
This literature has been especially fruitful in: 1) highlighting the role of macro-political

institutions such as federalism, parliamentary government, constitutions and class as
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“organizers” of policy development, 2) analysing unique policy developments at the
sectoral level, 3) assessing the effectiveness of interest representation of groups within
civil society in their attempt to influence policy (policy advocacy) and to take part in
policy development (policy participation), and 4) linking policy institutions with the
activities of social actors to map relations between organized interests in civil society and
governmental decision-making bodies.” Linking institutions of the state into their
surroundings has also been amply demonstrated by policy studies that have analysed
“institutions” along side of the role of ideas and interests. These studies have made
important contributions to the policy literature by highlighting that ideas have played a
profound role in the development and evolving agenda of public policy, and that interests
- that is those who benefit from policy and programs and those who “bear the costs”,
provides a much more complete and holistic explanation of the public policy process or

policy outcomes.”

Gendering Institutions

A burgeoning feminist literature in the field of organizational analysis offers
valuable insights into the gendered aspects of institutions. As Joan Acker explains, a
“gendered institution” means that gender is present in the “processes, practices, images
and ideologies, and distributions of power”.”” As Anne Marie Goetz relates, the
“Institutional failure” of public bureaucracies 0 attend to women’s experiences and social
realities, may in part be explained by the traditional “technicist” basis of bureaucratic

organizations. That is, the practices and internal cultures of these organizations rest on
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gender neutral principles of merit and assumptions that “neither the sex of bureaucrats,
nor of policy recipients, makes a difference to the objectives of policy, to the ways
policies are implemented, or to the ways in which the interests of men and women are
institutionalized in public administration”.”® And often the interests of women, Nancy
Fraser would argue, become depoliticized within bureaucratic structures due to “expert
needs talk” or administrative discourses that translate politicized needs into manageable
needs or social services. Once in the administrative surround, for example, women’s
“need” for child care becomes decontextualized from the social and recontextualized
within the bureaucratic confine. As a result, expert redefinitions “reposition” the needs of
the people in question into individual, managed “‘cases” rather than as “members of social
groups or participants in political movements”.” Expert needs talk is often shaped by
“key words” that come to be critical in the definition of social reality and policy
discourses.”

These discourses, or policy language as it is referred to in this study, are enduring.
Theories of bureaucracy would explain this durability by pointing out that policy
developers within the government look to certain terms and categories to maintain the
“objective” formulation and implementation of public policy. By doing so, public
policies apply equally to all potential beneficiaries. In a rational-legal bureaucratic
context, policy language is not assumed to be problematic.

For feminists, however, the objective rational-legal bureaucratic context is highly
problematic. They offer their own explanation, arguing that language, in and of itself,

must be challenged since it is not a “...neutral and transparent means of representing
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reality...rather, language is assumed to codify an androcentric world-view.”' The
feminist project highlights the point that it was men who had control over “naming” and
therefore the institutionalization of “meaning”. Language, then, becomes one expression
of gendered social relations which are conveyed by political and policy institutions,
subsequently framing public policies. Over time, the overt reasons for the sexist and
discriminatory aspects of public policy may have been largely lost. The language and
meaning, however, have persisted often under the guise of a gender-neutral, ostensibly
objective policy language.

In support of the viewpoint that bureaucratic institutions are gendered, Judith
Grant and Peta Tancred have argued that state bureaucratic apparatuses are themselves
implicated in this gendering since the “structural relations of gender inequality are
inscribed in state institutions, policies, and actions”.** To support their position, they rely
on Rianne Mahon’s work and the notion of “unequal structure of representation” which
suggests that specific productive forces are hierarchically structured within the
bureaucracy - that is, class contradictions are “inscribed in the very structure of the
state”. To Grant and Tancred, dual structures of unequal representation ensure that,
within the first structure, women’s voices as a potential counter force, are segregated into
women’s policy agencies, and in the second unequal structure, women’s unequal socio-
economic status is replicated in the “gendered hierarchy” of every department and branch
in government.** That is to say, unequal structures of representation are institutionalized
by the relatively powerless position of women’s policy agencies (e.g., The Canadian

Advisory Council on the Status of Women) and through the relative powerlessness of
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women in all government departments and agencies. This “structure of unequal
representation” is a reflection of the unequal representation of women within society.

But, as noted above, women’s experiences and oppressions have been shaped by
factors that extend beyond the consequences of gendered institutions. In order to fasten
the links between policy institutions and policy language with women’s structural
discrimination, a gendered conception of institutions is merged with the purpose of
feminist-political economy into a feminist-institutional framework. Synthesizing a
historical institutional approach with feminist-political economy is an attempt to
contextualize formal policy institutions into a broader set of economic, political and
social processes and historical contingencies. This produces an integrated approach for
comparative analyses highlighting the intersection between patriarchy and capitalism and
that gender is “always inextricably interlocked with class, race, ethnicity...and whatever
other structural and symbolic systems [that] organize cultures as distinctive”.*’

Feminist political economy also arranges the broad political and economic
landscape to analyse the transformation of feminist policy goals informed by three crucial
assumptions: First, that societies are divided along gender, class, race, ethnicity and other
relations of inequities that structure power hierarchies. Second, the state, household and
the economy - with an emphasis placed on women’s unpaid work within the family and
concomitant sexual division of labour as part of capitalism’s drive for both productive
and reproductive labour power - both structure and maintain these divisions and gender
hierarchies. Third, organizations and policy makers within the state have generally

resisted defending and promoting women’s equality, excepf for brief periods that
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converged with other political forces.”® We now turn to each of these sites:

The State

It is generally acknowledged that all modem welfare states have protected and
advanced women’s equality while also working against their emancipation.’” This
contradictory nature of the welfare state has been well documented. Linda Gordon’s
contribution to organizing a complex breadth of feminist scholarship on the welfare state
distinguishes three research stages: 1) discriminatory theories pointed to how welfare
states reinforced androcentric arrangements; 2) structural theories emphasized how
welfare state policies functioned to economically subordinate women to men; and 3)
women'’s political-activism and influence theories which rejected the idea that women
were passive victims of welfare state policies. Yet, as Julia O’Connor, Ann Shola
Orloff and Sheila Shaver remind us, for women, the state is especially significant since it
has been “...so important in translating the demands of feminist movements and women
citizens...interested in greater gender equality into material social changes and support for
the cultural transformations associated with women’s entry into the public spheres of
work and politics”.”® For at least four reasons, then, the state is important in any analysis
of women’s policy demands since:

* policies, services and benefits of the state incorporate assumptions about
gender roles;

* women are the major consumers of welfare state services, not only for
themselves but for their children and others that are under their care;

* policies and services of the state both produce and actively shape gender
relations in women’s entrance into paid labour, their exit from abusive
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relationships and care to dependent family members;

* the welfare state has the potential to generate resources, alliances and
organizations in women’s struggle for change.*

This list serves as a reminder that not only is the state of essential consideration
when analysing women’s role in society and in the economy, it is also directly implicated
in sustaining women’s inequality. But just how this is achieved differs depending on the

socio-cultural context.

The Household and Family

Heather Jon Maroney and Meg Luxton prompt us to be aware that, the “State...is
neither simply male nor wholly patriarchal, but a terrain where some gains can be made
through struggle...”.*' Yet Vicky Randall also reminds us that all Western welfare states
have taken a particular interest in women’s lives, notably in the: “...powers within
marriage, control of sexuality and fertility, rights and duties as mothers, control of wealth
and income, employment, and education™, many of which have to do with women’s
experiences as “private” individuals. Along with the state’s regulation of women in these
personal aspects of their lives, particular social institutions, such as organized religions
and the family, have constructed gender roles, norms of behaviour and expectations
which are deeply embedded in particular cultural contexts and perpetuated by the
organizations of the state through public policy outcomes. Of paramount importance in
the historical development of gender relations is the family, and/or household, considered
the main economic and social unit predating the development of the modern welfare state.

That is, in pre-industrial revolution societies, there was no clear distinction between
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work and home, public and private.® Traditional patriarchal societies were socially
organized around a patriarch, a male head of the household, who held control over junior
males and all females. With the advent of the industrial revolution and the restructuring
of work and family, it was assumed that the “impersonal forces of the market” would
erode and dismantle patriarchy in the “West”.* The family unit did eventually evolve,
yet patriarchal power relations between men and women, and within society, have been
lasting and resilient. As Jane Ursel argues, as the concentration of patriarchal power
began to erode in the family, the welfare state “was pressured to assume many of the
supportive and regulative functions previously confined to the family” the consequence
of which was a shift from familial to social patriarchy.*

Although women have a long history of engaging in paid labour outside of their
domestic duties, their connection to home and hearth has remained relatively steadfast,
even with the infusion of women into the paid labour force, in large numbers, in the late
20th century. Women, as well as policy makers, however, had to then begin to deal with
the contradictions associated with women attempting to balance domestic labour, of
which they assume a disproportionate share, with paid labour. As many feminist analysts
see it, the sexual division of labour has resulted in women juggling paid employment

with domestic, household responsibilities, with the result being their working a “double

day” - one full day in the paid labour market, the second full day at home.*

The Economy

Yet paid and domestic labour are not distinct activities - they are two sides of the
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same coin - both necessary for capital accumulation and reproduction of classes.” That
is, hierarchically defined gender relations have been structured into paid labour markets
which means that women’s labour is “sold” and “demanded” under very different
conditions than men.”* By including the capitalist economy in an analysis of gendered
policy outcomes, we can understand the relationship between production and
reproduction - public and the private space - the way in which women participate in the
paid labour market, or why they do not, and the consequences of changes in economic
activity which have often profoundly affected the economic reality of women.

Economic development and shifts in economic and political priorities (e.g.,
downsizing, debt reduction or the retrenchment of social services due to economic
restructuring and globalization) have always had grave consequences for women. This is
particularly so in light of women’s experiences in a segregated labour market and
women’s often precarious experience in the paid labour force as part-time or temporary
workers. Work remains, however, an important part of women’s lives, like most
individuals in a capitalist system, since “...work not only provides meaning and identity

in our lives but also shapes our resources, our social contacts and our opportunities...”.*

Conclusion: Toward a Feminist Definition of “Institutions”

Feminist-institutionalism highlights the importance of distinguishing the
consequences of the separation of private and public space and the concomitant sexual
division of labour. One consequence of the division of labour, as Nancy Fraser argues, is

the entrenchment of two gender sub-systems: the masculine sphere of “paid” employment
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and the feminine sphere of “unpaid” domestic labour.”® These gender sub-systems are
perpetuated by state actions wherein one set of programs familializes, women making
claims, e.g, child benefits, as part of a household, while another set of programs
individualizes, men making claims, e.g., unemployment insurance, based on his identity
as a paid worker and sole breadwinner. These gender sub-systems are important for
feminist-institutional policy analysis since feminine and masculine policy spheres act as
key translation sites in that they (e.g., gender sub-systems) produce certain conceptions of
women (and men) and ideas of how to frame policy problems, along with “proper” policy
solutions.

This also brings to the fore the importance of discursive politics or the “politics of
meaning making”, as Mary Fainsod Katzenstein describes it. This is a significant
contribution of the feminist project since women’s strategies for emancipation go beyond
interest group politics to interrogating how women are “thought about™ in print and in the
media or “talked about” through language, speech or conversation. In effect, the politics
of meaning-making “...seeks to reinterpret, reformulate, rethink, and rewrite the norms
and practices of society and the state” to ensure that conceptual changes lead to material
changes for women.”' With the above in mind, feminist-institutionalism is a framework
to:

a) attend to the history and legacy of welfare state development;

b) discern the social, economic and political context of policy development;

¢) assess the significance of how and where women’s policy goals are articulated
to institutions and agencies within government;

d) disaggregate conceptions of the state to determine the relevant policy actors
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and key policy institutions within the bureaucratic hierarchy;

e) locate how, where and why (or why not) women’s experiences are taken into
account within that hierarchies; and

f) highlight the language of policy and how it translates the language of

women’s policy goals.

This chapter has developed a theoretical framework as a guideline to explain why
institutions matter for women with the hope of explaining why public policies often have
gendered outcomes. This framework is the result of merging feminist political-economy
with historical-institutionalism, from a gender perspective. These two streams of thought
are actually complementary in three ways. First, both theoretical schools attend to the
consequences of history. Second, each perspective understands the importance of
institutions of the state as sites of both policy change and policy inertia. Third, each
perspective takes account of how formal institutions are embedded into social, economic
and cultural contexts, although to differing degrees.

Formal policy institutions are not merely neutral conveyor belts which “input and
output” policy choices. Rather, institutions are better conceived of as “instruments of
social organization that exercise collective power over a number of generations”.> As
such, institutions are enduring features of the socio-economic and political landscape,
possessing the capacity to structure women’s social and economic realities, as well as
their ability to effectively engage in a counter-politics of their own. As institutions of
social organization, and containers of historical policy legacies, institutions and
organizations within government have the power to transform policy preferences of civil

actors or groups. As this study attests, however, how those transformation processes play
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out in particular cultural contexts, and how they change or shift over time, remains open

for comparative analysis. It is to that analysis this study now turns.
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Part Two: Three Spheres of Policy Transformation
Chapter Three

Sphere One - Policy Goals, Orgsanizational Development and Policy Advocacy

The next few chapters analyse the processes of policy transformation, along with
how and why the transformation of NAC’s and NWCI’s policy goals took place under
very different conditions in Canada and Ireland. As countries with unique histories,
political systems, governance structures and ideas about the role of women in society, the
dynamics of policy transformation unfolded differently.

In both countries, an examination of policy transformation begins with an
understanding of the policy goals articulated by NAC and NWCI, along with an
appreciation of the organizations representing and promoting those policy goals. And as
can be expected, the creation of NAC and NWCI, the development of their policy goals
and each organization’s capacity to get their policy goals onto the political agenda, were
also influenced by circumstances and conditions unique to each country.

The feminist policy goals developed and put forth by NAC and NWCI in the
areas of child care and unemployment insurance were more complex than initially
expected. Indeed, their policy goals framed around successfully achieving particular
policy responses from government in the policy sectors of child care and unemployment
insurance were actually part of a package of goals, each relating to the achievement of a
broader, ultimate goal - women’s equality.

NAC and NWCI developed their policy goals for particular reasons, the most
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important of which was to approach government authorities for policy redress. It was
important then, to investigate the capacity of NAC and NWCI to generate their policy
goals in response, their ability to articulate and explain those goals to policy and political
officials and how NAC and NWCI advocated those policy goals to government
authorities. By focussing upon policy advocacy, we appreciate each organization’s
access to government, their relationship with government, their capacity and competency
to generate their policy goals and their expertise in penetrating government structures in
their attempt to articulate those goals to government authorities.

In the process of communicating to government their respective policy goals,
NAC and NWCI become implicated in the transformation process. This was due to a
shift in the policy goals that NAC and NWCI presented to government and the ways in
which NAC and NWCI were engaged in policy advocacy.r Over the course of each
organization’s development, NAC became more radicalised and hence marginalised from
government insisting on maintaining their autonomy from possible government intrusion.
NAC, therefore, became an “outsider” from the mainstream government policy processes.
NWC], on the other hand, welcomed and accepted participation on government bodies
which for the most part involved supervising the implementation of public policies for the
benefit of women. Due in part to the fact that NAC and NWCI developed as feminist
organizations at different stages, NWCI was less radicalized than NAC, and given the
existence of a neo-corporatist interest representation system, NWCI willingly assumed
the role of a government “insider”. As noted below, however, this strategy was not

universally accepted by all members of the organization.
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This chapter takes us back to the establishment of NAC and NWCI in the early
1970s and to the reasons why many women in Canada and Ireland organized to press
their governments for policy attention. This chapter begins, however, with an
examination of NAC’s and NWCI’s policy goals in the areas of child care and

unemployment insurance.

Part 1 - Policy Goals: Child Care and Unemployment Insurance

In this section, we analyse aspects of NAC’s and NWCI’s policy goals around
child care and unemployment insurance. As further elaborated in Chapter Four, over the
course of this study, there were differing institutional structures in place with respect to
these policy sectors. In unemployment insurance, there was a well-established program
base and bureaucratic organizations that had developed over time in Canada and Ireland
due to substantial government intervention in this policy area. In the child care policy
sector, however there was far less institutional and program development at the central

government level in both Canada and Ireland.

National Action Committee on the Status of Women

Since the early 1970s, child care has been a central focus of NAC’s strategy for
change given its important role in promoting women’s equality. It has been apparent to
child care advocates and feminists for some time, for example, that due to inadequate
access to child care services, women’s ability to exercise their “fundamental right to
work™ and the consequent right to secure economic independence had been difficult to

achieve.! Given the steady increase of the labour force participation of women with
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young children after the post-war period, the need for child care services for women
became all the more acute for women in Canada.

After the establishment of the organization in 1972, NAC advocated and
demanded that until such time that free child care was available, parents should pay
according to their ability, wifh no parent paying more the 50 per cent of the cost.* In
1980, NAC added to this mix by demanding the development of a Child Care Act, along
with free child care services. By 1989, NAC’s policy goals had shifted in line with the
Canadian Day Care Advocacy Association (CDCAA), one of their member organizations.
The shift away from advocating for free day care for all parents to a universally
accessible system, however, was criticized by some socialist-feminists within the day
care movement. These critics argued that this move paid far less attention to how a
parent’s class and socio-economic status played a role in the accessibility of day care.
Moreover, by demanding a universally accessible system of child care, critics were also
concerned that the child care movement was pandering to government officials who held
far less radical, that is less socialist, ideas about the politics of child care.> Arguably,
NAC incorporated this shift into its own policy program for two reasons. First, NAC
became quite involved in the day care movement during the mid to late 1980s in coalition
with other organizations opposed to child care policy developments being advocated by
the Conservative government.* Indeed, the policy terrain had undergone a substantial
shift during the mid to late 1980s under the neo-conservative agenda of the Mulroney
government (see further details below in Part IT). NAC was placed in the circumstance of

have to forestall major set-backs in the child care area, while also maintaining some
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measure of adhering to policy goals that could ultimately have some obvious benefits for
women. Under a neo-conservative agenda, wherein the role of women was increasing
being discussed in traditional terms, NAC no doubt felt it was politically strategic to
“tone down” socialist policy rhetoric. Second, and related to the first, as an umbrella
organization, NAC would have to have been sensitive to the policy goals articulated by
member organizations. Given the emerging prominence of the CDCAA in the wider
policy community of child care, it is not all that surprising that NAC would pass a policy
resolution that reflected the ideas and policy strategies of the CDCAA.

In the late 1980s then, NAC began to lobby government for: a) legislation to
ensure universally accessible not-for-profit child care; b) open-ended cost-sharing grants
to provinces/territories; and c) child care subsidies to low and modest income families.’
NAC’s child care policy aspirations were further expanded in 1995 when it specifically
began to advocate for a “...national child care program with a comprehensive network of
accessible and affordable, publicly-funded, non-profit, high quality child care services
complemented by a scheme of parental leaves adapted to diverse family realities.”.® This
national program would be underpinned by a funding commitment from the federal
government, as well as the development of national objectives/principles to ensure
universality, affordability and accessibility. The child care system, moreover, would be
non-profit, to ensure affordability and access.” Universality meant that child care had to
be developed in a way that ensured access to all persons regardless of income or
employment status as opposed to a targeted program available to low-income parents

administered through the social welfare system.® The concépt of universality, for
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advocates such as NAC, meant that a child care system needed to be developed and
funded as a public service rather than a welfare service. As a public service, a substantial
public funding commitment was also required so as to eliminate, or make more
affordable, child care fees.

In the area of unemployment insurance, NAC had consistently championed for the
restoration and maintenance of a viable unemployment insurance system as an income
security support mechanism during temporary interruptions in paid employment. For
NAC, income support through a comprehensive unemployment insurance system was
particularly significant for women given their caregiving duties in the household and their
often precarious attachment to the paid labour force as low-waged, non-standard or
“secondary” wage earners.” An unemployment insurance system that did not penalize
women was crucial, since women often had to refuse or leave a job due to inadequate
child care which would more often categorize women as frequent users or newcomers to
the unemployment insurance program thereby threatening their eligibility for Ul benefits
and the duration of benefits.

Given the existence of an extensive and highly institutionalized unemployment
insurance system, during the time frame of this study NAC’s policy goals were largely in
reaction to cuts in benefit levels or restrictions imposed on eligibility. From the late
1970s, and much of the 1980s, there were numerous occasions when NAC found
themselves responding to proposed or implemented legislative reforms to the Ul program
that were detrimental to women rather than advocating for new policy goals. Jane

Pulkingham documented these changes in her study of UI, arguing that they actually
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appeared to be designed to disqualify women who had entered the labour market during
that period. For example, changes to the system made from 1977 to 1979 required that
“new entrants” and “re-entrants” to the system, as well as “repeat users” (which were
often women), have additional hours of work to be qualified to receive UI, while workers
with less than 20 hours (again, which were many women) were disqualified from
receiving Ul altogether.””  In the 1990s, a period when substantial changes were being
made to the Ul system, NAC’s demands evolved around demanding that UI entitlement
remain based on individual rather than family attachment to the labour force, that the “re-
entrant” and “new entrant” provisions be rescinded, that the Ul system remain in tact “as
an essential, national federal program” and that cut-backs and the restructuring of
Canada’s UI system not victimize and penalize workers who suffer unemployment and

underemployment in an “increasingly precarious job market”."'

National Women’s Council of Ireland

As discussed in Part I below, during the founding era of the organization, NWCI
was involved in monitoring the implementation of the Commission on the Status of
Women Report during much of the 1970s.”” It was not until the early 1980s that NWCI
outlined their policy goals around child care and unemployment insurance. Indeed, this
written document was published in 1981, a product of a national women’s forum held in
1980 in Dublin, to formulate a plan of action for presentation to the government. Itisin
this document that NWCI called for authorities to “encourage and facilitate the

establishment, particularly in local communities, of plans for the systematic development
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of childcare services and facilities” which should be “free or at reasonable charge in case
of need”."”

By 1986, the time when NWCI published it very first official policy document,
child care policy goals had been more comprehensively developed which advocated for a
“network of publicly-funded and monitored child-care facilities open to all children”.'*
In 1989, NWCI expanded on their policy aspirations, calling on government to develop
child care facilities both in the community and in the workplace. NWCT’s attention to
workplace child care was unlike the case in Canada, since up to this point in time, many
more Canadian women had entered the paid labour force than Irish women had. In order
to promote women’s economic independence then, the reconciliation of work and family
was often a component of their child care policy goals.'

In the1990s, NWCI’s policy goals became more nuanced calling on the
government to develop a national child care strategy and infrastructure administered by a
dedicated child care agency housed in a Ministry at the national level. Unlike the
Canadian case, then, NWCI called on successive Irish governments to establish a
government agency mandated to administer the program. Although NAC and NWCI
shared some of the same policy aspirations, that is a national child care policy/program,
NWCI was also looking for the development of an institu;[ional structure to support that
program. In the early1990s, NWCI also began to focus attention on lobbying for the
introduction of income tax deductions for child care expenses associated with

employment, a policy practice in existence and administered by the federal government in

Canada since the 1970s, but non-existent in the Irish context.'
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Unemployment insurance (unemployment benefits and unemployment assistance)
in Ireland is administered under the social welfare system. The social welfare system is a
complex array of programs, administered by one government department, Social Welfare.
In the mid 1990s, the Irish social welfare system transferred benefits to one third of the
Irish population through three types of benefits noted in Chapter One: social insurance
(compulsory), social assistance (means-tested benefits) and a universal child benefit."

Since the early 1980s, NWCI had been especially vigilant in lobbying for the
“standardization”, later referred to as the “individualisation”, of unemployment benefits
and assistance (UB/UA). The concept of individualization refers to the idea that benefits
are calculated based on individual entitlement. Specifically, NWCI argued that
individualisation of social security based on individual entitlement of benefits, rather than
entitlement by virtue of marriage, was crucial since it spoke directly to women’s ability
or inability to be recognized in her own right and be economically independent.’® NWCI
had been particularly vocal about individualisation given the discriminatory feature of the
social welfare code, based on sex and marital status, which had historically provided less
social welfare benefits to married women than single women or men. This situation had
long been part of the social welfare code through what was termed the “adult dependent”
category of eligibility. NWCI pushed, then, for the elimination of a pervasive
“dependency ethos” which was structured into the social welfare system. This policy
ciemand had been articulated by NWCI since the early to mid 1980s with no voluntary
movement from Irish governments. It took Directives issued by the EU to force Irish

authorities to address the most egregious aspects of the sysfem. The implementation of
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the Equality Directive is discussed further in Chapter Seven. Given the complexity and
intractability of eliminating the dependency ethos the social welfare system, NWCI’s
policy goals in the unemployment insurance sector were long-term unlike the situation

for NAC in Canada.

Discussion

An interesting feature of NAC’s and NWCI’s policy goals in the areas of child
care and unemployment insurance was their complexity. That is, both NAC and NWCI
situated their policy aspirations around child care and unemployment insurance in
relation to securing women'’s economic independence and women’s equality which was,
when packaged together, a comprehensive policy strategy. So while NAC and NWCI
were advocating to government for a publicly funded child care system, along with
arguing for the implementation and/or maintenance of a non-discriminatory
unemployment insurance system, they were also advocating for the promotion of

women’s economic independence and women’s equality. We can capture this dynamic in

this way:
Organizing goal: Women'’s Equality / Gender Equality
Defining goal: Women’s Economic Independence
Action goals: Child Care ' Ul
- national policy/ - non-discriminatory
strategy eligibility rules
- accessible, universal - individualization of

publicly funded benefits
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By understanding this dynamic, we come to appreciate that, for NAC and NWCI, their
child care and UI policy goals were multifaceted. In many ways it begins with
recognizing that women need to secure a measure of economic independence, since
“dependence” reinforces inequities and women’s powerlessness. And, NAC and NWCI
had long argued that economic independence, or income adequacy as it is sometime
referred to in the Irish context, was in part achieved by the development of a national
child care system and by ensuring that the unemployment insurance system is non-
discriminatory and open to women as fully as it is to men. So, while NAC and NWCI
were advocating for specific action/policy goals to government in the areas of child care
and U], these action/policy goals were framed around a policy strategy that also included
their defining goal (securing women’s economic independence) and organizing goal
(women’s equality or gender equality).

For policy transformation, appreciating the complexity of NAC’s and NWCI’s
policy goals was important. First, conceptualizing NAC’s and NWCI’s policy goals as
multiple layers nuanced the analysis to capture any substantial changes or shifts in policy
goals. For example, evident through an analyses of their policy and program briefs to
government officials in 1996, particularly those having to do with briefs given to the
social partners NWCI began to use the term “gender equality” when referring to the
organization’s overall goal.””  Although the term “gender equality” was used
sporadically, and often in conjunction with the principle of women’s equality, the parallel
use of both terms indicated to the author that a rethinking in the organization had taken

place. This may have been due to NWCI’s participation on the National Economic and
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Social Forum (NESF) and the National Economic and Social Council (NESC) - two
organizations central to social partnering in Ireland discussed later in this study. That is,
unlike NAC, NWCI was willing to broaden its most important organizational goal,
perhaps in an attempt to be conciliatory during policy discussions with the social
partners.

The complexity of NAC’s and NWCT’s policy goals also highlighted another
important aspect of policy transformation. Over the life of successive governments,
authorities and political elites were at times able to point out to representatives of NAC
and NWCI that their respective governments were listening and acting. This was often
the case when both the Canadian and Irnish governments committed some resources to
devising measures to eradicate women’s social and economic disadvantage when
international forums met, such as the United Nations World Conference on Women in
1985 and the Fourth World Conference on Women held in Beijing in 1995.° Grandiose
statements about the importance of promoting women’s equality, outlined in a number of
published documents, however, did not lead to the implementation of the kinds of policy
responses NAC and NWCI were seeking. This scenario also emerged in the context of
gender-based policy analysis framework, based on the Canadian federal government’s
Federal Plan for Gender Equality. This strategy promoted the project of “women’s
equality”, but actually was framed in the context of “gender equality”. As well, in the
Irish context, social partnership agreements made promises to promote social inclusion
and women’s equality, without making similar commitments to implement any of

NWCI’s action policy goals.
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Due to largely symbolic statements and “commitments” to promote women’s equality,
then, government commitments to women’s equality in some sense made it appear as
though governments were acting, while also stalling or pushing off the active political
agenda NAC’s and NWCI’s action policy goals.

In summary, there are a number of dimensions to the child care and
unemployment insurance policy goals advanced by NAC and NWCI that are significant
when analysing policy transformation. First, it appeared to make a difference as to
whether the policy sector was already established, as with UI and UB, or in the case of
child care, largely non-existent.

In the Ul policy sector, for instance, NAC and NWCI were lobbying government
officials to implement changes to a highly institutionalized policy area. This meant that
since a well-established bureaucratic policy process was in place, along with an
institutionalized policy discourse/language framed to implement government policy
goals, it was all the more difficult for NAC and NWCT to shape the form and substance of
Ul policy. Institutional memory and practices, underpinned by the policy histories of the
UI/UB systems, were highly effective in prohibiting the interjection of a different
language or thinking about the policies purpose and objectives.

Given the minimal institutional and policy system at the national level having to
do with child care, however, NAC and NWCI had some opportunity to take more control
over the policy area in suggesting where within the bureaucracy child care is best
developed and what type of language best articulated the policy problem and hence, the

policy solution. Since the child care sector was in flux, NAC and NWCI were able to be
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more influential, the hope being that their policy ideas would find their way onto the
political agenda. In practice, however, NAC and NWCI would make use of certain
windows of opportunity, such as the Social Security Review and the social partnership, to
make their respective cases.

Finally, as discussed above, NAC’s and NWCI’s policy goals did not remain
static. Indeed, in response to the prevailing political environment which is discussed at
some length below, both NAC and NWCI updated and reformulated their policy goals
over the period of this study. Two particular instances, however, stand out. First, NAC
shifted from advocating for free day care in the early 1970s to a universally accessible
system in the 1980s. Second, by 1995, NWCI was articulating some of their
action/policy goals within the language of promoting “gender equality” rather than
women’s equality.

Now that we have an understanding of the policy goals advanced by NAC and
NWC], it is necessary to investigate how these organizations were placed to generate
their policy strategies and how they advocated those goals to ensure they would reach the

political agenda.

Part I1I - Oreanizational Development and Policy Advocacy

The “first wave” of women collectively organizing around common concerns took
place from the late 19th century to early 20th century. Initial struggles for these women
in many Western industrialized countries, Canada and Ireland being no exception,

evolved around acquiring legal recognition, property ﬁghté and the franchise. In Ireland,
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women’s right to vote was also tied to the fledgling country’s fight for independence
from Britain.?' The so-called “second wave” of women’s organizing during the late
1960s and 1970s, brought many feminist women together, under many types of
feminisms, to advance women’s liberation. Some of these feminists advocated an
agenda based on achieving women’s equality of opportunity. Commonly known as
liberal feminism, the overarching goal was that laws should not grant fewer rights to
women than men.”> In order to ensure this, liberal feminists looked to the state and
government to reform discriminatory policies and practices. Other feminists organized
around the mantra “the personal is political”, a more revolutionary agenda than liberal
feminism. These feminists advocated for the conceptualization of women’s “collective
identity”” and the reconceptualization of established political space and political discourse,
having less faith in the state and government to advance women’s emancipation. The
personal is political became a way of thinking and acting about women’s lives and
experiences challenging the widely-held belief that politics was just about what took
place in national parliaments, within political parties or that women’s equality could be
achieved by providing a level playing field. For the radical feminist, women’s personal
lives in the home and family, as well as women’s public lives, were symbiotically
political since both “sites” of subordination systematically structured men’s power over
women.” As one feminist writer relates:

It is by claiming and redefining the significance of women’s struggles at the
personal level - both internally and externally - that we can begin to understand
our own experience, the common ground we share with other women. It is by

addressing the political, that is, collective issues which have to do with men’s
power over women, work and the State, that we begin to reshape the very systems
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and structures that exert decisive influences over every women’s life.**

Both NAC and NWCI were outgrowths of second wave feminism. As the next
section relates, however, each organization’s development was influenced by a particular
socio-cultural and political context. So too was each organization’s capacity to
successfully engage in policy advocacy.

Policy advocacy is defined here as “the attempt to influence what will or will not
be a matter of public policy, the content of policies as they are being made and the way in
which they are implemented...”.”> William Coleman has argued that effective and
successful policy advocacy is shaped by three factors: the group’s policy process
knowledge, their political impact knowledge and policy specific knowledge.®® Policy
process knowledge entails understanding the policy development process, knowing what
actors are involved in the policy process, particularly in key agencies and departments,
and having reliable contacts within those organizations. Political impact knowledge
refers to the organization having an understanding as to the potential political effects of
their policy demands, and how their policy proposals will either be accepted or rejected
by government, the media or the public. Policy specific knowledge refers to each
organization’s capacity to assess government policies and how those policies will affect
their members, and the ability to generate a level of technical knowledge and expertise to
formulate a response to or develop their own policy proposals. Technical and detailed
knowledge developed from these assessments may or may not be solicited by politicians
and bureaucrats, thereby giving the organization an indirect influence on the policy

process, as well as direct contact with state and bureaucratic actors who may prove to be
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helpful contacts for the organization in the future.
To assess each of these aspects of policy advocacy, this chapter turns to the
establishment and organizational development of NAC and NWCI, two entities Sandra

Burt would categorize as “status of women” groups.?’

National Action Committee on the Status of Women

In the mid-1960's, a coalition of women’s movement groups, called the
Committee for the Equality of Women, lobbied the federal government for the
establishment of a commission on the status of women in Canada.”® In February 1967, a
Royal Commission was struck to “...inquire into...the status of women in Canada....to
ensure for women equal opportunities with men in all aspects of Canadian society...”.”
The Royal Commission on the Status of Women (RCSW) released its Report in
September 1970 outlining 167 recommendations in the areas of: 1) women in the
Canadian economy, 2) education, 3) women and the family, 4) taxation and child care
allowances, 5) poverty, 6) the participation of women in public life, 7) immigration and
citizenship and 8) criminal law and women offenders, as well as providing a Plan of
Action for implementation.’® In general, the RCSW’s recommendations were
favourably accepted by women’s groups, with the exception of rédical, left-wing
feminists who criticized the Commission for not fully examining causes of women’s

oppression.”!

With respect to unemployment insurance, the RCSW stated that:

The federal Unemployment Insurance Plan is not above reproach. This plan, set
out in the Unemployment Insurance Act, is intended to provide financial help

to workers who have lost their jobs for reasons beyond their control and who are
willing and able to take any suitable employment available. On the whole the
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provisions are the same for men and women, but there are a few differences in
the terms and in the effect they may have on men and women, especially married
working women.

Contributions made by women and men are the same but there is a difference in
benefits when the contributor has dependents. Under the terms of section 47(3) of
the Act, for example, a wife is a dependent if she is “being maintained wholly or
mainly” by the husband. A husband, on the other hand, is a dependent if he is
“dependent” on his wife.”

The Commission also stated that discriminations were evident in the unemployment
insurance plan since certain kinds of employment were excluded from coverage;
occupations dominated by women (e.g., duty nurses, housewives). The RCSW,
therefore, recommended:

...that the Unemployment Insurance Act and Regulations be amended to provide a
common definition for “dependents” of women and men contributors; and

...that the federal Unemployment Insurance Act be amended to apply to all
employees working in an established employee-employer relationship.”

In the area of child care, the RCSW stated that:

...the Canada Assistance Plan is inappropriate because it is limited to welfare
measures. We contend that a day care-centre programme must be conceived on
much broader lines. It must be designed for all families who need it and wish to
use it. Nothing short of this kind of programme can give Canadian women the
help they need in the vital task of caring for their children.

A national Day-Care Act would provide a framework and the incentive for such a
programme. Initiative at the provincial government level could then proceed from
clearly defined legislation.

In this vain, the RCSW recommended:

...that the federal government immediately take steps to enter into agreement with
the provinces leading to the adoption of a national Day-Care Act under which
federal funds would be made available on a cost-sharing basis for the building and
running of day-care centres...*
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The RCSW became a major transmitter of a set of values which had a hand in
shaping the second wave women’s movement in English Canada. These values, which
included a way of conducting politics, were termed by Jill Vickers as “radical liberalism”
to denote a set of ideas and practices that were both reflective of a measure of faith that
reforms could be undertaken through the mainstream political process, while also highly
critical of the inadequacies of mainstream political institutions to promote women’s
equality, in essence, a hybrid of liberal and radical feminisms.*® A reflection of the
dominant political culture at the time, radical liberalism provided a code of operations for
the women’s movement framed by:

1. a commitment to the ordinary political process;

2. pro-statism; a belief in the efficacy of state action especially the welfare state;

3. pro-activism; a belief that change is possible;

4. a belief that dialogue with those who differ may be useful; and

5. a belief that helping others, in terms of service, is a valid contribution to

change.”’

Although the RCSW was viewed as a necessary step to address women’s
liberation, and the recommendations of the Report became a guiding document for many
in the English Canadian women’s movement, there was the general sense among
feminists that the creation and reporting of a Commission would not be enough to compel
change. What was needed was a permanent organization of women to ensure that the
federal government would act on behalf of women. The Committee for the Equality of
Women, therefore, dissolved itself and formed the National Ad Hoc Committee on the
Status of Women. With 42 women’s groups, mostly consisting of institutionalized

women’s organizations, not grassroots women’s groups which were far more radical in

their philosophy and strategies for women’s liberation, a Strategy for Change conference
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was organized in 1972.%® At that conference, the National Action Committee on the
Status of Women was created. Since then, the organization’s membership, who pay a fee
to NAC based on the numbers of individuals in their group, has steadily grown: in 1978
there were 130 member groups, in 1982, 200 women’s groups were members, in 1985
there were 395, in 1986 that number grew to 458 and by 1996, NAC was representing
over 650 women’s groups across Canada.”

Since the 1970s, NAC has received federal government funding, most notably
administered through the Women’s Program, a bone of contention for those feminists
who did not want to become dependent and co-opted by government and vulnerable to
swings of the political pendulum. Nonetheless, federal funding provided a regular source
of financial stability so needed to nurture and develop a national organization. This
funding was readily accepted by NAC on the basis that democratic governments were
obligated to support social groups that, left to their own meagre financial resources,
would not otherwise be able to take part in interest representation or take an active role in
public education. NAC’s first federal grant, in 1977, was $17,500. In 1978 they
received $37,000 and in 1987-88, federal funding had grown considerably to $543,701.%

Since the organization’s inception, NAC has subscribed to four principles as set
out in the Royal Commission on the Status of Women: lj women should be free to
choose whether or not to take employment outside the home; 2) the care of children is a
responsibility to be shared by parents and society; 3) society has a responsibility to
women because of pregnancy and child-birth; and 4) in certain areas, women require

special treatment to overcome the adverse effects of discrifninatory practices (e.g.,
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employment equity). One of the very few comprehensive studies of NAC categorized
the organization’s development into three phases: the founding era, the transitional phase
and institutionalization.*

During the founding era (1972-1978), NAC’s feminist underpinnings were very
much wedded to radical liberalism which manifested itself as a “status of women”
approach to policy development in the organization. Described as an approach that
focussed NAC’s attention on policy issues that had a clear “status of women” dimension
(i.e., policy issues wherein women had a unique position or were affected in a different
way than men), the organization’s leaders were responding or reacting to policy positions
developed either by government or the mainstream political parties.” At the time, this
approach was not surprising since: a) the organization was created to respond to the
recommendations of the Report of the RCSW and monitor its implementation, b) many
women’s groups, excluding radical feminists, had faith in the formal political process,
and c) a conservative feminist perspective predominated within NAC.*

A compilation of NAC’s policy resolutions indicates that women within the
organization have engaged in substantive policy debate since 1972, although the current
structure of holding an Annual General Meeting (AGM) and forming an executive were
not finalized until 1975. The AGM was the main forum for policy debate in the
organization with the executive taking a leading role and responsibility for acting on
agreed upon policy goals (e.g., lobbying government officials or organizing
demonstrations on Parliament Hill). Along with monitoring the RCSW Report, early

objectives of NAC were also to “...serve as an educational and communications link for
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women in Canada who are striving to improve their status and to change the traditional
attitudes and habits of prejudice towards women...”.*  NAC’s lobbying efforts were of
two varieties - NAC executive conducted on-going lobbying of government ministers,
cabinet members and often gave presentations to Parliamentary Committees and task
forces. One of the most visible methods of lobbying the federal government was created
in 1977 called the NAC Lobby. Held immediately proceeding an AGM, a mass showing
of the NAC membership descended on Parliament Hill to press the three mainstream
political parties on current or on-going policy issues of concern to women. The main
functions of the Lobby were:

1. for NAC delegates to see at first hand how the parties behave and how the top
decision-makers respond to issues of the day;

2. to provide education and new skills for the individual delegates in questioning
their elected representatives - skills that could carry over to the provincial and
local levels;

3. for NAC to exercise and experience its own strength as a lobby organization
that wields political clout to persuade new or wavering member groups of that
clout;

4. for NAC to gain media coverage.*

During the transitional phase (1979-1982)," a status of women approach
continued in the organization, although NAC began to publicly describe itself as a
“feminist organization” an indication of a pending shift in the organization’s approach to
policy.® During this time frame, NAC began to look for external “policy experts” to
assist in policy development. The Executive also established an internal committee

system to develop policy goals outside of the AGM procesé. By 1981, six policy
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committees had been created: social services, employment, pensions, media, constitution
and justice.

By all appearances, NAC’s organizational objectives were not all that different
from its earlier years. During the institutionalization phase (1983-1988), these
objectives, as stipulated in the Constitution, were to “initiate and work for improvements
in the status of women by’

1. actions designed to change legislation, attitudes, customs and practices;

2. evaluating and advocating changes to benefit women, including measures

proposed by the Royal Commission on the Status of Women, and those adopted

by NAC,;

3. encourage the formation of, and communication and cooperation among,
organizations interested in improving the status of women in Canada;

4. exchange information with member organizations and other interested persons

or groups, and providing information to the public about the current status of

women and recommend changes for improvement.*
Yet within the organization, deep divisions had been growing between feminists.
Socialist and radical feminists increasingly viewed “policy experts” in NAC as
representative of a “male” perspective and “male” hierarchy, while other NAC feminists
were critical of NAC’s centralized policy development, calling for a more decentralized
approach allowing for grass-root and diverse input into the organization’s policy goals.™
Much of NAC’s Organizational Review, voted on at the 1986 AGM, addressed these
issues. Ina 1988 document, the Organizational Review Committee clarified the
executive’s role, with responsibility for the execution and coordination of policy, giving

the AGM sole responsibility for the approval of policy. Moreover, NAC’s executive
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became more regionally representative, having been predominately comprised of
Toronto-based feminists. Future AGM’s were held outside of Ottawa and the policy
agenda was expanded to include issues relevant to aboriginal, Francophone, disabled and
ethnic/immigrant women. Having instituted many of these changes, NAC began to be
characterized as a “Parliament of Women” and, to many women, a fully “legitimate”
voice of Canadian women.”' As socialist and radical feminists became more influential in
the organization, policy development shifted from a status of women approach to a
“feminist politics” wherein policy debates and strategies were devised and developed in
NAC rooted in feminist policy analysis.

The decline of a status of women approach in NAC was also a response to a
considerable shift in the political and policy environment, which began with the election
of the Mulroney Progressive Conservative government in September 1984. Although to a
lesser degree in Canada than in the United Kingdom and United States, NAC clashed
with the government’s policy agenda of privatization and deficit reduction, built upon the
mantra that governments needed to do “more with less”. This philosophy collided head-
on with NAC’s policy agenda of advocating for government funded social services for
women which included their demand for increased federal funding for child care and
unemployment insurance. As Sylvia Beshevkin put it, “Because leading conservatives
and women’s organizations differed on so many key principles, policy battles between
the two sides were bitter, sustained, and virtually unavoidable”.* These policy battles

were not the only area of concern for NAC. Ostensibly a component of the government

deficit reduction program, NAC’s federal funding was sevérely cut in 1989 - by 50
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percent over two years. Furthermore, in 1987, the Conservatives were also the first
government to refuse to meet with NAC representatives as part of the annual NAC Lobby
of Members of Parliament in Ottawa.” In spite of these set backs, or because of them,
women’s groups rallied around NAC joining as fee-paying members in unprecedented
numbers.

Into the 1990s, NAC’s fourth phase, radicalization, continued as the backlash
against feminism intensified. In 1990, the main funding program for NAC, the Secretary
of State Women’s Program, had $1.6 million eliminated from its budget.”* Core funding
was decreased by 20 percent™, and in 1995, the Liberal government eliminated core
funding altogether after a reorganization of the federal Women’s Program (the funding
mechanism).

Under the leadership of Judy Rebick as President, NAC had moments of
revitalization, however, taking an active role in constitutional debates during the 1992
Charlottetown Accord referendum, which gave the organization a high public profile due
to substantial media attention. As well, NAC increasingly turned its attention to
analysing the effects of globalization and economic restructuring on women. Moreover,
NAC developed a number of priority areas, outlined in a “Women’s Agenda”, which
included child care, in preparation of a pending federal election in 1993.%

In 1993, the 12" President of NAC, Sunera Thobani, was elected as the first
women of colour to lead the organization. Ms. Thobani’s tenure, from 1993 to 1996, was
rather rocky and controversial. That is, some members of NAC were critical of Sunera

57

Thobani’s willingness to link with business, purportedly through fundraising.”” This was
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perhaps not altogether surprising, however, given the difficult financial pressures the
organization was under. It was under Sunera Thobani’s presidency, for instance, that
NAC would have begun to really feel the pinch of government funding cut-backs, while
also having to deal with the consequences of government retrenchment in key policy
areas of importance to women, such as the changes to unemployment insurance.
Reflecting on the backlash and NAC’s subsequent radicalization, Judy Rebick was quoted
as saying that she felt that, in the mid 1990s, NAC was entering into a period of
renewal.® That is, given the lack of government and media attention, she argued that in
order to maintain a presence, and to bring young women into the women’s movement,
NAC would probably need to focus on grassroots organizing, much like the organization

had undertaken prior to its establishment in the early 1970s.

Policy Advocacy
Policy Process Knowledge:

Leadership in NAC during the early years indicates a certain level of political
savvy and a knowledge of the public policy process given their connections with
established political parties in Ottawa and their participation in mainstream politics.
From 1971-74, NAC’s first Chair, Laura Sabia, a position now called President, was
former President of the Canadian Federation of University Women and had ties with the
federal Progressive Conservative Party, while NAC’s third chair was Laura Marsden
(1975-77) who was well connected to the federal Liberal Party, later appointed a Liberal

Senator, and had direct contact with members of the Liberal cabinet. Grace Hartman,
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Chair from 1974-75, was politically active in the union movement and the New
Democratic Party while also President of the Canadian Union of Public Employees from
1975-76, a position that would have no doubt have made her intimately aware of how
policy was developed at the national and provincial levels. Later NAC Presidents, Doris
Anderson (1982-84) and Chaviva Hosek (1984-1986) also had ties with the federal
Liberal Party. In 1984, Chaviva Hosek was highly influential in achieving NAC’s
sponsorship of a nationally televised leader’s debate on women’s issues held in Toronto
in August 1985. As President of NAC, Chaviva Hosek also received a measure of
mainstream media attention.” NAC’s media attention and the political savvy of the
leadership was maintained under the Presidency of Judy Rebick (1990-1993), a high
profile and out-spoken social activist, particularly when NAC joined with other groups
advocating for a new rape law. During this period NAC formed stronger ties with the
labour unions, given their collaboration in defending women’s rights against an anti-
feminist lobby.

Awareness of the public policy process would also have been influenced by
NAC’s requirement to apply for government funding through the Women’s Program,
which developed a long-standing relationship with this women’s policy agency at the
federal level. Inside information and knowledge of the constraints imposed on agencies
within government was well known to the organization since one of their early
Presidents, Doris Anderson, had been a former Liberal patronage appointment to head the
Canadian Advisory Council on the Status of Women (CACSW), another women’s policy

agency.
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The NAC executive was also aware of the workings of federalism and how it
fragmented political relations between levels of government inhibiting the flow of federal
funding to the provinces, the development of national policies, and the lack of substantive
public input from non-governmental actors due to the predominance of executive
federalism. In a document prepared by NAC for the CACSW in 1980 regarding the
consequences of “overlapping” jurisdictions on the funding and provision of social
services to women, NAC argued that in the area of social services, traditionally under
provincial jurisdiction, “...a high priority must be given to meeting women’s needs, as

they define them, with the kind of support services they require. Where old institutions

have proven to be inadequate, new ones must be developed, with regular funding... *

This study formed the basis of future assessments of federal-provincial relations, most
notably having to do with the weaknesses of the Canada Assistance Plan (CAP).
According to NAC:

...The Plan [CAP] was intended to provide a foundation for uniformity and
consistency in the availability and delivery of social assistance programs through-
out the country, and was aimed at lessening, removing and preventing the causes
and effects of poverty, dependence and child neglect.

In any cost-sharing agreement, it is necessary that the provincial government
commit funds first before the higher levels of government will contribute. At the
best of times this creates problems because different levels of government have
different priorities. In difficult economic times it becomes even harder to initiate
and maintain programs under these funding mechanisms, particularly in provinces
with limited financial resources...Issues dealt with by CAP are largely poverty-
related; those social problems which are not necessarily related to poverty [such
as child care] can be addressed with only partial success...

It has become increasingly apparent that there is a need either to reform CAP
legislation in order to expand the number of services eligible for cost-sharing or to
draft new legislation governing the funding of social services.®'
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Political Impact Knowledge:

NAC had argued as early as 1984, that a universally accessible and publicly
funded child care system was not beyond the realm of possibility since federal funding
had been in place for health care and post-secondary education.”” NAC could also rely
on the fact that national objectives had already been stipulated for another policy area
under provincial responsibility and that was health care, as administered under the 1984
Canada Health Act. This broached the possibility of devising similar national objectives
for child care, along with and a similar federal-provincial collaborative arrangement.”
For day care advocates, the application of the same principles as the Canada Health Act -
that is, the requirement of provinces to ensure a comprehensive, universal, non-profit
administration, accessible and portable health care system in exchange for federal transfer
payments - could also be patterned in the child care sector.*

On the UI front, NAC had been unyielding in its argument that women had to be
treated on an equal basis with men in any measures that had to do with the paid labour
market. This, after all, was one of the key measures to ensure women’s economic
independence. NAC felt it was worth fighting to maintain a system of income security,
since many reforms to Ul were more detrimental to women than men. Giving this claim
credence, NAC often presented their argument for the maintenance of the Ul system as
part of comprehensive analyses of the economy and job creation. They often pointed to
the need to be aware of the changing economy and how women were affected, reminding
successive governments of the need for income security through Ul due to sustained

levels of high unemployment during this period.®
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Major opponents of NAC’s policy aspirations were often visibly articulated via

the New Right agenda, and neo-conservative ideas. As noted above, the Mulroney
government and NAC clashed on the role of the welfare state and government spending
on social programs. There was also a noticeable strain of social conservatism during
child care debates in the 1980s arguing for the maintenance of the traditional family and
the caring of children within the home.*® Perhaps one of the best expressions of this
sentiment has been articulated by REAL Women of Canada - a fervent opponent of NAC.
Federally incorporated in 1983, REAL Women, standing for Realistic, Equal, Active, for
Life, have claimed to represent Canada’s “new women’s movement” purporting to
support “thousands” of Canadian women and men who do not accept NAC’s “narrow
feminist perspective”.®’” REAL Women’s policy aspirations revolve around the
advancement of women’s equality by way of promoting and integrating the importance of
family life, based on the Judeo-Christian understanding, into government policies and
legislation. In the area of child care, REAL Women have advocated for a system that
provides choice to parents through “...direct payments to the family which would provide
the flexibility of keeping its child support monies for a parent to stay in the home, to
spend on day care, whether government or community operated, or private (i.e., a nanny

or relative) or a combination of the above”.®

Policy Specific Knowledge:
NAC’s demand for a national child care policy has been part and parcel of a

groundswell of support that spanned across various types of groups within civil society
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and regional jurisdictions. Indeed, the realization of a national child care policy has been
part of a much wider, broad-based child care movement, since the 1970s, which has
included over the years, prominent union associations, child care service providers at the
community level, and advocacy associations/groups at the municipal, provincial and
national level (e.g., Canadian Labour Congress, Metro Toronto Coalition for Better Child
Care, Ontario Coalition for Better Child Care, Canadian Day Care Advocacy
Association). In the development of their policy in child care, then, NAC has had at
their disposal a plethora of experts, advocates and ground-level individuals who have
focussed a substantial amount of attention on the development of a comprehensive,
national child care system. This gave NAC a coalition and network of experts from
which to draw expertise in the policy area and, in conjunction with these other groups,
assess government action or inaction.

NAC’s policy specific knowledge has also been facilitated by the expert and
political knowledge of its leadership as noted above. In conjunction with the leadership,
NAC’s technical knowledge of the policy areas and their own policy responses were often
developed by “policy experts” and in-house policy committees, since the organization’s

institutionalization, dedicated to specific policy issues.

Council for the Status of Women (CSW)/National Women’s Council of Ireland
(NWCI)
In the late 1960s, 11 women’s groups organized into an ad hoc Committee on

women’s rights to approach the Irish government for the establishment of a Commission
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on the Status of Women.” The ad hoc committee’s efforts were rewarded when a
Commission on the Status of Women (the Commission) was appointed in March 1970 by
the Minister of Finance:
“To examine and report on the status of women in Irish society, to make
recommendations on the steps necessary to ensure the participation of women on

equal terms and conditions with men in the political, social, cultural and economic

life of the country and to indicate the implications generally - including the

estimated cost - of such recommendations”.”

In the policy area of child care, the Commission recommended the:
...provision of facilities [creches/day nurseries] should be a condition for the grant
of planning permission for such schemes [new housing] where many women may
have an economic necessity to take up part-time work.”"

This recommendation was framed in the very adamant and unanimous position of the

Commission that the care of “babies and children”, at least up to the age of three,
...should, if at all possible, be cared for by the mother at home and that as far as
re-entry to employment is concerned, the provision of day care for such children
must be viewed as a solution to the problems of the mother who has particularly
strong reason to resume employment.”

Regarding discriminations in the social welfare system, the Commission reported that

married women were treated differently from men in two ways. First, upon marriage,

women were disqualified from obtaining unemployment benefit until 26 employment

contributions were paid after marriage. Second, when married women did re-enter

insurable employment, they were paid a benefit at a special rate lower than that of men

and single women, even though full contribution rate was paid. In response to this

unequal treatment, the Commission recommended:

...that a women should retain any accumulated title to social insurance benefit
after marriage but that the present marriage grant should at the same time be
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abolished, [and]

...that the Department of Social Welfare should have as an objective the abolition

of the special rate of benefit payable to married women and its replacement by the

rate of benefit payable to single persons.
The Commission also related that certain conditions applied for single women and not for
men. Specifically, single women applicants, for unemployment assistance, were required
to have at least one dependent, or at least 52 ordinary-rate employment contributions over
four contribution years preceding the application, to qualify. The Commission, therefore,
recommended that this special contribution condition, targeted towards single women, be
abolished.”

Following the Commission’s reporting in December 1972, women’s groups were
approached by the members of the then disbanded ad hoc committee to form a new
umbrella organization to represent, and sustain discussion on, the status of Irish women,
as well as to monitor the implementation of the Commission’s 49 recommendations and
17 suggestions. From a meeting of 20 women’s groups, the Council for the Status of
Women (CSW) was founded in 1973 by traditional and liberal feminist groups. The
CSW changed its name in 1995 to the National Women’s Council of Ireland (NWCI).
Since the organization’s inception, membership, via an annual fee, steadily grew. In
1981, 32 groups were members with a representation of 250,000 women. In 1983, 38
groups were members, and by 1986, group membership had grown to 54. In 1993, 119
women’s groups had become members. By 1996, 125 groups were affiliated with CSW,

representing an estimated 300,000 Irish women.” First government funding to sustain

the operation of the CSW was received in 1975 (IEP 4,000) for International Women’s
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Year. The first central government grant was received in 1979, and was readily
welcomed by the CSW in order to sustain and carry out their work. In 1986, the
government grant was IEP 84,000, which was increased in 1989 to IEP 93,000 and IEP
114,000 in 1991.” During the mid to late 1980s, funding was scaled back when the Irish
government implemented cost reduction measures across government programs (e.g.,
health, education and social welfare). The budget of Women’s Affairs, was decreased by
25 percent in 1986 - which meant a dramatic reduction in government funding to the
CSW.®

Responsibility for the administration of government funding to the CSW/NWCI
had changed over the years, ranging from the Department of the Taoiseach, Prime
Minister’s office, Department of Labour, Women’s Affairs and the Department of Justice,
Equality and Law Reform.”” The CSW/NWCI has also received important funding from
the EU, via the European Social Fund, administered through the Irish Department of
Enterprise, Trade and Employment, for special European Union sponsored projects such
as NOW (New Opportunities for Women), through the European Commission’s Third
Medium Term Programme on Equal Opportunities (1991-1995) to support women’s
employment in the paid labour market.”

In the early years, the Council for the Status of Women’s stated objectives were
to:

1. provide a liaison between government and women’s organizations;

2. press for the implementation of the Report of the Commission;

3. provide educational and development programs for men and women aimed at

giving women the opportunity to participate fully in the social, economic and

political life of Ireland;
4. consider legislative proposals of concern to women;
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5. examine and combat cases of discrimination against women.”

In 1986, these goals were expanded to include acting as a liaison between
“...Government, the Commission of the European Communities, Women’s Organizations
and the Council”.*® Indeed, in 1981, CSW had already promoted itself as having
“consultative status” with government, was the EEC recognized body for Irish women
and the “voice of the women’s movement “ in Ireland.®

The history of the contemporary women’s movement, however, reveals the
development of two distinct streams - the liberal/reformist stream as represented by the
CSW and a more radical, leftist stream, historically known as the Irish Women’s
Liberation Movement (IWLM), with no obvious structural links between the two.*
When the IWLM began in the early 1970s, it consciously “....distinguished itself carefully
from the reformist “Women’s Rights” feminism of the earlier group [the CSW]”, and
made itself visible to Irish society in 1971 with the publication of its manifesto, Chains or
Change? The Civil Wrongs of Irish Women, and the promotion of this manifesto on

national television.®

Yvonne Fitzsimons has even suggested that since the CSW was
founded by traditional and moderate feminist groups who were largely “....unfamiliar
with the critiques of society being developed by socialist and radical feminists”, the CSW
was “...not part of the social and political process that was to manifest itself as the second
wave feminist movement in Ireland”.**  As this study indicates, however, CSW’s
membership base would eventually diversify encapsulating both reformist and radical

feminist ideas and strategies for change. In order to discern shifts in the organization,

four phases of development can be distinguished: the founding era, community
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organizing and consciousness raising, diversification and institutionalization and social
partnership.

During the founding era (1973 - 1979), CSW concentrated on the implementation
of the Commission on the Status of Women Report. CSW largely did so through an
invitation by the Minister of Labour - the lead department charged with monitoring the
implementation of the Report - to sit on The Women’s Representative Committee
(WRC). This committee, set up in 1974, was established “...to ensure that by the constant
surveillance of the general position of women in Ireland, steady progress would be made
to rid our society of discrimination against women.”® The WRC comprised of thirteen
members - four nominees each from the Irish Congress of Trade Unions and the
Federated Union of Employers, three nominees of the Council for the Status of Women,
one nominee of the Economic and Social Research Institute and a legal advisor
nominated by the Minister of Labour.*® Two progress reports were produced, in 1976
and 1978, overviewing concrete measures taken on the recommendations of the
Commission.”” CSW’s involvement on the WRC, however, was not supported by all
member organizations. While the CSW welcomed the chance to take on the role as an
organization representing Irish women on the WRC, one member organization, the
Women'’s Political Association, overwhelmingly rejected the composition of the
committee. Instead, the Women’s Political Association argued that experts from each
policy area covered in the Report be appointed to the committee to enable the WRC to
“maintain a balanced programme and outlook”.®

After having been involved in the monitoring procéss of the Commission’s
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Report, CSW entered into a Community Organizing and Consciousness Raising phase
(1980 - 1985). This phase of the CSW’s development was a necessary step to situate
itself as an organization for women, in conjunction with their role as the “recognized”
voice of women to the Irish and European governments. This required engaging a broad
range of women at the community level in the formulation of policies and strategies.
This process began incrementally, initially via a National Women’s Forum held in Dublin
in November 1980. The National Forum, entitled How Much Do We Need to Do? called
upon the women of Ireland to “...participate in forming a National Plan of Action to be
presented to the Government”.*” The Forum was officially opened by Charles Haughey,
then Taoiseach, the Prime Minister, and by the President, Patrick Hillery. Much of the
Forum discussed and analysed strategies to follow-up on the UN World Conference of
Women held in Copenhagen the previous July. Domestic policy issues were also
discussed, such as women’s employment, framed within the context that “...women could
not achieve full equality in employment...” as long as adequate child care was not
available.”’ In consideration that “women in the home” were not well represented at the
Forum, the CSW held nation-wide “Get-Togethers” in late 1981. In all, the CSW
organized eight Get-Togethers in differing regional areas of Ireland - three were held in
Dublin, while the remaining five were held in Wexford, Dundalk, Cork, Athlone and

' At these Get-Togethers, the need for child care was a dominant issue.

Galway.’
Discrimination in the social welfare system was less of a priority, although many women

called for increases and the “standardisation” of social welfare payments.”

As membership in the CSW grew, and the political environment shifted,
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ideological perspectives expanded beyond the organization’s original liberal/reformist
tendencies. Although it is difficult to pinpoint, the organization appears to have been
diversifing in the early 1980s, with solidification by the mid to late 1980s. During the
1980s, more “radical”, or “non-reformist”, feminist groups increasingly viewed the CSW
as a viable umbrella organization to represent their interests. We can see evidence of
this when groups such as the Dublin Lesbian Discussion Group, University College
Dublin (UCD) Women’s Studies Forum and the Limerick Rape Crisis Centre became
members in 1986.” Diversification grew along with the Institutionalization of the
organization (1986 - 1992), evident due to the publication in 1986 of the organization’s
first annual report and first comprehensive articulation of the CSW’s policy goals, and the
publication of the organization’s official policy statements. It has been suggested that, at
this point in the organization’s development, a managerial approach to policy
development was undertaken, placing a greater emphasis on planning and prioritizing.”*

Planning and prioritizing were arguably viewed as necessary due to the political
environment during the mid 1980s, when government spending reductions were
implemented. CSW increasingly became frustrated over being marginalised and ignored
by government officials. Indeed, the CSW’s Annual Report for 1986 indicates that the
CSW had not met with the Taoiseach since 1981, and had been experiencing great
difficulty in securing meetings with government ministers.”® It is not surprising, then,
that CSW sought support from all political parties during a general election campaign in
1989 to establish a second commission on the status of women. The CSW was successful

in securing this support and lobbied the newly elected Fianna Fail-Progressive Democrat


http:ministers.95

106
coalition government to live up to their campaign commitment. In November 1990, the
government struck this commission comprised of representatives from the CSW and the
social partners - business, trade union and farming interests.”® The Second Commission
on the Status of Women was directed to:

...review the implementation of the recommendations of the first

Commission...[and]...to consider and make recommendations on the means,

administrative and legislative, by which women will be able to participate on

equal terms and conditions with men in economic, social, political and cultural
life and, to this end, to consider the efficacy and feasibility of positive action
measures...”’

The Second Commission on the Status of Women’s Report to Government,
published in January 1993, reflected changes that had been taking place in Ireland since
the last Commission on the Status of Women published in the early 1970s. The Second
Commission dealt with controversial issues such as access to abortion, and recommended
that gender proofing of government proposals be implemented. The Commission also
recognized the importance of women’s economic independence and that the
individualisation of social welfare payments, along with increased state funding and the
development of a policy on child care as an equality issue, were crucial in the promotion
of women’s equality.

CSW was also able to increase their presence in policy debates, when they
became a member of the National Economic and Social Forum (NESF) in 1993. CSW
was included on the NESF as one of the so-called “third strand” members. The other two
strands consisted of representatives from the government and opposition parties, and the

social partners. CSW’s participation on the NESF is analysed in some length in Case

Study #2, Chapter Six. Inclusion on the NESF was an important step, according to
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NWCI, since it paved the way for CSW’s membership on the National Economic and
Social Council (NESC) in 1996 as one of the social partners. In anticipation of social
partnering, the fourth phase of organizational development, CSW instigated an internal
strategic review. The review began in 1995, with implementation of the organization’s
strategic plan in 1996. The Executive identified three key forces affecting the future of
the organization:

a) increasing diversity in the views, values and activities of women’s groups:

making it essential, if the Council is to be effective, to have an agreed common

vision to which all members much subscribe;

b) increasing professionalisation of voluntary sector organisations and lobby

groups thus requiring the Council to professionalise further its own operations as

member organisations and women generally come to expect high quality service
and support;

¢) the growth across the world of religious and moral fundamentalism, possibly

resulting in the setting of a conservative agenda by forces seeking to unravel the

gains made by Irish women over the past twenty five years, leading to the
necessity for the Council to be strong enough to determine the agenda so as to
counter the encroachment of such forces.”

As a result of the review, the CSW’s name was changed to the National Women’s
Council of Ireland (NWCI). The executive formed sub-committees to deal with
membership, services and staffing, and also hired its first policy analyst. Four issue
based panels were established, on Health, Social Affairs, Education and Work, to shadow
the work of Irish parliamentary committees and the European Parliament. The panels
were also created to put into place an internally generated and professionalized system to

develop policy proposals, develop expertise in issue areas of relevance to the

organization, and to act as a source of information for member groups.
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Policy Advocacy
Policy Process Knowledge:

NWCTI’s awareness of the policy process would have been facilitated by the
relatively small size of the Irish government bureaucracy, providing opportunities for
networking and job opportunities through transfers to organizations throughout the
political system. For example, past members of NWCI have become members of
parliament, or members of key governmental agencies. Carmel Foley acted as Chief
Executive of CSW from 1990 to 1993, and thereafter went on to serve as Chief Executive
of the EEA. Ms. Foley had also been a public servant in the Department of Foreign
Affairs prior to joining the CSW.”  Indeed, Carmel Foley thought her experience and
knowledge of the Irish bureaucracy was essential to the organization, particularly at that
time. In her words, bridges needed to be built between NWCI and government officials.
As she saw it, “...there was mega-phone communication between interest/civil society
groups and public officials....the civil service was very defensive”.'® Another
notable member of NWCI was Frances Fitzgerald, Chair of CSW from 1988 to 1992.

She went on to serve in the lower house and, on occasion, would interrogate ministers
during question period as to whether their departments had implemented gender proofing,
a process promoted by CSW. By doing so, Ms. Fitzgerald was reminding members of
parliament of their collective obligation toward women.'”’

NWCT’s knowledge of the policy process was also facilitated by their membership
on a variety of government commissions and agencies. As mentioned above, CSW

representatives were appointed to both the first and second Commissions on the Status of
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Women. Carmel Foley and Frances Fitzgerald served as CSW appointees on the Second
Commission on the Status of Women. Since 1977, CSW had also been represented on

the EEA. The policy process, then, would have been well known.

Political Impact Knowledge:

As with NAC, the articulation of policy goals to promote women’s equality have
been viewed by NWCI as being of a matter of social citizenship, particularly due to
women’s rather unique position in Ireland compared to other Western liberal
democracies. NWCI was quite comfortable in articulating their measures to increase the
availability of child care, especially since the EU Childcare Network had been advocating
much the same, resulting in a European Council Recommendation on Childcare in 1992.
This EC Recommendation would surely have given NWCI’s claims legitimacy,
particularly given the benefits Ireland was experiencing as members of the EU (e.g.,
infrastructure funding).

NWCI also had links with the Irish Congress of Trade Unions (ICTU) and some
union women had been members on the NWCI executive. Furthermore, a number of
NWCT’s affiliates, or member groups, were trade unions, 