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ABSTRACT

Jacqueline M. Templeton

Public Administration in the Isle of Man

This thesis is a study of public administration in the Isle of

Man and is therefore broad in scope. It covers the structures

of the administrative machine and the personnel procedures within -
it. It closely analyses the values of the political actors within
the system and the various influences which have led to its develop-
ment. In particular it concentrates upon the predominant :feature
of the system, that it is a hybrid form displaying characteristics
of both British central and local government and explains this by
reference to the value system of the Manx political elite. It

. considers the extent to which these values are the result of
imitation of British practice and explains why this imitation has
occurred. In addition it examines the extent to which this
pattern is analagous to that in the developing nations. Through
its examination of the concept of hybridity,; the thesis contributes
to the general body of theory relating to public administration.

It considers the concept's relevance to other systems and broadens
the idea into a discussion of the relevance of eclecticism to otherx
countries. This is found to be of general, broad significance

in nations of any size or stage of development.
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GLOSSARY

Common Purse

Deemstex

Executive Council (Exco)

High Bailiff

House of Keys
Legislative Council
Lieutenant Governoxr
Mann or Man

Manx

MLP
MNP
Mec Vannin
MHK
MLC

Sheading

Tynwald

Tynwald Fair Day

Financial agreement with the UK.

Isle of Man's equivalent of a British
High Court Judge.

Small body of Tynwald members with
overall responsibility for government
in the Island. :

‘Judge next lowest in court hierarchy

to Deemsters.

The lower elected house of Tynwald.

The upper house of Tynwald.

The Queen's representative in Mann.
Alternative terms for the Isle of Man.

Adjective for the people and things of
the Isle of Man.

Manx Labour Party

Manx National Party

Manx Nationalist Party

Member of the Hbusevof’Keys
Member of the Legislative Council

Ancient division of the Island now used
with the towns as the basis for the
constituencies for elections to the
House of Keys.

The Manx parliament

Open air assembly and ceremony of the
Manx parliament held annually on the
5th July at the Tynwald fairfield,

St. John's at which the laws are
promulgated in Manx and English and
petitions presented to the full sitting
of Tynwald.



INTRODUCTION

The title of this thesis 'Public Administration in the Isle of Man'
is broad and appropriate. In it the author describes and explains
an entire system of public administration.in miniature. It will
consider the structure of the system and the attitudes and
behaviour of its actors and will, in addition, attempt to explain
the influences which have led'to the development of that system
and those patterns of behaviour. The thesis is not an attempt

to analyse policy-making which would be beyond the scope of this
work and which must, in any case, follow a descriptién of thé
system itself. It is a new approach in two senses. Firstly,

it looks at public administration whereas previous writers have
concentrated upon the relationship with the UK and the political
culture of the Island. It is therefore original in that it
reveals new data on the Manx political system and on small
community politics generally. In addition it provides a new

contribution to public administration theory through the concept

of hybridity.

The major work previously completed and published on the

contemporary political system in the Island is that by

Dr. D.G. Kermode of Liverpool Polytechnic who concentrated upon

the Island's relationship with the UK and all its ramifications.

He did not, however, consider the administrative structures or
culture of the Island. Some very relevantiand interesting work,

in an as yet unpublished PhD thesis was completed by Dr. J. Richards,
who compared the political cultures of three small independent
communities; Malta, Faroe and Mann and provided useful leaders

for the section in this thesis on the Manx administrative culture.

-1 -



The thesis of the work is that the Manx_administrative system is
a hybfid form displaying features of two other systems, namely
British central and local government. This concept of hybridity,
its relevance to the IOM, the reasons. why it has developed and
the concept's applicability in other countries, will be
considered in Chapter Five, This forms the major theoretical

section of the work.

Prior to the consideration of public administration in the IOM
itself, it is necessary to explain the choice of the IOM and to
justify the study of the small communities in general. It is my
conviction that the size of a political system has little to do
with its importance as a subject for study. It is argued that
small size means that the internal workings of a country are of
little interest to outsiders and that its size will make
comparison with larger nation-states difficult if not impossible.
Alternatively, the actions of governments, however small and
however few are the people it governs, can cause reactions in the
outside woxrld. The interest elsewhere is related far more fo the
actions of the government than to how many people they affect by
those actions. Hence the British media's interest in the

almoét dictatorial behaviour of Malta's Dom Mintoff, despite the

fact that the population of the Maltese Islands is a mere 300,000.

That comparisons cannot be made between very small communities
and larger nation-states can be countered by this argument.
'Following this view it would be equally useless to compare the
system and behaviour of Britain with that of the USA, an
“activity which is-frequently undertaken by public administration

writers.



The justification for studying the IOM in particular rather than
small communities in general are many, not least the internmational
implications of the Manx Government's activities. These
international implications are largely a result of three things.
Firstly, the Island's tax haven status is beginning to make a
significant impact on the British economy since it has drawn

much investment and has been a convenient, legal outlet for tax
avoiders from Britain. Secondly, the Island's relationship with
the UK is of importance to Britain and elsewhere since the British
government has certain duties and responsibilities with relation
to the Island and must Be constantly in contact with it as a result
of its constitutional commitments. Thirdly, the internal
activities of the Manx government are of interest to Britain's
partners in Europe. Significant examples are the appearance of
the UK government at the European Court of Human Rights on

behalf of the IOM to hear their decision on the question of
judicial corporal punishment in the Island. The issue of the
birch is one which raises fierceAemotions in more places than

just the IOM. Another example is that of fishing rights in the
Irish Sea to which the Island is making its claim despite EEC

directives to the contrary.

Further, it is unfortunate that British social science largely
ignores almost complete political systems right on its doorstep.
This is true not only of the IOM but also of the Channel Islands,
Eire and even Scotland. This in itself could be said to be
adequate justification for the study of the IOM, in order to
develop a better and fuller understanding of the political

nature of this group of Islands.
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Finally the very size of the IOM makes it a particularly easy
system to study. The same functions as in any country must be
performed and enshrined in some kind of institution or behaviour
pattern. The very fact that these exist in miniature means that
the relationships between bodies and the actual working of those
bodies can be examined with considerable precision. Study may
be complicated by the fact that in a small community a few
institutions may carry out many functions buf the numbers of
people involved is still_very small and the various relationships

between people can be readily discovered.

In leading to its conclusions, the thesis will be presented in

the following mannexr. Chapter One outlines some very important
structures and values in British central~and local government

and places the emphasis uﬁon the differences between them rather
than theif similarities. These include local and central
governments'! different approaches to co-ordination, professibnalism,

anonymity and impartiality, and efficiency.

In Chapter Two thé focus changes to the IOM itself ﬁith a study
of the Manx administrative culture i.e. the social, political
and geographical factors which form the background to
administrative form and action in the Island. It considers the
perceptions Manx civil servants have of British public
administration, the subsequent 'imitation syndrome'!, the impact
of the smallness of the community and the political attitudes of

Manx senior civil servants.
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Chapter Three describes and explains the structure of the Manx
administrative system looking, therefore at the supra-national

tiers of government, the Island's own political institutions, its
civil service, its local government and finally the bodies and
mechanisms, part of whose responsibilities it is to co-ordinate thex
whole machine. Chapter Four, the second of the descriptive
chapters, is entitled 'The Public Service' and deals in the main
with the characteristics of the Manx Civil Service, recruitment

to it, promotion and training within it and pay and conditions

under which civil servants in the Island work.

As explained above Chapter Five puté the whole of this information
into the context of the concept of hybridity. The major
conclusion reached is that the‘IOM has a hybrid form of
administration which has developed as a result of factors

relating to its size, its relationship with and perception of

the UK, and the necessity for an entirely autonomous reaction to
needs and problems. The conclusion on the‘work explains moxre
general points arising from this study and makes some tentative
suggestions for improvement in the Manx administrative system to
bring it to a position where it will be more able to cope with the
pressure of a modern day existence as part of a complex and demanding

world economy.
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CHAPTER ONE:

STRUCTURES AND VALUES IN BRITISH CENTRAL AND LOCAL ADMINISTRATION

INTRODUCTION

In this chapter it is intended to review existing, well-developed
ideas and practices in British administration on a selective

basis which relates best to the IOM. The resultant brief
discussion will provide a useful backcloth for the analysis of
methods and behaviour in the Manx administrative system. The
chapter is not designed to debate theories at length, nor is it
meant to break new ground on the value of those theories for the
study of public administration. Rather it is to be hoped that by
selecting the most discussed and most obvious factors, a basis can
be found for the study of the Manx system of public administration
which has, as yet, been starved of academic analysis. The
approach, therefore,will be to discuss certain values and structures
in their organisational context in order that they may provi&e a
background for the more descriptive elements of the work. The
Chapter will not, therefore, discuss the features as they occur in

the IOM.

That values and structures relating to organisation and methods
in public administrative systems exist is obwvious. They can be
observed with ease by the most casual student of any system simply
by the way the organisation deals with the outside world. The
values it holds will become evident through the image it presents
to public and press. On a deeper level, the internal workings

of an organisation develop through a long process of precedence



and change which results in an intricate system of beliéfs,

values and traditions.

Underlying the above is the assumption that particular trends can
be associated closely with particular organisations or systems.

Is this a sound assumption? Inevitably, all bureaucracies have
features in common which are an automatic result of their being
bureaucracies and all public bureaucracies will be yet more likely
to be similar given the requirement for accountability that being
public implies. So, can we say that certain features are
inextricably identified with certain organisations? There is
considerable evidence to suggest that this is the casé and‘that

the system of traditions and values assists its members and thosel
outside to recognise and make better sense of the organisation as
a whole. As features become associated with an organisation they
become absorbed into its character and petsist by processes of
socialization and image-presentation to the‘extent that they'become
so deeply embedded that they are almost impossible to dispel.

The importance of these factors in association with particul#r
administrative systems must, therefore, be considered. prior to any

examination of those systems!' relevance to Manx administration.

In administrative systems no less than in the political system
generally, British influence on Mann, both conscious and
unconscious, has been imported on a major scale. This will
become very evident in later descriptive chapters and will explain

the choice of characteristics in this first section.



Both central and local bureaucracies seem to conform quite

closely to Weber's ideal type of pure bureaucracy in which the
whole administrative staff under a supreme authority consists of
individual officials who are. appointed and function under

certain criteria. They are persbnally free and subject to
authority only with respect to their impersonal official
obligations. They are arranged in a hierarchy of officers and
are appointed on the basis of technical qualifications to posts
for which they are remunerated according to rank. The office is
treated as the sole,or:at least primary, occupation of the incumbent
and it constitutes a career within which promotion is dependent on

the judgement of supervisors.

Weber argued that. experience shows this monocratic form of
bureaucracy is, from a technical point of view,

"capable of the highest’degree of efficiency and is in

this sense formally the most rational known means ©

carrying out imperative control over human beings.®
The fact that it is an ideal type makes it practically impossible
to achieve. On the whole, however, central and local goverﬁment
in Britain have adhered to these principles to a roughly similar
extent and the Manx system is glso based upon them. However, as
later descriptive evidence shows, the influence of more traditional
conceptions of the appropriation of affice are still strong and can
to some extent be explained through Weber's 'traditional' type.
This describes a situation where the bases of order are precedent

and usage. The rights and expectations of various groups are

1. Max Weber, “The Theory of Social and Economic Organisation"
Oxford University Press, Inc. 1947. P. 33.

2. Ibid. P. 336.




established in terms of taking as sacred what has always happened;

the great arbiter of such a systém is custom.

Weber's third type of administrative organisation he describes
as 'charismatic! where an individual exercises authority on the
basis of his personal qualities which set him apart from

ordinary men.

In terms of Weber's three types the Manx bureaucracy, though
superficially comparing well with British central and local .
systems in its adherance to the Weberian ideal type, displays
features also of the traditional one but not to his charismatic
model. Thié will become evident in later chaﬁters on the
Manx administrative culture, machinery'of government and

personnel practices.

Hence rather than concentrating upon the obvious similarities
between systems, it is beneficial to consider features which
are characteristic only of particular systems and this is what

Chapter 1 intends to do.

The criteria for.selection of factors for study in this backcloth
have béen the prevalence of material on the topic in the bedy of
literature on publié administration; the applicability of the
topic for a small system of public administration; and the
relevance of the characteristic to the central thesis of the work -
that the Manx administrative system is a hybrid form of the

municipal and central systems in Great Britain.
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The first criterion above may require some further explanation.
Whilst it is important for new theoretical points to be made this
is not the appropriate place in which to do it. The examination
of the Manx system of administration has, to date been
rudimentary, and it is first necessary to make up the time lost

before a more original approach can begin.

The applicability of the topic to a small system of administration
is equally important in that there is little relevance to the
central thesis in looking at problems of excessively large
hierarchies, long chains of command, excesses of specialization
and so on. Any work must have its parameters and here they are
imposed by the unusual restrictions of studying a small

community.

In confining features studied to those which are relevant to the
central thesis of the work it is to be hoped that better linkages
can be made between one section and another and a fuller

examination of the major idea can be effected.

The featureé which will be examined have been associated closely
with either British local authorities, or British central
government and in some cases both, though to different degrees
and in different ways. This is not to deny that these features
may be present, and very significant in the administrative
systems of other countries, but their interpretation in Britain
has been chosen because of that country's considerable influence

on Mann over many centuries.

- 11 -~



The features will be caonsidered under a series of headings though
these are not intended to be absolutely exclusive categories.
The dangers of compartmentalisation are particularly evident in
a project of this breadth and care must be taken to inter-relate
the parts in a comprehensive manner. Howevexr, for ease of
presentation the following subject headings have been chosén and
they have been divided into structures and values (again
overlapping but the distinction is of use). Under the headings:
}structures' the aspects of 'committee/ministerial systems’;
'co~-ordinative structures'! and 'consultative structures'! will be
considered. Under ‘values' will come f‘professionalism’',

'anonymity and impartiality' and ‘efficiency’'.

These headings give no indication of the association with
particular adminiétrative systems and are not designed to
restrain thé material too specifically. They are merely
intended to act as a means of grouping information in'a
manageable form. Each topic will be examined in turn and
consideration g;ven to the extent to which it exists and the way

it occurs in each organisation.

- 12 -



VALUES

In speaking of values in this section the term will apply in a very
broad sense and will include‘matters‘which could better be called
beliefs or traditions. These terms, values, beliefs, traditions,
have many meanings and have been the subject of lengthy academic
argument.l In the following analysis the terms will be used in
the following senses. By 'values' is meant a set of principles
which the members of the organisation and those who interact
closely with it, hold in high esteem. They may be of varying
significance and may be conscious, unconscious or sub-conscious.
They may be inherent in the personalities of the members or
acquired after joining the organisation, but it will be assumed
that the majority of members identify with the concepts and,
through them, contribute to the overall value system of the.

organisation.

A 'belief', according to thé Chambers! Twentieth Century

Dictionary definition is a "persuasion of the truth" of something.
It is "an opinion or doctrine Eelieved". This concept 1s not
unrelated to that of 'value' and the two cannot be seen as mutually
exclusive. A 'belief'!' does, however, imply a positive

commitment to a particular concept whereas a value is almost

instinctive and involuntary.

"Tradition' can be defined as'a tale, belief or practice handed

down from generation to generation®. In the organisational

1. Amongst others see G. Vickers, "Value systems and social
processes'" Tavistock. 1968.

- 13 -



context it is anything bound upvwith, or continuing in the life
of , an administrative system. In this sense traditions can be
used as a generic term for all those factors to be examined
later but the word implies a long-standing reliance which may
not be present and it is possible for newly-held ideas to be

equally significant in an organisational context.

Professionalism

By professionalism is meant not only that groups of staff holding
certain qualifications and sharing common ethics, training ahd
experience exist but that theée persons hold particular positions
in the managerial levels in administrative organisations. In
the British Civil Service the generalist administrators hold the
nost senior posts supported by professional advisers.1 The
generalist in the elite corps of the British Civil Service “does
not regard himself as a specialist in anything save his under-
standing of the machinery of government and his awareness of

s . svsasl. M2
ministerial responsibility .

The reasons for the British Civil Service reliance upon the
generalist are primarily historical and are a; result of their
methods of recruitment. These have produced a disproportionately
high number of public school, Oxbridge and arts degree recruit53

and more have origins in the upper and middle classes than is seen

1. Fulton Committee on "The Civil Service®™. H.M.S.0O. 1968.

2. P. Self, MAdministrative Theories and Politics™.
George Allen and Unwin. 1972.P. 163.

3. Peta Sherxif, "“Career Patterns in the Higher Civil Service®
H.M.S.0. 1976.




in the population at large. This has produced a potent self-
perpetuating tradition of common beliefs, attitudes and ethics.
The development of a powerful and permanent elite has
significant consequences for civil service/ministerial relationms,
both in terms of the relative power they possess and the methods

used to achieve their aims.

Conversely, it is a deep-rooted convention that departmental

heads in local government should be selected for their professional
expertise rather than any managerial ability they may possess.

The historical reason for this is that local government has
developed as an amalgam of specialist services and for each
specialised task authorities have appointed (largely under
statutory compulsion) a professional specialist to advice on and
execute work.2 The administrator in local government has
typically worked as the subordinaté of the specialist and advice

on policy has been regarded as part and parcel of the

professional advice provided by professional chief officers.

That certain types of degrees and social background are, perhaps
falsely, identified in the British Civil Service with the 'best
people to govern the countr&' is in direct contrast with local
government's encouragement of professionalism with all its

consequences for efficiency, standards, divided loyalties

1. J. Stanyer, "“Understanding Local Government' Fontana. 1976
P. 183.

2. K. P. Poole, "The Local Government Service'"™ New Local
Government Series. George Allen and Unwin. 1978. P.38.
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and so on.l This marked difference in the evaluation of the role
of specialists in administrative organisations is evidenced in
many reports on both local and central governmenf.2 The comparative
advantages and disadvantages centre Around the loyalties which.
membership of a professional association requires. These cause
an improvement in standards, an introduction of new ideas and
applications and provide a planned career basis (through fhe
qualifications themselves). They can simultaneously result in

a division of loyalties between profession and employin§
organisation and can also cause inter-profession rivalry within
the organisation. Though these are not the primary reasons for
the non-emergence of professionalism at the ceﬁtral level, the
problems can largely be avoided. The bénefits, however, are

also absent and central government style has been affected

accordingly.3

Anonymity and Impartiality

By convention, the British Civil Service is expected to be an
anonymous, impartial bureaucracy. The inextricable association
of this concept with that of ministerial responsibility is not
to be underestimated and, indeed, it underlies our whole under-
standing of legislative-executive relations. The conventional
constitutional theory is that in British government the minister

is responsible to parliament for every activity and decision made

1. For a fuller discussion of the value of the professional and the
generalist/specialist debate see Stanyer, Op Cit P.120;
Poole Op Cit, P.39; Stanyer and Smith, "“Administering Britain'.
Fontana.l1976.P.252.M.J. Hill, "The Sociology of Public
Administration'". Weidenfield & Nicholson. 1972.CH.4.

2. Bains "The New Local Authorities: Management & Structure®
HMSO 1972. Maud "Report on the Management of Local Government®
HMSO 1967. Mallaby Report on "Staffing in Local Government"
HMSO 1967. Fulton Report. Op Cit. etc.

3. Fulton. Op Cit. s+ 16




in his department or ministry. Civil servants are not personally
responsible for their decisions and should therefore not be public
figures, known by name in the press or parliament. Impartiality,
an associated concept, is by convention again, said to be
complete; This has, however, been challenged by both academics
and politicians.l Civil servants are certainly protected and
largely free from political intrusion and their lives are, to a
large extent untouched by the transcience of politics.

However, through their control of informatiqn they can

~influence d.ecision--making.2 In practice, though civil servants
p}epare programmes appropriate to the party in powér, they have
significant control over them and can include in them elements
based on their departmental and ideological preferences.

Neither is the principle of ministerial responsibility strictly
adhered to, as seen in the Ferranti case when excessive profits
were made on the Bloodhound missile éontract and in the Vehicle

3 . .
These caused a reinter-

and General Insurance Case of 1972.
pretation of the whole concept and a tendency to hold civil

servants more accountable in the management sense.

In local government the role of officers has not been so closely
associated with the concepts of anonymity and impartiality

primarily because the services it provides are seen as

1. B. Smith “Policy-Making In British Government®
Martin Robertson. 1976. Chapter 2.

2. Hall, Land, Parker and Webb "Change, Choice and Conflict in
Social Policy' Heinemann 1975. P. 69.

3. Gunn LA "Ministers and Civil Servants: Changes in Whitehail
Public Administration' (Sydney) 26,1,1967
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uncontentious, well-established and straightforward to implement.l
Chief officers are increasingly becoming foci for local press but on
the whole, local government officers answer internally for their

actions and councillors are responsible for the decisions made.

Throughout both local and central level systems, maintenance of
the elected body's control of administratiQn is a fundamental aim.
Thg advantages of an anonymous, apolitical bureaucracy to advise
and implement are that expertise can be developed in a stable
environment, protected from the need to placate voters and civil
servants, and officers can do as they feel they should without
the prospect of criticism and scrutiny from outside. However,
the extensive,'some say excessive, powers of the bureaucracy

can seriously undermine the effectiveness of a democratic form
of government. Without counter-staffs to provide an.
alternative source of information the politician can be swamped
by the tide of data and advice given resulting in ignorance of
exactly what is happening and lack of control over decision-
making.2 The complex relationship between civil servant and
minister and between local government officers and councillors
has been extensively documented and need not be repeated here.3
.It suffices to say that there is a significant difference
between.what is ideal constitutional theory and what is the
reality of the situation at both central and local government

levels.

1. L.J. Sharp "Thecries and Values of Local Government'".
Political Studies, Vol 18, 1968.

2. B. Guy Peters. "The Politics of Bureaucracy: A Comparative
Perspective'™ Longman. 1978. p.192.

3. R. Crossman “The Diaries of a Cabinet Minister' Hamilton
and Cape 1975
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Efficiency

This term is one which almost defies definition and certainly
defies measurement but yet is considered generally desirable
and is highly valued. A dictionary definition states that
efficiency is "the power to produce the result intended®. In
terms of physics it is 'the ratio of a machine's output of energy
to input'. Applying this to gove;nment one couud say it is
"*the maximum output for the least cost", in other words the best
use of available resources. This would distinguish efficiency
from other related concepts such as effectiveness which has ‘more
to do with the quality of a government agency's performance in
meeting societal 'needs!'. The achievement of objectives is,
however, also part of efficiency and hence comes the problem

of defining the word despite the fact that it is in common use.

Assuming, for our purposes that efficiency has both the element

of achieving objectives and achieving the maximum output for the
least cost, it would seem safe to assume that it is an aim of both
central and local government. Thus, prescriptively,
organisational structure and method should be designed to achieve
maximum efficiency. Chester Barnard suggested that the way to
do this was to break down the very general and imprecise goals

»of a large organisation into a series of sub-goals. These would
then be met by an organisational pattern specialised at every
level in those ways which will best realise a hierarchy of goals,l
However, orderly goal-setting presents great difficulties in

government since goals must reflect numerous, possibly conflicting

1. C. Barnard. "The Functions of the Executive! Cambridge, Mass.
1964. Ch.10. :
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pressures from both within and outside government itself.l The
achievement of organisational efficiency is, therefore, done in
practice on far less rational grounds and even where attempts are
made e.g. to allocate functions according to rationally identified
criteria, often these criteria are the product of much adjustment

and compromise.

In order fo relate the discussion of efficiency to the concept

of hybridity, it will be useful to consider the relationship of
the optimum size of units for administration to the efficiency of
the organisation. The relationship of size to efficiency is
further'discussed in Chapter 2 but it is appropriate here to
consider what has been said on the subject regarding local and

central government in Britain.

The Redcliffe-Maud Report, 1969, examined the size of population
needed for the efficient provision of various public services at
the local level and combining these found that

"*the minimum size for all mainzservices is, desirably
a population of some 250,000%

Despite the fact that they found that size did not have a greater
bearing on performance than the environmental characteristics of
local authorities3, their overall conclusion was that larger

local authorities offer advantages of specialisation in staff and

1. P. Self "Administrative Theories and Politics' Op Cit pp 64-72

2. "Royal Commission on Local Government in England. 1966-69"
Vol. 1 HMSO 1969. Cmnd 4040. p.28

3. Ibid. p.58
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institutions and a more rational distribution of resources. In
addition a larger authority coﬁld *spread the administrative load
more evenly and, therefore, it can draw on greater resources, it
can offer a wider range of policy choices'. All these benefits
can lead to greater efficiency, defined as above, and should,
Redcliffe-Maud declared, be borne in mind in recommending a
reorganisation of local government. Their proposals were duly
formulated to balance the requirement for efficiency with that
for local democracy. The subsequent debate on the report
included the issue of the relationship between size and
efficiency and it was later a factor in the re-organisation of
local government into the form we see it today. This is
evidenced by the fact thatvvery many of the small authorities
were combined to form larger district councils and the two tiers of
the system were allocated functions on a generally less

fragmented basis.

The units of organisation within central government are
ministries and departments and the size of these bears an
important relationship to efficiency. The problem of managerial
control in very large departments must be balanced with the
economies of scale which large size may bring. In addition,
as P. Self says,

“The existence of a large number of departments may

be managerially satisfactory for each department,

but impedes central co-ordination and planning ...

Managerial co-ordination requires, ideally, a

systematic grouping of functions in roughly equal

blocks, while functional considerations are
intrinsically resistant to such tidy patterns'

1. P. Self. Op Cit. p.83.
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If efficiency is the optimum use of resources then the right
balance of all these factors must be found in order to achieve
efficiency. If efficiency is the realisation of objectives it
will be aided by having manageable units of organisation
though this must be combined with a rational process of goal

identification, planning, implementation and review.

The measurement of efficiency in government has a;ways been
problematic since there is such a wide range of outputs
affecting a complex enviropment with the externalities and
unexpected consequences all coming into play. Additionally,
the relationship between inputs and outputs is difficult since

the inputs are on the whole political and the outputs technical.

It is, therefore, impossible to say whether central or local
government is the more efficient. Arguably, local government
services can be compared, authority with authority,

but this will not take into account the unique socio-

economic and geographic factors of each authority and the
differing pressures at play. Atvboth levels the design of
suitable organisational structﬁres and methods is plagued by
the fact that what is optimum for one service may not be for

another and the criteria used are inevitably arbitrary.
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STRUCTURES

By the term structures in this context is meant the arrangements
and manner of organisation in central and local administration in
Britain. At both levels the development of these structures has
been piecemeal and iﬁcremental.1 The proliferafion of new
government activities (for example economic aﬁd energy planning)
and the disappearance.of old ones (for example India) resulted
in frequent addition and abolition of new ministries and
departments with a corresponding, though smaller development of
service departments. Similarly at local level functions have
changed and strﬁctures have altered accordingly, for example the
_introduction of employment policy units to cope with increasihgly
difficult problems of the local economy. ' By a continuous process
of fission, fusion and transfer the apparatus of government has
developed to its present state and is still in a . ¢onstant state
of flux.2 The development of new needs does not necessarily
result in a new department as it could be grouped with existing
departments or other government agencies already providing o
similar function. The criteria for development of a new
department are far more likely to be that the function, or

group of functions, has become of sufficient importance and
complexity to reqﬁire a new department with direct responsibility

to Parliament, through a Minister or to Council through a

committee.

1. This is not necessarily an indictment according to Lindblom's
prescriptive theory of incrementalism. D. Braybrooke &
C. Lindblom “A Strategy of Decision: 'Policy Evaluation as a
Social Process''. London Free Press. 1963.

2. Hanson and Walles "“Governing Britain®™ Fontanma. 1975. Ch.6.
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Committee/Ministerial Patterns .

At central level the greater and most important part of
administration is covered by the Ministerial system whereby
government is organised into departments each responsible to
Parliament through its ministerial chief. The reasons for

the development of this as opposed to a committee system are
first, that it facilitates a focus for accountability to what
is a large parliament (especially when compared with a local
council) and to the cabinet where it was necessary to have
truly responsible figures represented. Second, the relatively
early development of parties at central level necessitated
finding for the major party's most senior members, posts
commensurate with their ability and standing. In local
government (and indeed in the IOM at the present time) parties
were relatively inactive when the committee system was
established and this more consensual approach to decision-
making required the sharing of power over particular functions
in the larger body i.e. a committee. Since there was no small
executive body performing in a’similar manner to a cabinet, it
was all that was required for the committee's chairman to act

as its spokesman to the full council.

At the local level horizontal proliferation of committees has
characterised the development of local, elected government.
Local authority committees developed out of the boards that wexre
established in a piecemeal fashion to tackle the problems of

urban and industrial society during the nineteenth century.

The considerable development and extension of local authority
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committee structures was largely a result of central government's
imposition of new functions. Often, a professional trained officer
was required under statute (for example to implement public health
legislation) and it became a tradition for a committee to be
estahblished with a specialist officer heading the department

beneath it. This vertical system of committees and departments
facilitated fhe incorporation of new functions by the simple
creation of a new committee and the introduction of a new
profession and led Mr. John Maud's Committee in 1967 to comment

that there should be a considerable reduction in the number of

. . 1
committees in local government.

The iﬁfluences acting upon the central and local systems in
Britain were somewhat different and led to a different pattern

of allocation of responsibility. It will later be seen that the
influences applying to the IOM bore most resemblance, in this

respect, to those applying to British municipal administration.

Quasi-autonomous non-governmental organisations

The t'ad hoc! or 'statutory authorities for special purposes' are
characterised by specialisationr of function, varying degrees of
autonomy and wﬁole or partial exemption from the normal processes
of accountability to parliament, through Ministers.2 A body may

need to be free from the accountability process for several reasons.

1. Maud "Report on the Management of Local Government' Cmnd. 4040.
HMSO 1967.

2. Hanson and Walles. Op Cit. Ch. 8.
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The most prominent are first that it is commercial in nature and
hence requires considerable financial autonomy (as in the case of
the nationalised industries). Second, it may have judicial or
quasi-judicial functions requiring impartiality from the political
process. Third it may provide a service of a personal or
cultural kind which can be distorted by political influences. Or
finally it may be best to regulate professions, such as medicine
and law, by means of bodies subject only to slight political

supervision.

THe agencies concerned form a sprawling mass of irregular
adminiétr;tive institutions which defy classification, and even
description, and this has caused the étructure of the administra£ive
system to depart considerably from the principles set out by the
Haldane Committee in 1918.1 The considerable dangers of the
development of a series of quasi-autonomous, non-governmental
organisations for the democratic process are comparable only

to the dangers of the lack of co-ordination which results from

their creation. Successive governments have, however, seen‘fit

to create new ad hoc bodies and even following the present

Government's early-office purge, their numbers are considerable

thoﬁgh not precisely known.

It is impractical to compare central and local practice in this
section since the creation of quangos is primarily the responsibility

of central government. Local authorities do, however have their

1. Haldane "Report of the Committee on_ the Machinery of
Government'. Cmnd. 9230. 1918.
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connections with quangos through their membersﬁip of health
service committees and connections with water, electricity and
gas suppliers in their areas. They also create bodies of a
similar kind to quangos; a recent example is the setting up of
private companies limited by guarantee to aid local industrial
development and these are partly funded and partly controlled

by local authority members.

Co-ordinative Mechanisms

As a result of the proliferation of functions and departments at
both local and national levels, problems of the coherent develop-
ment of services and their overall co-ordination become
increasingly severe. The attempt to overcome these problems

by fusing departments, particularly after the Second World War,
revealed considerable diseconomies. The benefits of
concentrating related functions under one roof were outweighed
by its disadvantages and a process of disaggregation followed.
The many subsequent turns of the tide were associated not only
with the administrative advantages of large scaie organisation
but with the necessity for adequate responsibility to Cabinet
and Parliament. Cabinet needs to balance its own size (for
meaningful discussion and decision-making) with individual
ministers' ability to deal with huge conglomerate departments.
The ‘'super-ministries?, 'overlords'1 and other such similar
mechanisms illustrate the dilegma,and the problem is as yet,

effectively unresolved. Successive governments to the present

1. H. Morrison “Government and Parliament' Oxford U.P.
3Id~ ° 1965. :
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day have resorted to marginal change to suit pelitical issues

and personalities,

.
’

“for it often happens that a ministry is created for a

particular politician rather than.a politician being

found for a particular ministry.®
In local government the Solutions have been different though the
problem was substantially the same. In the larger authorities
especially, the size of certain departments, especially education
and social services, became unweildy and services in general,
unco-ordinated. During and before the reorganiéation debate,
inter~-departmental co-ordination had been seen as a considerable
problem as the'numbe¥ of functions and corresponding departments
grew. Bains'? solutionz, both a£ the structural and theoretical.
levels was welcomed, though on the whole only the former has been
implemented. Many authorities have used the corporate
management principles embodied in Bains as a basis for the
development of their own unique systems of management (as indeed
Bains encouraged them to do)3. However, problems still remain
and to date few authorities are entirely satisfied that their
functions dovetail adequately. It has usually been found that

departmental loyalties are too strong to allow positive

co~ordination to develop.

The need to forge better links with local branches of ad hoc

bodies providing local services, e.g. Electricity and Gas

1. Hanson and Walles  Op Cit. P.121.
2. Bains Report Op Cit.

3. Royston Greenwood, C.R. Hinings, Stewart Ronson and Kieren Walsh.
"In Pursuit of Corporate Rationality: Organisational
Developments in the Post-Reorganisation Period.™
Inlogov P.177.
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authorities, is an additional problem of co-ordination.

Internally the absence of a central management body of a
reasonable sizel(full council being too concerned with political
debate and rubber-stamping to be able to cope with requirements
for speed in decision-making) led Bains to recommend many changes
to improve co-ordination. In order to concern itself with the
Boverall economic, cultural and physical well being of the
community* the tradifional departmental attitudes had to give
way to a wider-ranging corporate outlook. To achieve this .it
recommended the establishment of a corporate management
structure and gave detailed suggestions as to its membership and
the inter-relationship of its constituent parts. The following
diagram summarises the structure and mentions the names of the

new bodies it proposed should be set up.

Council
Policy and Resources ~ Resources Sub-
Committee Committees
{
Programme Proggamme
Committees ' Committees

Diagram 1 (a) Outline Committee Structure.

Chief Executive

Principal Chief Officers
Management Team

l

Departments Departments

Diagram 1 (b) Outline Departmental Structure.2

1. R.S.B. Knowles Op Cit. P.37.

2. Bains Report Op Cit. Ch.9. P.99.
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The above outline gives only a very brief picture of the Bains
proposals as permitted by the restrictions of space, and any
more complete understanding requires a much more detailed
analysis of the report. The implementation of corporate
management structures in British local authorities since
re-organisation has been widespread though fragmented. Every
authority's approach to corporate management is different and
each has had a different degree of success. The high ideals
of the corporate approach are fading because local authorities
are a confederation of competing interests. The main
achievement (and this has been patchy to say the least) has been
in getting people together to create a corporate, forward
looking attitude. Practicality dictates that the ruling party
in local governmerit will lead whatever corporate approach

develops.

In any administrative or policy-making system uncertainty wiil
accrue about other areas of policy-making which impinge on the
problem under consideration. It is precisely this uncertainty
which leads to perpetual demands for co-ordination in government
and a widespread belief in its value. The particular approach
to co-ordination which is adopted will depend upon the nature of
the current allocation of responsibilities but both central and
local level administration in Britain have seen the need for a

common approach and have made attempts to achieve it.

Consultative Arrangements

Up to now the themes and traditions considered have been

concerned mainly with internal workings and relationships.

- 30 -



It would be a serious omission not to point out that distinctive
patterns of dealing with the outside world; pressure groups and
public, exist and are identified with particular administrative

systems.

In both British central and local government, political power is
derived from a democratic system. Though those systems are not
identical they resemble one another closely enough that we can
say that the formal relationship between governor and goverhed
is similar. Both administratively and politically local and
ﬁational elections are fought in a similar mannerl_and do not,

in the main, involve the bureaucracies connected with themn.

The electoral system, however, provides only a limited means for
the public to influence policy and both individuals and groups
seek to put pressure not only on politicians but on the
bureaucracy itself. It has been said that where successful
pressure groups seek to influence government is often the

place where the power lies within the system.2 The bulk of
activity in the British governmental system is directed not at
the plitical parties or parliament but at the administration

"and there is considerable institutionalisation of
groups within the British governmental framework.™

This is illustrated by the plethora of advisory committees which
provide links between the government and the various producers'

groups and professional associations.

1. K. Newton "Second City Politics! Clarendon Press. Oxford.
”1976. Ch.2.

2. S.E. Finer "“The Anonymous Empire' Pall Mall. 1966.
3. Hanson and Walles Op Cit. P.154.
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The symbiotic relationship between governments seeking
consultation and information for successful planning, and groups
seeking access to decision-making and decision-execution led
Blondel to say that

"the distinction between 'administrative decisions' and

'decisions taken by private individuals'! is more and

more useless to make."
At the local level pressure groups and voluntary bodies are
usually organised on a local authority basis, so recognising
the spatial as well as the functional distribution of power.
Delegation of decision-making powers to local government off;cers,
for example planningApermissions, focuses the attention of
environmental and pther pressure groups upon them. The local
activity is, however, different in one important respect from
central government pressure. In central government groups are
concerned far more with general rules and the frameworks within
which the organisations live. Local groups are concerned far
more with the specific, with individual cases and decisions
concerning a particular piece of land, an individual or an
individual organisation.2 It could be argued that this results
in greater pressure upon the administration as individual
decisions are of relatively minor political importance.
However, the close involvement of councillors with the minutiae
of day-to-day administration, which has been criticised for so
long, may result in groups applying pressure on them, in the

knowledge that they can, and do, take up individual cases.

1. J. Blondel "Voters, Parties and Leaders' Pelican. 1963.P.224.

2. J. Stanyer. Op Cit. P.84.
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Administrative systems are in contact not only with groups but
with individuals primarily as thé receivers of their services
though not exclusively in that role. The weakness of the
individual citizen in a modern democracy is compensated by

“"the right and ability of all freely to organis
groups and associations for political action'.

It is most often in a situation of grievance that an individual
seeks to contact the administration and obtain redress. At

both central and local levels individuals have recourse to the
courts, administrative tribunals and to the ombudsmen. The
success of these is very difficult to measure but in terms Jf

the number of applications and number of decisions in favour

of applicants success is similar natiénally to locally. This is
despite the fact that the civil service is seen as a greatly more
monolithic organisation. Its relationship with individual
citizens bears a close similarity with that at the local

authority level.

1. B. Smith Op Cit. P.178.
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CONCLUSION

This Chapter has raised some issues which must be borne in mind
in the later consideration of the Manx system of public
administration. It has looked at values, in particular those

of professionalism and of anonymify and impartiality, and it has
looked at certain significant structures which show marked
differences between British central and local administration.
Though the differences between the latter two systems are often a
consequence of history and.tradifion, they may also be concerned
with fhe relative sizes of the two organisations and the values
held by their members. The similarities are indeed4great, though

and common principles do apply.

The Manx bureaucracy shows many marked similarities with both
British central and local government and this is illustrated by
all three types adhering quite closely to Weber's ideal type
rational bureaucracy. However, in making any comparison, it is
necessary to stress that particuiar organisaéions will develop
characteristics which are peculiar only to them. It wiil be the
‘task of this thesis to explain what these characteristics are in
the Manx administrative system and why they have developed there.
This will be illustrated in the following three chapters on the
Manx Administrative Culture; Machinery of Government; and

Public Service.
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CHAPTER TWO:

THE MANX ADMINISTRATIVE CULTURE

INTRODUCT ION

This chapter will be concerned with those social, political

and geographical features which form the background to
administrative form and action in the Isle of Man. My inter-
pretation of the term 'administrative culture! is a broad one
relating to the environment which shapes a bureaucracy and takes
into account the many variables existing in a bureaucracy.

These are both cause and effect of the camplexities of the services
it provides, and the traditions and history which lie behind them.
The chapter will, therefore, take a line different from some of

the writers on administrative culture whose ideas will pevertheless
be briefly described as they are in some senses defective and
irrelevant to a consideration of the Manx situation. They tend
not to raise the points most relevant there aﬁd have been used

only as guides and stimuli to thought.

The administrative sub-culture has been described in a wider
context by Petersl who saw culture as existing at three distinct
levels: societal, political and administrative. The shared
psychological orientations of citizens to both government and
administration create the boundaries for their respective -
spheres of actien. However, the "orientation of the society
towards administration is a component not only of the general

social culture but also of the political culture: that is some

1. B. Guy Peters. "The Politics of Bureaucracy: A Comparative
Perspective™. Longman Inc. 1978. P.40.
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general social values either support or potentially undermine the

. .. . 1
effectiveness of administrative structures.®

Professor F.F. Ridley groups these societal influences together
forming what he calls the 'external influences' which make up a
"generalised model of the influences on a bureaucratic system".2
"The constitutional order, national history, the structure of
social power and the educational system, prevailing economic®
factors (and) the impact of currént politics' make up the
external inflﬁences, whereas internal influences include
*organisational forms, formal rules and policy procedures".3
Though this chapter will not rely on such a simple dichotomy to
classify the various influences on the bureaucratic culture in
Mann, it is a useful distinction to make because it illustrates
that pressures are exerted from many angles. The problem of
this approach is that the arbitrariness of a simple dichotomy
between internal and external factors can distort the analyéis
as many factors can come under either héading.

"The primary distinction between external and internéi
forces is not easily maintained; thus, historical
(external) influences gradually bzcome part of
(internal) public service rulest.

This chapter will, therefore, take a more individual line by

looking at elements in the administrative culture in Mann which

have emerged from discussions with participants in public

1. Peters. Op Cit. P.41.

F.F. Ridley. “Preliminary Proposals for a European Consortium
for Political Research Workshop on Comparative Administration.®

1972.

3. G. Smith “A Model of the Bureaucratic Culture!t Political
Studies. March 1974. P.31.

4. Ibid. P.32.
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administration in Mann and from wider reading of the politics of
small communities. Thus the unique and distinctive nature of
the Manx administrative sub-culture can be highlighted and

illustrated in later chapters.

The consequences of these cultural influences are discussed in
tandem with the influences themselves in oxrder to make the
linkages between them more evident. Though writers often
concentrate on the degree of involvement of civil servants in
politics when discussing the consequences of the administragive
culturel their approach tends to be somewhat limited for a

study of this kind. It is intended here to consider, in addition,
other equally important consequences: 1in particular what may be
termed the 'imitation syndrome' and its consequences for
bureaucratic form and structure; and secondly the consequences
of smallness for the bureaucratic system. Other elements

will become evidentbas the descriptive material unfolds and'be
put alongside (in importance) a careful analysis of the political
attitudes of civil servants, their role in policy-making and
their attitudes towards politicians. So, in conjunction with
the first chapter this section provides a dual backcloth

against which the administrative system can be displayed.

Demography

As a prelude to this analysis it may be useful to describe

1. (a) R.D. Putnam. "The Political Attitudes of Senior Civil

Servants_in Britain, Germany and Italv" in Mattei Dogan
"The Mandarins of Western Europe: the Political Role of
Top Civil Servants'. Wiley. 1975.

(b) G. Smith. Op Cit.

(c) Rosamund Thomas "“The British Philosophy of Administration'.
Longman. 1978. '

(d) B. Guy Peters Op Cit.
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certain significant demographic features of the Isle of Man.
This will help to explain many of the attitudes discussed in
later sections and to further illustrate the very close links
with the U.K. The. population which is currently estimated to
be between 65,000 and 66,000 has risen considerably since the
mid-1960's reflecting government success in attracting new
residents to the Island through a policy of low taxation. of
the latest accurate figures for the total resident population
(60,496 in April 1976), 18,473, were new residents who had
arrived since 19661. An unknown percentage of this figure were
Manx persons returning as economic conditions improved in the
Island. The majority (90%) of the tbtal number of new residents
originated in the UK and the rest were fairly evenly split

between British Commonwealth and other countries.2

20.5% of the resident population are 65 or over3 and this heavily
skewed age distribution is often seen as problematic. During
the 1960's the Island's depressed economy resulted in the
emmigration of '"those willing and able to take advantage of
Britain's post-war boom'. However, "“the economic boom of the
1970%'s attracted young and talented individuals and the
information shows that the greatest proportion of new residents

was in this group™.

1. See Appendix 1 p.(i).
2. " p.(ii).
3. w p.(iii).

4. Commentary on Population Section of the I.0O.M. Digest of
Economic and Social Statistics. 1980. P.33.
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During the year the populatibn is considerably swelled by
tourist arrivals for whom services and facilitigs have to be
provided. . During the peak months of July and August the
Island's public services must cope with an additiomal population
of between 150,000 and 165,000, 1 86% of whom have travelled
from the UK, 8% from Eire and 6% from other parts of the world.2

As a result of recent promotional campaigns the proportion of

visitors from Eire is increasing.

The.effects of population growth and immigration have been
recognised as of considerable importance to such.a small
community and this recently prompted Tynwald to set up a Select
Committee to consider and report on the subject.3 Its
recommendations concerned the monitoring of population change
and its effects on tﬁe Island and recommended that '"a population
ceiling of 75,000 be accepted as appropriate for present
circumstances but should not be regarded as applicable in

,perpetuity.“4

Many of the Island's new residents are in the relatively high
income brackets which benefit most from the policy of non-~
progressive low taxation and there are certainly many very
wealthy individuals in the community. However, the general level
of incomes received is below that of the UK and these great
differences in wealth have caused much resentment and calls for

reduced immigration. In other respects the socio-economic

1. See Appendix 1 p(v)
2. n ' p(vi)

3. 'wReport of the Select Committee on Population Growth and
Immigration", printed (by authority) IOM Government
Reprographic Department 25 March 1980.

40 Ibid- p08- - 40 -




distribution of the Islands population is comparable with that
obtaining in the UK. Certain occupational groups do, however,
show considerable differences, e.g. 13.2% of Manx employees

are involved in the construction industry as compared with only
5.2%'in the UK.l This is presumably to cope with extensive
house and office building programs as a result of the economic
boom. The manufacturing industries employ a considerably lower
proportion of workers than in England though the decline in
employment in the traditional areas, agriculture and tourism, has
been offset tb some extent by some growth in manufacturing and

the professions.

Although this chapter is intended to provide a viewpoint of

civil servants' attitudes it is vital to consider the political
environment of administration‘and to examine the culture within
which it proceeds. In other words, to use Peters's terminblogy
we must examine the societal culture which frames the boundaries

for administrative decision-making.

Little attention has been paid to classifying the orientations
of citizens to the institutions of government and thereforg our
knowledge of popular conceptions of administration is even
weaker than our knowiedge of people's feelings concerning
legislatures, the political executive and perhaps even the

courts.2 Almond and Verba have analysed the perceptions of

1. See Appendix 1 p (v)
2. B. Guy Peters. Op Cit P.46.
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administrative competence of citizens in five states including
Great Britain.l Others have produced conflicting evidence
concerning the levels of trust in membexrs of the upper levels of
the government sexvice. In general, though individual officials
are respected and highly regarded, the public administration
system as a whole is seen in a negative manner.2 This is

particularly the case in under-developed countries.3

The conception of the administrative system which the public
holds is, in many countries, at variance with its view of %tself.
This is no less true in the I.O0.M. where the small size of the
community appears not to héve resulted in any greater congruence
of attitude between public and official concerning his role.

In the Isle of Man the dynamic and complex constitutional
relationship with the UK results in suggestions that the Manx
civil service is powerless, along with the Manx Government, in
having any significant:impact on the Manx way of life. This
powerlessness, the public feels, is not confined to administrators,
but is a consequence of the close political, economic and social
involvement with the UK. The people recognise and virtually
accept that considerable power rests in the hands of minor
officials in the Home Office. Thus misconceptions develop

concerning the role of Manx civil servants who are under-rated

1. G.A. Almond and S. Verba. "The Civic Culture Political .
Attitudes and Democracy in Five Nations.'" Princeton University
Press 1963.

2. M.K. Jennings, F.P. Kilpatrick and M.C. Cummings. "Trusted
Leaders: Perception and appointed federal officials'™. Public
Opinion Quarterly. 30 Fall 1966. Also S.J. Levy “The Public
Image of Government Agencies"™ Public Administration Review
23 March 1963.

3. Almond and Verba. Op Cit. On- Mexico.
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as compared with British officials.

This popular conception of inefficacy amongst Manx civil servants
is used by press and public alike as a justification for the
claim that civil servants are overpaid, under-worked pen-pushers
and, as elsewhere, pay increases are described as gigantic and
unnecessary.l _Allegations of over-manning are accompanied by
calls for greater speed and efficiency in the processing of
applications and provision of services. Reduced expenditure and
the elimination of work are demanded. High and rising inflation,
extortionate fuel costs and the additional costs imposed by the
necessit& to impoxrt have resulted in calls for an I.O.M.
allowance in salaries, for increased pensions and for lower

fares to and from the Island. The public is unlikely, however,
to encourage the extra staff that would be needed to  tackle

these problems.

The loss of many educated, ambitious young people of the Island
is seen as an issue upon which the Manx Government should #ctz
but to take them into employment themselves would be seen as a
superfluous empire-building exercise. Manx residents often
charge that the civil service employs too high a percentage of
non-Manx professionals in their seniorvranks which would be

better filled by persons with an intimate knowledge of the locality

1. For an example see:
(a) "Too Many Civil Servants Plea® I.O.M. Courier 15.12.80
(b) "Government pav bill up by £11 million". I.0.M. Examiner.

20.3.81.
(c) "Pruning the Public Secror®™. Scrutator. I.0.M. Examiner.
9.4.80.
(d) "“Gross Extravagance by Government Claim'". I,O,M.Examiner
17.4.81.
2. *Mec Vannin Slam Civil Service Appointments®. Manx Star.25.1.80.
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and the distinctive characteristics of its people. Long-term
planning, the forecasting of employment trends and the training
of Manx people, would be necessary prerequisites to Manx persons
acquiring such posts, but the inevitable need for staff in such
planning exercises would to a large degree be unacceptéble to

both Tynwald and the Manx public.

The incompatability of public claims on governmeﬁt is no new
phenomenon but in Mann it is complicated by an advanced
inferiority complex, and subservience to UK pressure balancing
precariously with a fierce sense of separate identity. In
addition conservative and reactionary outlooks explain much of
the Manx people's attitude not only to public administration

but to politics in general. This can be traced to the earliest
English influence on Mann and even earlier as the philosophy of
the Manx people has been conditioned by centuries of bowing to

the wishes of invading nations.

One feature which is evident in Britain in the relationship éf
public to official and which is of less importance in Mann, is
the anonymity of the civil sezrvice. The intimacy of the Manx
community makes anonymity an impractical concept to apply, and as
a result the Manx see senior civil servants as people just like
themselves who- happen to have done particularly well in their
careers. The mystique and unapproachability of senior civil
servants complained of in Britain is incompatible with the size
of the Manx civil service and its closeness to the community it

serves.
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The next two sections of this chaptéi will examine the orientations
of participants in public administration in Mann in order to
illustrate that government actors are not necessarily in accord-
ance with the general public in their outlook. This will throw
further light on the concept of administrative culture as a whole
as it applies in Mann. Thus it will be concerned with those
elements Peters has termed the political sub-culture and it will
include both external and internal influences in approximate
balance. The material will be divided into a discussion of what
can be termed the ‘imitation syndrome' and an attempt to apply
others'! work on small communities to explain the Manx administrative

culture.

The Imitation Syndrome

There exists amongst Manx civil servants (and in particular the
more long-serving, less well-educated employees) a belief that
‘who says British says Best'. They claim that 'the British
civil service is the best in the world'’ and displays all the
honesty and integrity that is to be expected of a service to
politician and public alike. Though the Manx people will
criticise British administration on the grounds that its size
has become unmanageable resulting in inefficiency and
inaccessibility they would never doubt its superiority over any

other civil service the world over.

1. As declared by a senior civil servant in discussion with the
author. :



The possible inaccuracy of this view is not considered. Though
integrity and a genuine desire to serve are rarely questioned, thé
impartiality, competence and organisation of the British Civil
Service has been subject to intensive scrutiny. International
opinion formerly held the British diplomatic service in

remarkably high esteem but today both it and the Home Service are
accused of a lack of professional knowledge and an inability to

implement their well-developed research findings.1

The Manx government has confined its attention in the perusal of
administrative systems to one only, the British Civil Service.
They have donned their blinkers and fixed their eyes, seemingly
permanently, on Whitehall and can see no justificatioﬁ for a
more open outlook and a more comparative approach. It is
impossible to say whether this blinkered outlook is the cause or
the result of the absence of any conscious study but the fwo are
inextricably linked. As Allbutt says:
"The man of affairs without science is like the physician
who has fallen out of the anatomy and physiology he may once
have known; within limits he may be a shrewder and abler
practitioner than an academic professor; but this he will
be at the cost of being stationary .... To principles,
sooner or later, the subtlest craftsman has to bow his head;
for, even while his hand is on his tools, by theory
contingencies and complications are being detecteqzand
eliminated, the process shortened and economized.

In order to administer a body of people the administrator must

develop skills of administration:

1. . Mr. G. Saunders. Former UN employee'speaking at the Annual
Conference of theManx Association of Scientists Artists
and Writers (MASAW) 1980.

2. T.E. Allbutt "On professional education" in R.A. Chapman and
A. Dunsire (eds) '"Style in Administration Readings in British
Public Administration® Allen and Unwin 19712 P.21.
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"It is a practical art, and practice is essential to

make it perfect - much practice. But practice wholly

divorced from study is as likely to be limited in its

results as study undisciplined by.practice is likely

to prove sterile and misleading.’
These long-held beliefs so ably described by analogy with the
medical profession seem obvious to any‘student of administration
but to the practioner and in particular to Manx administrators
they seem alien. Certainly thevconceptual frameworks within
which administration is pursued and the principles on which it
is founded elsewhere are rarely examined by any Mamx civil |
servant and what knowledge they possess of how government wqﬁks
in practice is derived solely from experience and socialisation.
There is a lack of knowledge concerning how the same functions
are performed elsewhere (except occasionally and on a superficial
level in the.UK) and concerning the analysis of administration by
others (both practitionefs and academics) about how administration
ought to be practiced. Even the 'gifted amateurs'’ éf the British
civil service are sent to be schQOled at the civil servicé college
in the principles of.government, to study some elements of the
political and economic environment of their work and to learn
something of decision-making theory. The resultant more

informed decision-making and general awareness of roles might

well increase certainty and improve effectiveness.

The absence of study is based upon the argument that the
functions under Manx government control are not of a nature suited

to study; what grand theories and concepts are needed to run a

1. L. Urwick. M"“The Elements of Administration'
Pitman. 1943.
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harbour or railway line? It is the argument that was (and
occasionally still is) applied to British local government; why
theorise about sewers and street lighting?l As W.J.M. MacKenzie
states, the subject of local government

“"has seldom been treated with elegance and precision,

and if you scan the textbooks of political thought

you will find no accounts, or very shoddy accounts,

of theories about local government. An odd thing,

because there has certainly been in Britain in the last

150 years endless discussion about it; not thgory

perhaps, but certainly talk, certainly ideas.™ '
This reinforces C.H. Wilson's earlier comment:

“"Although there is a great number of meritorious

works on local government, and many extensive

treatments of the functions and powers of authorities,

and their history, a great majority of these works do

indeed assume that the subject is worth writing about,

and make no attegpt themselves to inquire wherein that

worth consists.™
There is also this lack of attention to theory in the Isle of Man,
where the government has developed piecemeal from a very ancient
parliament through a system of independent boards to its present
form. Even incremental development, however, can be improbed by
rigorous study, and the attention to theory which has been
virtually absent to date could have important effects on an
administration which is at present without conceptual foundations.
Though this absence of conceptual foundations to administrative
practice exists to some extent in the British Civil Service,
there it is at least tempered by a common code of ethics and

principles which are long-established and derived from the

gradual development of the services.  For example one very

1. L.J. Sharpe "Theories and Values of Local Government!
Political Studies Vol xviii 1968 pp. 153-74.

2. W.J.M., MacKenzie. "Theories of Local Government'* Greater
London Papers No. 2 London School of Economics and Political
Science 1961.

3. C.H. Wilson "“The Foundations of Local Government! in'‘'Essays
in Local Government' C.H. Wi%son (ed) Basil Blackwell 1948.




important quality of the British Civil Service, namely its non-
political character, received its main imprint in the eighteenth
century in the desire to prevent corruption by patronage followed

| by the definition of the number of ministerial offices which
A

could be held by MPs.

“As the Civil Service got into its stride, there has

built up in every Department a store of knowledge

and experience in the subjects handled, something

which eventually takes shape as a practical philosophy,

or may merit the title of a departmental point of view."
This common code of ethics and principles is relatively absent at

the local level.

The persistence of British ideas in Mann is hardly surprising
given its record as a large exporter of a particular form of
democracy. Political cultures the Commonwealth over have
absorbed a great deal of the British democratic tradition. Yet
differing social, economic and historical factors have caused
some countries to retain their individual characteristics bétter
than others. However, the close proximity of Mann to the UK
results in greater influence still and the relative homogeneity
of their two peoples and the duplication of societal influences
such as the média and language, cause yet further influence.
What Chubb says with relation to Ireland can be applied without
alteration to Mann:

“The British influence on Ireland arises from the small

size of Ireland in the geographical context of nearness,

the historical context of political dominion and social

and economic dominance and the intellectual conEext of

similarity of language and cultural blanketing®

It has recently been argued that the IOM displays many of the

1. Sir Edward Bridges "Portrait of a Profession'* Cambridge
University Press. 1950.

2. B. Chubb "The Government and Politics of Ireland'" Stanford
University Press. 1971 2nd Edition. p. 313.
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features of the old style colonial administration which was so
common until the 1960's and is now very rarel and though it has
not undergone precisely the same processes and transitions seen
in the British Commonwealth, it shows many of the characteristics
of the neo-colonialist state. Jack Woddis explains the old
system and the reasons for the transition to neo-~colonialism:

“"While colonialism meant the direct political and

economic domination of one country by another, on

the basis of state power being in the hands of the

colonial power, it was never solely a question of

foreign rule but rather that of foreign rule allied

with certain economic and political strata of the

indigenous people which had an interest in supporting

colonialism. Thus colonialism was in reality an

alliance - an alliance between the occupying power

and the internal forces of conservatism and tradition."
This o0ld style of colonialism is vanishing as a result of the
coming together of three main forces on the international scene -

"the socialist countries, the national liberation

movements themselves and the working class, democratic

and peace movements in the metropolitan countries.®
The colonial powers granted formal independence to more and more
of their former colonies, whilst ensuring their complete dependence
on them economically, financially and militarily. Thus the
characteristic of neo-colonialism became pressurisation by the
coloniser on the colonised in order to guide them into channels
constructive to Western ideological, economic, educational and
military aims. So an essential feature of neo-colonialism
becomes. the fostering and encouragement of capitalist foxrces to

prevent a turn to the road of socialism.4 The neo-colonialism

of former imperialist powers was imitated by new ones, the USA,

1. G. Saunders MASAW Annual Conference 1980.

2. J. Woddis ®"“Introduction to Neo-Colonialism: The New Imperialism
in Asia, Africa and Latin America't International Publishers,
New York, 1967, p.24.

3. J. Woddis. Ibid. p.28.
4. J. Woddis. Ibid. p.52. _ g .




W. Germany and Israel, and economic exploitation continued.

In the IOM can be seen some of the essential features of neo-
colonialism, the fostering of capitalist forces, the obtaining
of allies in nationalist movements and the political, religious,
ideological and cultural domination of the people in a subtle
and highl& acceptable manner. "tPolite obstructionism"1 in the
Home Office prevents radical change in Mann and ensures that

the general development of Mann is not a different direction Gom

that in Britain.

Taking the concept of alienation as evolved by Mérx, Frantz Fanon
applies its arguments to the colonial.situation and primarily
considers the phenomenon of alienation caused by racism. Though
the black/white relationship is of fundamental importance to

this thesis the point appropriate to Mann is that the colonised
turn towards the coloniser and emancipation cannot be achieved.
The psychology of dependence becomes so deeply engrained that it
is welcomed and perpetuated.2 This is no less true in theA

economic field concentrated upon in neo-colonialism.

The colonial argument may not appear relevant in the geographical
context of Mann but even within the boundaries of one nation
colonialism can occur as shown by Michael Hechter.3 He takes

the examples of Ireland, Scotland and Wales to examine the

1. R. Watterson MHK MASAW Conference 1980.

2.  Renate Zahar. "Frantz Fanon: Colonialism and Alienation™
Monthly Review Press. 1974. Ch. 4.

3. M. Hechter. "Internal Colonialism: The Celtic Fringe in
British National Development, 1536-1966' Routledge and
Keegan Paul 1975.
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suggestion fhat ethnic attachments within a society become less
important as industrialization and hence contact with the core
society proceeds. Refuting this, Hechter comes to the conclusion
‘that contact with other groups may actually heighten ethnic conflict
as the peripheral groups become exploitees. Their land and
resources are used for the good of the core and their people for

the wars in which the core becomes involved. Hence a form of

internal colonialism develops which is not inapplicable to the

semi-independent community in Mann.

If this neo-colonial pattern can be said to be the true one with
relation to Mann then it will do much to explain the attitudes of
Manx government officials. Its most impdrtant result in the

field of public administration is what may be termed the 'imitation
syndrome'’. There is a literal imitation of many statutes passed
by Parliament in Westminster which can then proceed through

Tynwald virtually unchanged. Indeed considerable quantitiés of
UK legislation and subordinate legislation apply directly to Mann.
This applies also to methods and attitudes as much as to iséues and

legisiation;

Imitation is, almost unfailingly, of British central administration.
There is a definite 'civil service mentality' despite the many
‘similarities with local government. In interviews with senior

e s s 1 . .
civil servants and politicians™ comparisons were never made with

1. Board Secretaries and Members of Tynwald were interviewed
over a period of a year from November 1979.
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local government though continual references to British Civil

Service practices were made e.g. the specialist/generalist debate.

This attitude ties in closely to the royalist/loyalisf attitudes
prevalent in both government and public in the Island. In keeping
with Civil Sefvice tradition, Manx public servants see themselves
as servants of Queen and country. This is a product in seniorx
civil servants of national service in the British armed forces

being their only period of absence from the Island.l

The neo-colonial system of Manx government has produced what
Michael Manley sees in Jamaica as a "psychology of dependence"

"If man is denied both responsibility and power long

enough he will lose the ability to respond to the

challenge of tha first and to grasp the opportunity

of the second!.
The psychological dependence can otherwise be seen as an
inferiority complex which manifests itself particularly strongly
in relations with the UK. Nationalists now argue that the low
level of contact between the Manx government and the UK Home Office
illustrates the whole perception of political position which the two
participants have. A second result of the inferiority complex is
the importation of professional staffs to the Departmental
Classes of the Manx Civil Service at the most senior levels.
Some argue that Manx people should be trained to perform the

3
tasks at present performed by outsiders.

1. Survey of the career patterns of senior civil ‘servants by the
author. 1980.

2. M. Manley "The Politics of Change: A Jamaican Testament"
Andre Deutsch 1974 p.2l.

3. Dominic Delaney MHK in personal conversation with the author
2/4/1980.
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However, the most important effect of the Manx inferiority
complex is to produce imitation of UK policies and methods, often
without adequate consideration of local needs. Despite
considerable similarities of socio-economic make-up, it is not
necessarily the case that that which suits Britain.suits the IOM.
It is an integral part of the complex of beliefs relating to Manx
government that what Britain does today, Mann does tomorrow.

This is, however, a myth perpetuated by the political elite to
justify policies based on other more controversial reasoning, in
particular right-wing ideological views.» If we analyse this
claim of imitation only a litt;e more closely it soon becomes
evident that far from imitation being blind and complete it is,
in reality, highly selective. Even on major legislative issues,
especially those relating to social reform, imitation has been
incomplete e.g. Equal Pay and Sex Discrimination Acts, Abortion
Law, Breathyliser Testing and certain factories legislation have
not been followed. Though general reciprocity is the casevwith
most social benefits, the IOM sets its own rates for certain
services and charges its own level of fees for.others e.g. issue
of personal records, agricultural services, issue of licences etc.
In addition,of course, the Manx Government levies its own type
and levels of taxation.and rates and has abolished many taxes in
accordance with its low taxatipn policy e.g. death duties,
corporation tax etc. So the government uses imitation as a
justification for reacfionary changes and the apathy and ignorance
of the population ensures that questions rarely occur concerning

those policies that have not been adopted.
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In the field of methods of public administration imitation too
has ‘been selective. Take, for example, attitudes to profess-
ionalism. As will be described later, the dominance of the
generalist.administrators is in direct imitation of British Civil
Service practice but in isolated pockets of the sexvice profess-
ionalism is creeping in a manner not unlike its beginnings in
British local government. Training mefhods have not followed
British Civil Service or local government practice on‘the |
grounds that the service is too small to support the long absence
required to give training to senior staff. Recruitment patterns,
too, imitate only in the sense that generalists are favoured.
There has not been imitation of the socio-cultural and
educational backgrounds of the senior officials. These points

will be picked up later in the section on the public service.

These brief illustrations of selective imitation.will be borne out
in later discussions of methods and organisation in the Man#
administrative system. It is sufficient here to say that

though Manx administrators (and politicians) claim to practice
imitation, asserting that it is a means of learning by othexs’
mistakes, it remains selective imitation in accordance with
preconceived political values and also remains confined to only one
country and one level, the centre, in that one country. No
attempts are made to imitate possibly longer-ruﬂning and more

appropriate experiments in other countries of the world.

- 55 -



The Small Community

J. Richards in examining those features of small communities
which, he contends enable them to constitute "a specific form of
polity" has elucidated several factors which are of relevance to
the administrative culture in Mann. The very fact of smallness
results in more homogeneity in society and this is not accidental;
it follows from the economic circumstances of small independent
communities and is then accentuated by their social characteristics.“l
This, he says, has two important consequences; firstly it produces
a close relationship between state and societ§ with linkages

taking place '""through individuals and personalities rather than
through impersonal organisational bureaucracies representing the
state."2 This leads to greater feelings of identity and
community, less feeling of alienation.than is uswal
for citizens of the average sized polity and hence a greater
comprehension of the state. This does not, however, lead to
greater participation as this may involve dissent: "pressuies

and imperatives for homogeneity and solidarity"3 and 'getting along

well with others' are fierce so that when divisions do occur they are

corrxespondingly deeper.

Secondly, the outside world looms larger to a small polity than

to the larger sized nation state because it threatens traditional
ways and local identity by introducing 'alient' values and concepts.
The problem becomes how to retain a distinctive self-conscious

identity and political independence whilst at the same time

1. J. Richards "Politics in small independent communities™"
Unpublished PhD thesis, Leicester University, 1980.
Contains three case studies, IOM, Malta and the Faroes.

2. Ibid. Part 3.
3. Ibid Part 3.
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making the necessary accommodation with the outside world.
Ferdinand Tonnies'® typology of societies into Gemeinschaft
(essentially small scale communal society based on family and
traditional ties) and Gesellschaft (modernised, non-communal
society based on contractual ties, in 1arge scale, impersonal

relationships) Richards argues is particularly relevant.

How do these factors relate to the administrative culture in Mann?
In a chapter on political style and institutional development
in small independent communities Richards suggests that
"Formal constitutional guidelines may well not operate
always in practice in societies where great importance
is plaigd upon informal relationships and traditional
ties.™
This point is the key to the recognition and understanding of
administrative as much as political behaviour in general. If we
apply the idea that small states are inevitably more homogeneous,
we can see this very clearly in Mann. There is less division of
labour in the economy, a redgced variety of occupations and
interests and consequently a reduced variety of opinions and
attitudes. Shared beliefs and values are reinforced by a
consensus approach fo government (the lack of a well-developed
party system illustrates this) which abhors dramatic change and
encourages its abhorrence in the community. Conservatism and
dedication to the status quo are not features only of the

bureaucracy (as in larger states) but of the whole soéiety.

Resistance to change has, however, to be accommodated with the

1. Richards Op Cit Part 3.



universalistic prinqiples imposed by the outside world and in a
-quasi-coionial set-up the small community will be expected to
make concessions to those principles. Thus when, in 1956, the
British Home Secretary authorised the Lieutenant Governor by
letter to appoint an Executive Council of seven members of
Tynwald in an attempt to promote Cabinet government, this was
done. It failed, however, due to the absence of a viable

political party system.

The very close state/society relationship in small communities
presents some problems for government staff. Ihéy must balance
universalistic and bureaucratic norms intended by constitution
makers (and occasionally learned in training abroad) with the
particularistic norms of the'society,l This makes impartiality
difficult. Overlapping of roles and repeated personal
encounters on un-related issues lead to difficulties in
implementing policies. Anonymity is virtually unattainable
and, therefore it is almost impossible to maintain an impersonal

and impartial civil service.

Amongst the general public also this close state/society
relationship has important consequences. Waiting for acceptable
behaviour to be established on issues is a common cause of apathy
and it takes much for a member of the public to speak out in
opposition to a particuku:measure.‘ Certain areas of politics
héve established credibility as subjects for criticism. These

are mainly concerned with freedom of action and right wing

1. C. Perrow, "“Complex Organisations. A Critical Essay"
Scott Foresman. 1972. p .8.
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policies e.g. judicial corporal punishment. To illustrate the
point certain recent issues can be described upon which feelings
were particularly strong. First, in July 1980, it was decided
by the Island's Treasurer that overpaid sums on one form of tax
could be offset against tax which was'unpaid on another form e.g.
instead of refunding overpayments on company tax the Treasury
would simply credit the amount to income tax. This caused
considerable unrest and was soon tempered by the assurance that
it would not be forced but requestéd. Secondly, there was
opposition to a call for the introduction of a register of Manx
residents primarily for statistical purposes. Though the facts
to be recorded on the register were already in existence in
other government departments, the Manx people accused the
government of 'big brother' tactics and duplication of records.

The register was not immediately compiled.

These issues are, however, exceptions to a common rule of 'keep
your head down and you'!'ll be alright'. The Manx public, though
generally very enthusiastic 'joiners? of clubs and societiesi,.
rarely aggregate to put pressure on government and as one civil
servant pointed out, this makes things very much easier for them
and increases the impoxrtance of what is called the 'bluff factor 's
"without pressure groups to argué, ¢ivil servants are the only
experté involved in the decision-making environment and their

. . . . 2
influence is correspondingly increased".

1. See IOM Examiner Annual for a list of Associations and Clubs.
Evidence of their extensive activity can be seen in any issue
of any Island paper. '

2. Interview with senior civil servant July 1980.
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However, where pressure groups héve formed, for example in
farming, this has changed the whole complexion of that area of
government decision-making. Though agricultural interests
complain of civil service bias against them and in favour of
UK importers, their pressure group activity has brought them
considerable subsidies to compensate for high land prices and

‘costs of fuel and imported feedstuffs and machinery.l

The smallness of the bureaucracy itself has important consequences
for organisation and behaviour. Having said this, we must .
question whether the Manx bureaucracy is a smgll one relative to
the population it serves. A consideréble proportion of the
national income of small states is taken up by administrative
costs and it has been calculated that in the IOM 25% of the
population is involved in government in either an elected or an
appointed capacity.2 The ubiquity of government and the
combination of what would be termed local and central government
activities in England in the Manx Government {with only a
residual local government system) makes the bureaucracy appear
over-sized. In fact the Manx administrative system is not
smaller because it deals with a small population. On the
contrary, it needs a larger bureaucracy to cope with the range
and intricacy of the functions it performs. Howeger, in
relative terms to the civil services of large nation states it

is obviously on a minute scale.

1. IOM Examiner 28th December 1980 p.7.

2. "An Economic Appreciation For the Government of the IOM'™
P.,A. International Management Consultants Ltd. 1971.

- 60 -



The Way in which smallness will affect efficiency will be
illustrated thoroughly in later chapters. Assuming that the
comments made in the Redcliffe-Maud Report and quoted in
Chapter 1 are equally relevant here, it could be argued that the
balance between democracy and efficiency in the IOM is somewhat
weighed in favour of the first and at the expense of the second:
Redcliffe-Maud proposed that the minimum size at which an authority
could adequately perform all its functions was at a population
of 250,000. Since the Manx Government provides central and
local government functions to a population of only 64,000 there
may well be serious consequences of reduced specialisation,
shortage of resources and low training levels. However, the
benefits of a small size in terms of speed of communication

within and between departments may partially outweigh this.

The allocation of functions specifically within the Manx Government
may also mililate against efficiency if the comments of P. Self
are to be accepted. As will be described later the Manx Civil
Service consists of a large number of very small departments

which Self argues, whilst facilitating effective management

within depaftments, damages comprehensive co-ordination and

planning of the organisation as a whole.

The degree of efficiency in a small community is no easier to
measure than in a large one but its measurement is probably
hampered by the fact that this particular organisation has not,
generally, set goals against which performance could even attempt

to be compared.
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Political Attitudes of Senior Manx Civil Servants

As mentioned in the introduction to this chapter, the degree of
political involvement of senior civil servants has occupied

the minds of political scientists and is considered the most
important consequence of the various cultural influences in play.
It is important therefore to consider and apply these debates on
the political attitudes of civil servants to the Manx case and

isolate some of the influences working there.

Rosamund Thomas discusses British and American doctrines
concerniné whether administration is a science or an art based on
certain ethics and used this as the basis for the way in which
civil servants act in policy-making. She lists the traditional
American doctrines as follows:

*Development 1

1. Government consists of two separate processes;
namely politics and administration.

2. Administration can be made into a science.
Indeed, the science of administration necessitates
its independence from politics.

3. The scientific study of administration leads to
the discovery of principles analogous to the
principles or laws of the physical sciences.

4. The principles of administration determine the
way in which the goals of economy and efficiency
can be realised.

Development 2

5. The human element in administration is as
' important as the science of administration!'

On the other hand she sees the alternative British doctrines in
the following way :
"l. In the process of government, the two functions

of politics and administration are fused rather
than independent. e

1. Rosamund Thomas YThe British Philosophv of Administration:
A Comparison of British and American ideas. 1900-1939%

Longman 1978. p.6.

- 62 -~



2. Administration cannot be reduced to a science

alone. It is based on science and ethics and
this combination constitutes a philosophy of
administration.

3. The philosophical study of administration leads
to the discovery not only of scientific
principles but also of ethical ideals.

4. Being a matter of both science and ethics, the
goal of efficiency assumes a.qualitative rather
than a quantitative nature."

Whether or not this dichotomy still exists in practice is not
proven but it does represent two extreme alternatives which
can help to explain reality. Richard Chapman's more applied
approach helps our understanding of the political attitudes of
the British Civil Servant. He describes him as a person not
actively engaged in party politics without seeing this as a
constraint on his private life. He is adept and sensitive to
the game of internal politics and prefers to concentrate his
attention on this rather than to engage in the party political
wrangling of his elected colleagues.
"However favourable to one party a civil servant is
in his early years, because he works so closely with
politicians, he soon becomes aware of the ineptitude
of any partye. After a time, it seems, he learns to
think more in terms of policies and their workability,
he focuses his political interests on the merits and
demerits of particular policies, and since all
political parties tend to have a mixture of policies,
the par%ies as such are seen in a distinctly neutral
light.'r
To apply this to Mann.and to suggest that there is a philosophy
of administration of Manx civil servants is to assume they have
even contemplated the issue. Whether or not they have, they have
certainly not expressed it and this must now be attempted here.

We inevitably expect the British pattern to be most pertinent to

the Manx situation and this would not be an erroneous assumption.

1. Thomas Ibid. P.22.

2. R. Chapman. "The Higher Civil Service in Britain"
Constable 1970. P.120. - 63 -




Here again, however imitation is selective 'and the relative
absence of parties and complete absence of government and

opposition in the British sense makes a direct comparison difficult.

Chapman describes the British civil servants' considerable adapt-
ability in the preparation of programmes prior to a general
election and points out that their enthusiasm for the opposition
policy may be equal to that of the programmes in the development
of which they have played a part. Chapman remarks that this is
a phenomenon which is not to be found in most comparable ‘'Western!
countries and this is true also of Mann where issue by iésue
choices are made by both politicians and civil servants. There
too, civil servants are concerned with the internal politics of
the Civil Service rather then the declared politics of the
politicians but perhaps politicians foo are drawn into this in
Mann since they do not have the backing of a well-developed,
economically based package of views provided and enforced by a

poiitical party.

‘The absence of study, as mentioned earlier, leads once more to

a close similarity with the British reliance on ethics. In Mann,
however, this is not combined with the study and application of
scientific principles. This is changing with the increased
importance of specialists in the Manx bureaucracy. \Professional
groups and more especially, individuals, are increasing their
influence, and the introduction of professional methods in fields
related to administrative science e.g. management services,

economics, computing may spread to other areas in the future.
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Their knowledge of the detailed requirements in each subject area
is rudimentary and civil servants see theilr function as advisory

whilst maintaining democratic responsibility for aecision—making.

Gordon Smith's model of the bureaucratic culture relies on the
interaction of two major dimensions affectiﬁg the ‘'political
prospensity' of civil servants.1 The first is the dimension
of bureaucratic distinctiveness - the degree to which the elite
element of the bureaucracy constitutes a separate group in
society and not just a separate category. In other words the
degree of f'sub-system autonomy'2 is a factor determining the
level of control over the decision-making environment and this
they called the !'capability function'. The emergence of a
distinctive sub-culture depends upon the place of the bureaucracy
in the society: chiefly links with the education&l system and
any social bias of recruitment. Internal and external social-
isation may result in a 'special bureaucratic ethos'. Smith
places this at one end of the spectrum of bureaucratic
distinctiveness and places the 'class~related ethos! at the
other recognising that inter-mixing will océ;r between them.
Their significance is that they have policical relevance and
even if a bureaucracy lacks special qualities, their absence

will still be of importance for political expression".3

1. G. Smith “A Model of the Bureaucratic Culture™ in Mattei Dogan
(E4) Op Cit.

2. As Almond and Powell called it in "Comparative Politics:
A Developmental Approach" Little Brown 1966. P.310.

3. G. Smith Op Cit. P.35.
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Secondly, Smith considers the level of political involvement;
constituting both subjective perspectives - the bureaucrat's own
view of his part in the political process, and objective pers-
pectives - the actual chances of political decision-making. In
order to decide the relevance of this theory to the Manx bureau-
cracy it is useful to try to understand the behaviour of the civil
servants (though it is extfemely difficult to guage). The range
of variableé involved -and the individual variation in their
importance makes comparative analysis difficult. Although Manx
civil servants pay lip service to the concept of impartiality and
they are almost exclusively unassociated with political parties,
they will nevertheless hold views on policies which are not
solely related to their implementation. These views may be
conditioned by class-related socialisation. Indeed this
constitutes an almost classic case of the ‘class-related ethos'.
Other factors forming bureaucrats' political views are the
psychology of dépendence upon the UK, and feelings‘that in small
comnmunities most issues are apblitical. As Smith says there is
a “possibility of divergence.between attitudes and b.ehaviour"l
which may explain occasional overt anti-system sentiments. On
the whole, however, Manx civil servants do not see the initiation
of policy as their role and therefore the politicisation level

of the Manx bureaucrat is very low, though his power to make
political decisions can be very great. High levels of trust

and mutual confidence between the Boards and the Civil Service
results in unquestioned decision-making on both sides. This is

one of the concomitants of small community consensus politics.

1. G. Smith Op Cit. P.36.
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To develop this point; it is argued that

"in the presence of a weak political sector, one

in which the decision-making process is stalemated

as the result of sharply divergent interest group

conflicts, the public bureaucracy will govern the

country by default."
Presumably the converse is also true, that where consensus
politics is the general pattern, the public bureaucracy will
play a relatively less active political rolé. This generally can
be discerned in Mann where any actual involvement in policy-making
is not overtly partisan and there exist formal and informal
barriers to active participation in politics. Diament talks of
a 'weak political sector' but this may not only be the product
of excessive interest group conflict. In the Manx case the
political sector is weak in the sense that it does not provide
effective party political leadership and this may result in a
further increase in the political power of the bureaucracy.
Significantly, (to develop the consensus/conflict argument)
there are instances where civil servgnts have taken the initiative
to quash issues before they can be decided upon, especially if
they are highly controversial. As Richards says, in small
communities where conflicts are relatively rare, they are
correspondingly deeper. In these cases the Civil Service often

takes action to solve or postpone the problem. To use Diament's

words they “govern the country by default®.

To what extent this occurs should be easy to discover because of

the controversiality of the decisions in question and their

1. A. Diament “Tradition and Innovation in French Administration®
Comparative Political Studies. Vol. 1 (2) July 1968.
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consequent reporting in the press. Often the decision is
annulled by civil servants by referring to regulations

directives, and so on; in other words, matters beyond the
official's control. For example, there was a request recently

to place advertising material on the seaside of a prominent
niniature castle on an island in Douglas Bay, the Tower of Refugel
This created much opposition from environmentalists. The Harbour
Board simply defused the controversy by ruling that it was against
shipping regulations as illuminations in that position would
conflict with the standard lights showing the entrance to Douglas
Harbour. Thus the controversy was deflated without the Civil
Service appearing to take a line on the issﬁe° They treated it

as a purely administrative, non-political matter.

This attitude is probably most closely allied to Putnam's concept
of the 'classical bureaucrat'. Though questions put in interviews
with Manx civil servants were geared only to certain elements

in Putnam's work, the ggneral leaning towards that end of his
classical/political spectrum ofvattitudes is discernable. The
'‘classical bureaucrat' operates on the assumption that problems

can be solved purely objectively without reference to socio-

political considerations.

1. IOM Examiner 4/4/1981.
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“This presumption leads naturally to the belief that,
because the bureaucrat himself is 'non-partisan',

his judgement is 'impartial' and 'objective!.
Consequently, the classical bureaucrat distrusts or
rejects the institutions of politics, such as
parliaments, parties and pressure groups. To the
classical bureaucrat the noisy, incompetent, partisan
practices of politicians seem at best senseless, at
worst positively inimical to the permanent interests
of the state.™

"The opposite polar type consists of what we can call

the political bureaucrat. He is ... both more aware

of the 'political realities' and more willing to

treat political influences on policy-making as

legitimate .... He is 'problem-oriented' or ‘'program-

oriented! ... The political bureaucrat understands

and accepts the role of such institutions as parties

and pressure groups."
Between these two extremes lie an infinite number of middle points
displaying certain of the characteristics of both extremes. The
Manx bureaucrats'! attitudes are unlikely to include an overtly
antagonistic approach to politics and he would certainly not
consider them dangerous. He may, however, regard them as an
irritant to the smooth-running simplicity of administration. He
can therefore be placed near to the classical end of Putnam's
spectrum. The lack of bureaucratic distinctiveness does not
mililate against this, as Smith would suggest, as the consensus
politics mirrors the consensus administration. The bureaucrats
come to see the politicians role as duplicating or simply
legitimising their decisions. Politicians become very involved
in day-to~-day administration so that the difference between
politician and senior administrator becomes very blurred. In a
consensus situation they really are much nearer to becoming one
and the same thing. Conflict and its resolution are the stuff of

politics and where it is relatively absent decision-making becomes

much more a matter of practicality than it would otherwise be.

1. R.D. Putnam Op Cit. P.89.
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The Manx bureaucrat will, therefore, tend towards the classical
end of the spectrum but for rather different reasons than is the
case in Putnam's major example of this, Italy. There, the
instability of the political system has caused the emergence of a
stable genocracy displaying all the features of the classical
bureaucrat. In the IOM; however, the stable political system
produces the same effects without the conflict of elites.  Social
backgrounds, education and experience are similar in both
politicians and bureaucrats and therefore bureaucratic distinctive-
ness is not evident,1 The civil servant can still, however,
consider himsélf non-partisan, apolitical, objective and so on
and "“turn all problems of politics into problems of

administration“2 in the true classical fashion.

1. See Chapter 3.

2. Karl Manheim "Ideology and Utopia" Harcourt Brace 1946. P.105.
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Conclusion

To summarise the points that have been made in this chapter, we
began with a general introduction to the administrative culture
of the Island and proceeded to explain it in terms of the
influences upon it of British attitudes and practice in the
context of the guasi-colonial relationship; the unwiilingness
to examine its own behaviour in any academic or rational manner;
the tradition of selective imitation and its conscious
continuance; , the inferiority complex which underpins this; the
consequences for smaLlness for administrative culture wﬁich'at
first appear the most obvious to the observer; and finally, the

political attitudes of senior civil servants.

The combination of all these factors creates what can only be
described as a unique adninistrative culture. This is not to

say that uniqueness is a quality confined to administration in
Mann as every system has different influences and values. It
does, however, show interesting traits of small communities whiéh
are in perpetual conflict and contrast with the more general
features of larger states. The balancing act invoked to ensure
the continuance of these values is reinforced by a homogeneous,
conservative society whose remarkable capacity for coping with
these conflicting values has resulted in a very stable environment

~ for administrative action.

These first two chapters are intended to provide a backcloth for

the following descriptive passages which will be divided as

follows. The first part will concern the machinery of government
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and will examine the allocation of functions to central government,
local government and state-sponsored bodies. This will be

followed by a description of the Public Service itself.
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CHAPTER THREE:

THE MACHINERY OF GOVERNMENT

INTRODUCTION

The next two chapters are a description of the formal institutions
.and personnel of the Manx administrative systemn. This formal
approach will provide only the skeléton of the subject in the same
way that a diagram cannot illustrate organisational behaviour
without an adequate discoursive text. The(descriptive approach
has, however, never been attempted for the Manx system and is

essential as a prerequisite to further analysis.

Chapter 3 explains the machinery of Manx public administration in
terms of the allocation of functions to the different levels and
bodies and will also describe the various offices and institutions
which are intended to co-ordinate the activity. It will begin
with a brief explanation of the UK/IOM relationship concentrating
particularly on the requirements imposed by UK central government
departments on Manx civil servants. This will be followed by a
description of the Manx administrative system at the tcentral!
level - Tynwald, the Board syétem and the Civil Service.

Secondly state sponsored bodies will be explained and finally,

government at the local level will be examined.

Certain aspects of the Manx administrative system have undergone
a process of dramatic change during the 1960's and 1970's as the

gradual devolution of power to the Island has continued. The most

recent example is the transfer of the administration of customs
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and excise from the British to the Manx Civil Service. However

in other respects there appears to be no evidence of a willingness
to change and to incorporate ideas implemented in Britain,
especially those changes seen in British local authority management

structures.

The diagram below shows the basic pattern of central government

in the Island and can be used as reference throughout this chapter.
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SUPRA-NATIONAL TIERS OF GOVERNMENT

The tiers of government can best be described in descending order
of sige. As is the case with the UK, the IOM has membership of
and affiliations with several supra-national bodies including the
Commonwealth and the United Nations though on the whole foreign
affairs and defence are handled by the UK Government on the
Island's behalf. This includes rebresentations to.supra-national
institutions and, indeed, legélAaétion, e.g. the UK Government

was charged in the Burépean Cou{t of Human Rights on the question

of judicial corporal punishment in the IOM,l

The relationship with the EEC is governed by Protocol 3 of the
Treaty of Rome as agreed prior to UK entry in 1971. Under these
terms both the Channel Islands and the IOM are
"included in the EEC only for the purpose of free movement
of industrial and agricultural products and to that end

are required to apply the common external tarrif, the
agricultural levies on imports from third countries and

certain parts of the Common Agricultural Policy. Other
provisiogs of the Treaty of Rome do not apply to the
Islands"

Controversial issues have arisen concerning this very favourable
position and probleﬁs have occurred concerning the “potential
incompatibility between the Island's formal constitutional status
and the forces of European integration.“3 Monetary Compensation
Amounts, standardization of indirect taxation levels and now the
movement towards a common fisheries policy have all caused
conflicts of interest on a scale which may endanger the IOM's

vital economic relationship with both the UK and the EEC.

1. For a detailed description of the case see D.G.Kermode.
Op. Cit. P.1ll.

2, Ibid. P.9.

3. Ibid. P.163.
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In a more direct administrative sense the impact of the association
with the EEC has been considerable. A “Common Market Officer'’
has been appointed in Government Office and serves as Secretary
to the Common Market Committee which now has the function of
scruitinizing
"legislation emanating from the European Communities to
determine what should be applied to the Island, and its
general effects, until_the end of the life of the
present House of Keys"™
The huge mass of directives and regulations emanating from the
Eurocracy have required handling within the service and the
compliance with EEC directives has caused much debate in Tynwald.
The extra work involved for officials has not, in general
resulted in the appointment of new staff but has increased the
general work loAd of some Boards quite considerably e.g. the
Board of Agriculture and Fisheries and Government Office (part of
whosg responsibilities it is to deal with foreign affairs). .
Reactions of officials ‘to EEC information hawe been mixed though
some have taken the classic *‘droit administratif! line of filing
directives and politely omitting to implement them. On the whole
Tynwald has tried, where possible, to negotiate a special poéition

for the Island where an EEC policy particularly affects them

e.g. in the present attempts to introduce a fisheries policy.

The IOM'S relationship with the UK has been much documented and
is the subject of one of the few contemporary politics books on
the Island: "Devolution at Work - A Case Study in the IOM" by

D.G. Kermode. To put the relationship concisely is difficult

1. The Tynwald Companion. 1980. P.24.
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as it is a complex and dynamic one and relies to a considerable
extent upon convention. However this will be attempted with
reference to Kermode's much more extensive work.

The Island is neither a part of the UK nor an overseas dominion.
It is a Crown Dependency which enjoys a special relationship
with the UK. This relationship. assumed its modern constitutional -
form in 1866 Witﬁithe passage by the UK parliament of the IOM
Customs, Harbours and Public Purposes Act which separated Manx
revenues from those of the UK and gave Tynwald a limited measure
of control over insular expenditure. Since 1866 the degree of
control has been relaxed to a relationship of almost complete

freedom over purely domestic matters.

The UK parliament retains thé power to legislate for the IOM in
any sphere but in practice there has been an increasing tendency
for the Island to be allowed to legisiate for itself. It is
normally only in the spheres of defence and international
relations that Parliament has used its powers to législate for

the Island and then only with consultation and (usually) the
consent of the Manx Goveznment,l All measures passed by

Tynwald require the Royal Assent.and, while this is usually forth-
coming, it is not-a.mere formality, occasionally being refused

on grounds of incompatibility with ‘good government' or because

1. D.G. Kermode ™"Devolution at Work: A Case Study of the
Isle of Man' Saxon House 1979. P.108. Kermode discusses
the exceptions to this pattern at length. A majoxr
example, however, is the Marine etc. Broadcasting
(Offences) Act which was the consequence of an international
treaty signed by the UK on the Island's behalf.
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the legislation concerns matters which 'transcénd the frontiers

of the Isle of Man‘.1 A recent example is the Wireless Tele-
graphy (IOM) Act, 1962 concerning commercial broadcasting to which
Royal Assent was refused on the grounds of incompatibility with
international broadcasting obligations made by the UK. Another
was the considerable delay of Royal Assent for the Usuary (Amdt)
Act 1974 which was -designed to raise the Manx interest rate
ceiling to 121%. Kermode concludes that "it would be wrong to

attach too much weight to these cases as they were exceptional“.2

The influence of the UK central government departments on a day-
té-day basis is important. The requirement to submit statistics
similar to those received from the lo;al authorities in England
‘and Waleé ié one example. This affects educational institutions,
agricultural production, industry and catering as well as the
Manx government departments themselves. Two examples of central
governmentvdepartments in the UK having an influence over Manx
affairs were reported in the press. One concerns the arrival of
telegraphy inspectors to investigate the use of citizens band
radio sets in the Island. Though the Government Secretary was
said to know nbthing of the visit, protesters said that the
officials had claimed they were

"authorised to come to the Island as tgey were working
under the auspices of a UK Ministry."

Citizen Band radio is a volatile issue in the Island at the moment

and local residents claimed that the investigators intimidated

1. Kermode. Op Cit. P.1l42.
2. Ibid. P.146.
3. "Protests over Home Office raids" IOM Examiner.12/12/80.
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them without even knowing that Manx laws on the matter were

different.

The second example is the accusation by R.Watterson MHK of phone
tapping by UK tax authorities without the knowledge of Manx
officials. The Lieutenant Governor, clarifying the position
stated that

"The authority for the interception of telephone

communications to or from or within the Isle of

Man resides with the Secretary of State ....

It has been the practice of successive Secretaries

of State not to answer questions about the

detailed operation  of these procedures or a?out
the occasions on which they might be used.*'

Contact with low level Whitehall staff is frequent even in
political negotiation. As former MHK Mr. Peter Craine said,
Government representatives were "“fobbed off with civil servants,
and did not see anyone at the head.'” Roger Watterson (also a
former MHK) and members of the Manx National Party argue that too
much power rests with minor officials in the Home Office and the
politicians of Mann should speak with their equivalents in
Britain. This situation has led to calls for a Manx F&reign
Office and Department of Trade which would ensure the effective

representation of the Island's interests at an international 1eve1.3

1. “MHK warns on UK phone-tapping'. IOM Examiner. 21/3/80.

2. "Time to set up a Manx Foreign Office"™. IOM Examiner. 29/8/80.
3.  Ibid. |
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CENTRAL GOVERNMENT

The Lieutenant Governor

The position of the Lieutenant Governor in thé IOM constitutes
the link with the British Crown by whom he is appointed for what
is normally a five year term of offiée.1 In practice there has
been little interference by the Home Office in his authority
though officially he is subject to the directions of the Home
Secretary in his capaeity as Privy Councillor; Under the terms
of the Constitution (Legislatiﬁe Council) (Amdt) Act 1980 the
Governor ceases to be Chéirman of the Legislative Council or to
attend its meetings. The Council now elects a chairman from
amongst its number, who is then known as the President of the
Council. Since this occurred the Lieutenant Governor's role in
the legislative process has been reduced to that of giving his
signature to legislation and recommending it for Royal Assent,
presiding over meetings of Tynwald and chairing meetings of the

Executive Council.

In 1976 the main financial powers of the Governor were transfered
to the Finance Board and his concurrence on the introduction of
proposals involving public expenditure is no longer required.
Thus, though executive authority is formally vested in the
Governor, the practice in recent years has been to gradually

withdraw functions from him in favour of other elements of Manx

1. This was extended in the case of the last Governor,
Sir John Warburton Paul in order to take in the Millennium
celebrations in 1979. The present Governor is :
Sir Oswald Nigel Cecil appointed in September 1980.
The Governors have usually had backgrounds in the British
armed forces and then governorships in the former colonies.
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Government. He now acts increasingly on the advice of the
Executive Council, the Finance Board and other bodies respomnsible
to Tynwald. Thus, his is not purely a ceremoenial role (though
he does perform that function as the representative of the

Lord of Mann, the Queen) but it is increasingly ﬁecoming less
influential as the principle of self-determination by the Manx
Legislature becomes established and as pwer is redistfibuted

within the internal structures.

Tynwald

Tynwald consists of the Lieutenant Governor, an upper house or
Legislative Council and the lower house or House of Keys. Two
of the ten members of the Council are ex-officio, the Lord Bishop
of Sodar and Mann and the Attorney-General. The latter has no
vote. The Keys appoint all eight other members normally
promotihg members from their own house though they have power

to select whomsoever they please. This position has been
reached through a gradual purge of the ex-officio element over a

period of approximately sixty years.l

The House of Keys consists of twenty-four popularly elected
members on an electoral base of thirteen one, two and three seat
constituencies with a simple-plurality system of voting. The
members do not in general identify with political parties and
those who stand on party tickets at election time behave as

independents once they take up their position in the House.

1. J. Templeton and J. Richards "Elections in a Small Community:
The Isle of Man" Parliamentary Affairs. Vol. xxxiv No.3
Summer 1981 p.324.
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There are three political parties active in electoral term; in the
Island though only two have representatives in Tynwald. The Manx
Labour Party (MLP) hasiﬁree MHK's and the Manx National Party (MNP),
a nationalist group formed in 1978, has one. The latter member
was elected on the party ticket of an older nationalist grouping
Mec Vannin (meaning Sons‘of Mann) and he joined the newer party

(a faction from Mec Vannin) at its formation.

Though the Labour Party members have been~ele§ted-on a common
platfogm, the general practice is for them to vote according to
their own conscience in Tynwald and they frequently cancel out
each others votes. The other members, all elected on an
Independent ticket, behave in practice as a conservative majority
though without the formal organisation of a political party or

whip system to force their choice.

" The prime function of the House of Ke&s and Legislative Council
when sitting separately is the consideration of primary legislation.
At the drafting stage the bills are suﬁmitted to the Home Office
for observations and bills requiring public expenditure must gain
the approval df Tynwald's Finance Board befor; they can be intro-
duced. The Governor decides in which Branch of Tynwald a BillA
shall first be. proceeded with #nd from there it must complete three

readings in both the House of Keys and the lLegislative Council.

The House of Keys has the ultimate right to over-ride the Council
where there is disagreement and since 1978 the Legislative Council
has been able to delay the passage of a bill by one session only,

in practice six months.

- 85 -



Council and Keys sitting together under the presidency of the
Lieutenant Governor constitute the Tynwald Court whose legislative
function is confined to consenting to,amending or rejecting bills
passed separately by the two Branches, Council and Keys. Tynwald
has, however, more diverse functions than the passing of legislation.
It makes policy decisions within the framework of existing law
particularly with regard to finance; it ratifies subordinate
legislation; and it scrutinises government business. The voting
procedure is designed to ensure a number of checks on the process
of pqlicy with the Branches voting separately and together on
different occasions.l Where the two Branches disagree provision

is made for them to meet and confer.

The formal initiation of policy can come from Executive Council,
Tynwald Committees, Boards of Tynwald or individual members.
The role of each body or group of bodies will be examined in turn

along with an outline of their structure, selection processes, etc.

Executive Council

Executive Council (or Exco as it has become known) was set up in
1946 in an attempt to

"combine in one body the responsibility for good order and
government, the responsibility for initiating taxation and
expenditure, the control of the executive and the police
services and end the current duality of interest and
responsibility"

It was reconstituted and put on a statutory footing in 1961,3

though since then certain changes in its membership have occurred. -

1. Kermode. Op Cit. P.147.
2, Ibid. P.46.
3. IOM Constitution Act. 1961
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It now consists of five members nominated from the Keys and two
from the Council, which nominations are ratified by Tynwald
voting as a body. The Chairman of the Finance Board remains

an ex-officio member, but constitutes one of the representatives

of the branch of which he is a member.l

The role of Exco in the initiation of policylis a significant one
in that much legislation first arises there and is then
introduced to Tynwald. It is therefore a major though not the
only source of policy. As Kermode says it
"remains the Island's most important executive committee!
but his argument that it is equivalent to the British Cabinet is
true in only the most superficial sense. The Haldane Committee
set up in 1918 to review the machinery of government in Britain
officially described the functions of the Cabinet as:
1. The final determination of policy to be submitted
to Parliament.
2. The supreme control of the national executive in
accordance wi'th the policy prescribed by Parliamént.
3. The continuous co-ordination and delimitation of the
activities of the several Departments of State.2
In no sense can the IOM's Executive Council be said to have
supreme control in practice though it may have been intended for

this to develop. The important decisions of government though

often begun there are rarely entirely made there and the degree

1. IOM Constitution Act. 1968.

2. Haldane'Report of fhe Machinery of Government Committee®.
Cmnd. 9230.1918.
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of secrecy surrounding the British Cabinet does not apply.l
There is a convention that Exco members should be the chairman
of the principal Boards and, in the absence of party discipline,
departmental loyalties have proved too strong to enable the

development of effective cabinet government.

The succeés of Exco in the initiation of policy is greatei than :
that of individual members in that much legislation originates there.
In that sense it provides the kind of direction associafed with
executivé government but its effectiveness as a central

co-ordinating committee is limited by its unrepresentative

nature in the sense that only the most senior members of Tynwald

with major Board responsibilities are members.

Tynwald Commiftees

Tynwald Committees are created on an ad hoc basis to investigate
particular problems and controversies. This often produces
rgports of an influential nature. Their number and diversity is
considerable and these bodies have certain important powers in
many fields. | Committees of Tynwald inciudé Standing Committees
_which remain in being notwithstanding a dissolution of the House
of Keys and Select Committees appointed "to enquire into matters

2 Joint Committees are

specifically referred to them."
“Committees of the Council and Keys when sitting separately"3 (of

‘which there are at present three). The numbers and titles of

3. Members of Tynwald are circularised with the minutes of
Exco meetings and often debate them in private.

2. Standing Order 173 Section 2.
3. Ibid.
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Tynwald Committees are shown in Appendix 2 along with the
position of the Speéker of the House of Keys regarding them.
The total number of Committees of the Legislature which
functioned during the life of the 1976-1981 House of Keys is
forty-one and each contains between three and nine members, the

average being five members.

The membership of theseVCommittees is drawn almost exclusively
from Tynwald though the Government Secrétary ié present at the
Tynwald Ceremony Arrangements Committee;; a standing committee
of Tynwald. The Speaker of the House of Keys plays a very
important role in this committee system, being a chairman of
eleven and a member of a further six. The present holder of
the post has acquired such authority because of his well
developed political abilities and statesmanship though it is also
a result of the fact tﬁat the‘SpeakeI'is barred from membership
of the Boards and is therefore‘relatively free to take up places
on committees. As a result of his many positions on Tynwald
Committees, the Speaker has quite an important role in the
initiation of legislation though again his opinion is respected
.largely because of his lengthy experience and personal qualities,

rather than because of his formal positions.

The Committees are set up to investigate and report on matters of
particular controversy or interest and standing committees deal

with matters of long term interest or requiring management e.g.

1. The Tynwald Ceremony is an annual open air meeting of Tynwald
on (or near) 5th July designed to perpetuate the traditions
and to promulgate the laws in Manx and English to the people.
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Standing O;ders Committee, Tynwald Ceremony Arrangements Committee,
Population Control and Immigration, the Selection Committee etc.
Their power to influence policy making is important in that
recommendations are considered seriously as policy. initiativeé
though they do not formally initiate legislation. Reports
presented to Tynwald by the Committees provide the basis for

major debates and for legislation. Often, policy decisions flow
from assumptions and percébtions developed during the debates of
éohmittee recommendations. In other words their comments add to

the stock of knowledge, impressions and values of members.

The Board System

"The Boards of Tyvnwald are established by Acts which have
previously been passed by the branches and they are
instruments of political control over the policy and
administration of the various public services."

Boards of Tynwald can initiate policy either by dealing with
issues in their own meetings or by raising them in Tynwald.
Their success in this is significant as they have major responsi-
bility for decisions made in their own fields. Their control
over large areas of decision-making is therefore considerable.
Decisions of the Board need not be ratified by Tynwald unless it
involves expenditure over a certain amount or involves the making
of by-laws or subordinate legislation.  This autonomy is the
result of the development of the system which had its beginnings
in 1734 when it was enaéted that
"harbour dues should be imposed on shipping and applied
for the repair and maintenance of the harbours and

that with-the permission of the Lord, the anchorage
dues should also be applied to the same purpose."

1. A.W. Moore "A Histoxry of the IOM" T. Fisher Unwin 1900.
Reprinted Manx Museum and National Trust. 1979.
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Supervisors of the Harbours were appointed, who were chosen
annually by the Governor, Council and Keys. Hence the Harbour
Board was the first Board of Tynwald though it was first known

as the Harbour Commissioners.

The Highway Board (now the IOM Highway and Transport Board) .was
in its early life also a committee of five persons, being set up
in 1776 to supervise and inspect the roads. The Boards created
next were the Asylums Committee, the Board of Trade and the Local
Government Commissioners, all formed between the middie and the
end of the nineteenth century. The next bulge in the expansion
of the system came in the post Second World War period when there
was some rationalisation and amalgamation of the Board system.
This belatedly followed the report of the !'Committee appointed
to consider the Question of the Establishment and Pay of Members
of the Civil}Servicé' 1920 which recommended certain changes in

the organisation and the amalgamation of certain boards.

In the late 1960fs and early 1970's some new bodies were created
such as the Broadcasting Commission in 1965, the Consumer Council

in 1972 and the Industrial Advisory Council in 1961. Further

expansion and consolidation is still proceeding.

The poliéy-making made within the framework of existing law is
‘largely the responsibility of the Boards acting in their own
functional area. Considerable amounts of subordinate legislation
emanate from the Boards in the form of regulations, by-laws and
rules and these are usually laid on the table before Tynwald for

ratification.



Bo#rd Chairmen represent figures of considerable influence in
Tynwald but due to the small size of the legislature almost all
members have a chairmanship of one sort or another. In the
hierarchy of positions, members are accorded varying degrees of
power and prestige according to their experience and ability by

being selected for important positions or important Boards.

Ihé selection of Board members lies in the hands of the Selection
Committee of Tynwald which is appointed by Tynwald immediately
after the General Election every five years and consists of five
members of the House of Keys aﬁd three of the Legislative Council.
After considerable internal deliberation and discussion with

other members the Committee recommends members and chairmen of
Boards and other executive agencies to the December sitting of
Tynwald after the November election. It also proposes new
appdintments when vacancies occur due to by-elections, promotions
to the_Council etc. All members except the Speaker and the
Attorney General are provided with executive roles on at least

one Board for a period of three years after which changes are
often made by the Committee (with the approval of Tynwald), to last
until the following General Election.1 The importance of the
fact that all members of Tynwald are members, in effect, of the
"Government'! cannot be underestimated as it results in the virtual
absence of an effective institutional opposition. Though the
Speaker coﬁld be said to constitute a one-man opposition he is

but one man and cannot, therefore be completely effective in the
role. Moreover, by virtue of the present incumbents considerable

political ability and experience he has been appointed to many

1. For a discussion of the powers of the Selection Committee

see D.G. Kermode. Op Cit. PP.95-97.
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Tynwald Committees1 and is thus never far from the arena of

policy-making. .

Certain of the Boards also have members co-opted onto them on the
grounds of specific expertise and of special business acumen.
This practice appears to exist very much on an ad hoc basis and
is dependent upon the interest shown by the prospective members
and the existence of appropriate individuals in the community,
(or the Board's awareness of them). Often co-opted members

are appointed for life and their value is variable though rarely

gquestioned.

Some examples of Boards containing éo-opted members and tle
relevant knowledge and experience of these meﬁbers.are as follows.
Firstly, the IOM Forestry, Mines and Lands Board contains four
non-Tynwald members one of whom is an arborist, two are farmers,
and another in commerce. Secondly, the Gaming Board of Control
has an ex-superintendent of police, and two ex-bankers co-opted
onto it wifh an additional adviservfiom a private firm of
accountants. The Airports Board has a former Flight-Lieutenant

in the Royal Air Force co-opted onto it.

In the case of ad-hoc adyisory bodies which have few executive

powers, co-option arrangements are often made to provide a wide
range of representatives from different community organisations.
For example the Consumer Council (soon to be transformed into a

Board with two Tynwald members and four non-Tynwald) contains

1. See Appendix 2.
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representatives of agricultural interests, hotel and guest house
associations, the industrial advisory council, etc. Similarly
the IOM Sports Council contains persons having connections with

athletics, football, golf, rugby and yachting.

The IOM Board of Education has twenty-four directly elected
members, the constituency base being the same as that for the
Keys. In addition five Members of Tynwald sit an the Board of
Education and are the means of accountability to Tynwald which

votes the Board's finance.

The Board system has its roots in the entirely autonomous
individual bodies created in a piecemeal manner to meet new need
and responsibilities of government in the Island and was only
rationalised at a recent date with the unification of the Civil
Service in 1962.1 Though it has many disadvantages it has been
retained in its present form for partly political and partly
administrative reasons. The MacDermott Commission on the IOM
Constitution in 1959 listed its disadvantages as follows:
"It tends to hinder responsible central government by
creating competing loyalties in Tynwald; it immerses
to00 many of the legislature in the detailed work of
administration on a narrow front; it makes heavy
demands on the time of members; and it impedes the
formation of a unified civil service for the Island®.
It dedlared, however, that its popularity and advantages |,

(including sharing power very widely in Tynwald) overcame all

this and hence, recommended its retention.

1. IOM Civil Service Act 1962.

2. "Report of the Royal Commission on the Constitution®.
Printed (by authority) Norris Modern Press. March 1959.
Vol. 1. P.34.
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For the mrpose of the Payment of Members Expenses Act 1975,l
executive bodies are divided into 'Boards of Tynwald' correspond-
ing to UK Ministries, and 'Statutory Boards' corresponding to
the various forms of public ownership in the UK. Diagram 1 at
the beginning of this chapter lists the Boards under their

respective headings.

Quasi-autonomous Non-governmental Organisations
The list of government bodies includes many functions which are
the responsibility of state-sponsored bodies in Britain and this

begs the question do these exist in Manx life?

Statutory - .The Wild The Laxey Flour Mill Manx Private
Boards Life Park and Manx National Radio Companies
Transport
Financed by Tynwald Independent

from Tynwald

Diagram 2.
The above diagram displays all the bodies which have some
independence from Tynwald and yet provide services partially
financed and controlled by them. They are ranged on a continuum

according to their degree of independence from Tynwald.

The distinction between commercial and other Boards has long been
recognised but the concept of state-sponsored bodies goes further
than this. A small number of agencies play a similar role to
that of a nationalised industry. In particular there is IOM
‘National Transport whose position with relation to government

control has changed repeatedly in recent years to its present one

1. Tynwald Companion 1980. P.49. Payment of Members Expenses Act.
1975. '
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as a limited company owned by the government with its Board of
Directors consisting entirely of Tynwald members. This is also
the position for Laxey Flour Mills and there are various sub-
committees running semi-commercial concerns such as a Wild Life
Park run by a committee of the Board of Agriculture. In addition
the situation regarding broadcasting is an interesting one that
has beep the subject of much change in the 1960's and 1970's.

Its present position is that Manx Radio (a commercial station)

is a limited company owned by government and operated by a

private Board qf Direcfors. They must submit estimates to the
Finance Board in the normal way. The Broadcasting Commission -

a statutory board consisting of two Tynwald and three non-Tynwald
members is responsible for the overall supervision of broadcasting
and the negotiation of frequencies and so on with the UK Home

Office.l

So although the state-sponsored bodies, with differing degrees

of autonomy from government do exist, they are small in number.
Many of the functions allocated to different agencies in Britain
are vested in various forms of Board in the IOM. The commercial
Boards are assured greater autonomy over decision-making provided
_.they remain self-financing to an extent which is acceptable

to the Manx governﬁent. Similarly, the limited companies owned
by the government are generally free to operate as they wish
though with the final sanction of government through their

financial subsidies.

1. The Broadcasting Commission has, for example attempted to
establish with the Home Office an entitlement to a -
reduction in licence fees for Manx residents as Manx Radio
is not financed through the licence. (IOM Examiner ,Leader.
(9/1/1981). A second example is that the Commission has
also been involved in the controversy over the importation

and use of citizen's band radio. (IOM Examiner. 23/1/1981).
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Central Government Finance

There are three sources of finance available to Tynwald in order
that it may carry out its statutory, voted1 and miscellaneous
services. These are direct taxation, customs and excise and
general receipts. The table below shows the revenue receipts
and payments over the period 1970-1980. Sources of finance from
direct taxation include resident and non-resident Income Tax,
Company Registiation Tax and Land Speculation Tax. The rates

of these taxes are decided entirely by Tynwald thfough the
Finance Board and hence Tynwald has control over a considerable

proportion of its revenue. (See diagram 3).

Customs and excise, until recently, was much less under Tynwald's
control since they were subject &b an almost total customs union
(the Common Purse Agreement) with the UK in which the Island
received a share of net customs and value added tax revenue

(paid into the UK). The Island share was apportioned to them

on the basis of the consumption patterns of the resident population
pPlus a fiscal equivalent for the tourist population. With the
increase in VAT to 15% in the UK budget there has been a very
considerable increase in yield from that source and from inflation.
From the 1lst April 1980 the Manx Government took over the

running of the Customs and Excise service and the staff now
employed locally are employees of the IOM Government instead of
the UK Government as hitherto. The Manx Government still
maintains a customs agreement with the UK which requires them to

keep in line with the majority of the rates of indirect taxation.

1. Meaning services provided with money voted annually by Tynwald.
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It may, however, give three months notice that it wishes to
change duties and subject to the agreement of both territories
this could be done. Eitﬁer party may also give six months
notice to terminate the agreement, hence creating a customs

barrier between the two territories.

The third source of revenue is 'general receipts' including fees
and charges, National Insurance contributions, fines, interest on
investments, betting duties, philatellic revenues and the proceeds

of the Continental Shelf Agreement.l

Hence although tﬁe Island.has great and increasing autonomy
concerning the raising of‘revenue, it is still constrained by
its own agreements with the UK Treasury. Theixr relative
freedom from control is a considerable boon since until the
development of the Comﬁon furse Agreement begipning in 1890 and
to some extent up until 1957 when the agreement was widenea to
become almost total, the Island struggled for want of finagces
and suffered at the hand of the UK Treasury's "penny-pinching
control".2

As to the e;penditure side of the financial account the Island
has almost total control of itsspending subject only to the

agreement that it will make an annual contribution of its share

1. This is an agreement regarding the distribution of revenue
derived from oil and gas exploitation in UK waters. The
Island receives a share determined by its resident population,
of the licence fees and royalties collected by the UK in
respect of this exploitation.

2. D.G. Kermode. Op Cit. P.113.



of the Common Purse to the UK exchequer for defence and other
common services. - There are some spheres in which the Island
keeps in line, through voluntary agreement with the UK including
social services expenditure, and part of the expenditure on
agriculture, the police, airports and civil defence. These
items, with the annual contribution, account for 60% of Manx
expenditure. The minority portion has, of course increased
considerably in real terms and the Island is free to decide how
all these services shall be administered and to make variations

that are possible without endangering reciprocal arrangements.

The size of the overall Manx budget has increased enormously
during the last decade and the scale of government activities
.continues to increase with it tﬁough a large proportion of the
increase is a direcf result of inflation and UK Government
policy. The Finance Board is thé body responsible, since 1961,
for the collection and allocation of resources and though the
Lieutenant Governor has still, formaily, a veto on expenditure,

it would be a brave Governor who would exercise it.

The Civil Service

The Civil Service in the Island began as a small number of
privileged officers appointed through the Crown to the Governor.
Earlier the Lord of Man's minions had performed similar functions.

In 1826 the service consisted of a handful of court positions,

1. A. W. Moore "A Historv of the IOM". Op Cit.
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e.g. the High Bailiff'sl, a gaoler and turnkey of Castle Rushen2
and the Chief Constables with only the very rudiments of a clerical
staff. There were no clerical staff attached to most of these
offices and there was much duplication of tasks for each person.
As the numbers of Boards increased some were appropriated clerical
staff. There was considerable expansion as a result of this
during the middle and towards the end of the nineteenth century.
The increase in legislation concerning weights and measures and
building standards boosted this further. The next bulge in the
expansion of the service came in the post-war period when there
was some reorganisation of staff and a boost in the number of
Boards. Over the 1960's and 1970's the numbers have again
rapidly increased. This time it is a result of the rapidly
growing population and the ramifications of the policy of low

taxation.

The Boards of Tynwald now form the core of the Civil Service in
the IOM. Each has its own permanent executive staff of officers
and technical experts and in most instances they.are said to work
. for the Board rather than the Service as a whole. Although the
connection between the Boards and the Service for organisational
purposes is very strong, there are some departments which have no
Board directly controlling themn. These have been established for
various reasons but are often the residue of old Crown appoint-

ments e.g. Clerk of Tynwald Office staff, public analyst's and

1. Equivalent today of an English Crown Court judge.

2. A Norman castle in the former capital, Castletown.
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weights and measures department and clerical staff for legal
appointments e.g. the High Bailiff, Magistrates, and the Attorney
General. A small number of very senior officials remain outside
the purview of the Civil Service Commission (CSC) and the
Lieutenant Governor is responsible for their appointment. This
applies to both the Treasurer and the Government Secretary.

Other posts e.g. the Attorney General, the Deemsters and fhe

Lieutenant Governor are appointed to the Crown.

The central department of the Civil Service istGovernment Office
which is headed by the Government Secretary (the head of the
Civil Service) and is divided according to several types of
function. In this body were vested many of the miscellaneous
functions which were not the responsibility of the early.Boards
and these functions have been gradually decentralised .as new
Boards were created. Government Office officially administers
all government functions but in practice it is now concerned only
with 'External Affairs' (treaties, conventions, natiqnality,
immigration,etc.) which is the responsibility of 'C! Division,
miscellaneous aspects of 'Internal Affairs!' ('A' Division) and
Economic and Social Affairs ('B' Division). Appendix 3 shows
the functions for which Government Office is officially resppnsible,

many of which are effectively administered by other Boards.

The large number and often irrational organisation of Boards has
long been the object of criticism. In 1920 a Conmittee

recommended:

1. Report of the Committee appointed to consider the question
of the Establishment and Pay of Members of the Civil Service

1920.
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"that the clerical staffs of various Boards of Tynwald
should as occasion arises be amalgamated as follows:-

(a) the Harbour Commissioners and the Highway Board;
(b) the Local Government Board (LGB) and the Asylums
énd Assessment Board;
(c) the Board of Agriculture, the Tree Planting Board
and the Fisheries Board;
(d) the Labour Exchange and the Old Age Pension and
National Insurance Board.'
Some of the changes were implemented, especially  (d) but still
today the allocation of functions seems random and piecemeal
e.g. criticism is often levelled at the fact that the Healfh
Services Board, the LGB, the Board of Social Security and some
of the local authorities all run old people's homes of various
kinds and occupancy éepends on the degree of care required. This
makes administration difficult and leads to considerable confusion

for .clients.

Changes are at present being made in the Board system and hence in
Civil Service organisation. As mentioned earlier the IOM Civil
Service has taken over the responsibility for Customs and Excise
administration from the British Civil Service. Secondly; legisla-~
tion is being enacted to make the IOM Consumer Council and fhe
Industrial Advisory Council into statutory Boards.1 As part of
this process the Weights and Measures and Public Analyst's
Departments will be incorporated under the new Board of Consumer
Affairs. Two new advisory panels are in the process of creation;
 firstly in the Tourist Board to act as a 'think-tank' to boost the

declining tourist industry, and secondly an advisory group

la “"Consumer Council to become a Board® IOM Examiner 29/11/80.

b  "Council into Board" IOM Examiner 19/12/80.
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containing representatives of conservation groups to comment on
planning matters to the LGB's Planning Committee. A merger of

all the transport boards is also being planned along with a take-
over of the responsibility for roads in the urban areas from
appropriate local authorities. A Home Affairs Board Bill has

been introduced to Tynwald which is intended to take some of the
functions of the Governor, the Civil Defence Commission, the Police
Board, Broadcasting Commission and the LGB and combine them in the

new body.1

These changes are preceeding a wider move to rationalise the
whole structure and in accordance with this a Select Committee
has been set up to report on the responsibilities of all Govern-
ment Boards2 with a view to reallocating some of their functions.
This was prompted by one member's desire to dismantle the LGB
which is relatively large and muli-functional. This was widened
to include all Boards after comments such as that the publié were

“"bewitched, bothered and bewildered by this amazing
ramshackle system't™.

Many thought that the Board system should exploit the advantages
of 'small is beautiful' rather than build up multi-functional

and relatively large scale departments. Since the process of
change continues unabated as evidenced by the above exémples, the
formation of a committee to enquire into this may be a délaying
tactic which may not produce the reform which is its ostensible

purpose.

1. "Political Control of police goes ahead"™ IOM Examiner 5/6/81.
2. "Probe into Government Boards' IOM Examiner 21/11/80.
3. Mr. T.E. Kermeen. MHK Tynwald Debates. 19/11/80.
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The Manx administrative system is a result of the piecemeal
allocation of furictions over two and a half centuries and it is
not surprisiné that anomalies remain when there has been no
radical review of the system as a whole since its instigation.
Several reports have dealt with the administrative elements of
government in several aspects and their recommendations have often
been implemented. For instance both the MacDermott Commission1
and the Marshall Report2 recommended the creation of a Finance
Board and the separation of the treasury function from Government
Office into a new department. These changes were implemented
in 1961.  The MacDermott Report also recommended the unification
of the Civil Service and the establishment of a parmanent Civil
Service Commission to be responsible for

"recruitment, appointments and promotions and all the

questions arising from time to time aftgr the present

establishment needs have been settled'.
A Civil Service Commission was appointed in 1962 under the IOM
Civil Service Act~which also unified the Civil Service.

"The Civil Service shall comprise all persons appointed

by the Governor for whole-time service with any depart-

ment of the Government or any Board, which service is

wholly or maipnly administrative, professional, technical

or clerical.™
On the whole the recommendations of the Marshall Report were also
implemented but those that were not constituted very important

reforms and those which were implemented do not constitute what

could be called radical change.5

1. MacDermott “Report of the Commission on the IOM Constitution't,
Printed (by authority) Norris Modern Press . 1959.Vol. 1l,P.44.

2. Marshall "“Report on Administrative Organisation of the IOM
Government!. Printed (by authority) Norris Modern Press. 1959.

3. MacDermott Report. Op Cit. P.45.
4. Statutes Vol. X1X. PP.66-74.
5. See Appendix 4.
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The Ombudsman

There is at present no Commissioner for Administration operating
in the IOM but as its introduction was at one time under considera-
tion it seems appropriate to consider its relevance to the Manx
administrative systemn. The proposal embodied in the Tynwald
Commissioner for Administration Bill, 1981, had a mixed response
and the local authorities in general opposed it. Some misunder-
standings appear to exist as to the precise operation of the
Parliamentary Commissioner in Britain. For example one member
of Castletown Commissioners who opposed the idea said

*that there was one ombﬁdsman for 50 million people

in Britain, while t?e Island was considering one

for 60,000 people.™
Most objections were on the grounds of cost or the classic objection

given by another Castletown Commissioner who

*wondered why suddenly we should need an ombudsman
when the Island had managed previously without one.™

Others have claimed that the 24 Keys provided 24 ombudsmen in
effect and that a separate appointment was simply an empire-
building exercise. Presumably the arguments offered in favour of
ombudsmen in Britain apply equally to Mann thus the suggestion of
reference through MHK's. It is unlikely that the arguments in
detail were familiar te-the MHK's. In Britain it was decided
that the institution was worth trying despite its practical
limitations and Gregory and Hutchesson- concluded that

*on the evidence of the first six years or so;‘what the

work of the Commissioner and his associated Select

Committee has demonstrated is that -properly used ~ the

- Parliamentary Commissioner scheme is capable of making

parliamentary control over administrative action very

nearly as effective gs its inherent limitations will
ever allow it tobe.™

1. ®Town supports ombudsman plan®. IOM Examiner 9/1/81.

2. Ibid.

3. R. Gregory and P.Hutchesson “The Parliamentary Ombudsman:
A _Studv in _the Conirol of Administrative Actiop' G.Allen

and Unwin.l1l975. - 106 -



In the IOM the measure was unsuccessful due more to lack of under-
standing and absence of informed debate than any real objection

to its value.
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CO-ORDINATION

There are séQeral bodies part of whose role it is to assist the
co~ordination of government services, either at political or
Civil Sexrvice level. The most obvious example is Tynwald itself
which has overall control of pqlicy in the long term through
legislation and the ratification of financial decisions. This
is despite the fact that in the short term the Boards have a
considerable degree of autonomy from iynwald. In addition, it
contains the chairmen of all the Boards and indeed all the
elected members of the Boards (with the exception of the directly

elected members of the Board of Education).

The Executive Council was also created originally with the
intention of providing an overall co-ordinating body with responsi-..
bility to Iynwald and there is some possibility of gradually
acquiring a more important role. In no way, however, can it be
said to make decisions in every field of policy and instead it
tends to be a place where decisions are made which are not
thought to be the responsibility of any Board. As an initiator
of legislation it is important, but it has little influence upon
the other Boards or, for that matter, on Tynwald. It does not,
however, have a specific remit for long-term co-ordination and
planning though it is perhaps the most appropriate body to take

that role.

One very vital and increasingly influential co-ordinating body is

the Finance Board whose power to reject and amend estimates of all

- 108 -



other Boards and Departments is considerable. Though its
decisions in this field are ratified by Tynwald, final conclusions
are rarely outvoted. The presentéﬁion of estimates to Tynwald
is seen more .as a chance to debate the priorities established

and to express departmental loyalties than as an opportunity to
‘overturn their decisions. Similarly the budget as a whole as
prepared by Finance Board and presented by its Chairman is usually
unchanged after its passage through Tynwald. This kind of
financial control provides an obvious means to keep Government
spending in the various departments in line with overall economic
and political priorities. The members of the Finance Board
cannot serve on any other Board (unlike all other mémbers who
serve on at least two) and do not therefore have particular Board

loyalties though they may have personal axes to grind.

" The Civil Service Commission could be seen as a co-ordinating
body in that it controls the common resource of staff,‘therefore
affecting all Boards and Departments. In this sense it aims to
ensure that staffing levels are sufficient for requirements and
in accordance with the policy on the size of the public sector.
The unification of the Civil Service and the creation of the
Civil Service Commission did much to improve co-operation between
the departments and the inter-change of personnel has aided the

inter-change of ideas.

At the officer level several departments play a part in assisting

co-ordination. The Clerk of Tynwald's Department tries to
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co-ordinate the legislative program of activities and keep members
informed of the decisions of other Boards etc. On the executive
side the Government Secretary is the overall co-ordinator as head
of the Civil Service. He and his department are nominally in
control of virtually all government activity and often receive:
enquiries in all fields which are then redirected to the appropriate
Board or Department. Since the centralisation of departments in
one building and the development of a centralised postal service,
this has been less true. The Government Secretary is still,
however, seen as the overall co~ordinator and is an ex-officio
Aattender at all Board meetings, either to give advice or simply

to observe.

Despite the fact that these co-ordinative mechanisms do exist,

the vast majority of co-ordination is achieved through purely

informal means. As one civil servant said
"the politicians tend to set up a committee to deal with
matters relating to several Boards but there is no real
need. I just pick up the 'phone and I achieve much more
that way. They would rather use a sledge-hammer to
crack a nut'.

Another said:
it is just a question of knowing who deals with what. In
a small community our colleagues on the same level are
personal friends; people we went to scgool with. There
is often no need for a formal meeting.™

This informality is accepted by many as adequate but there are

others who suggest that the degree of real co-ordination is low

and is very ‘'patchy'! simply because it relies on personalities.

1. This quotation perhaps tells as much about civil servants
attitudes to politicians as it does about informal
communication channels. Interview with the author. 9 April 1980.

2. Interview with the author. 1 April 1980.
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Others suggest it is a dangerous pattern which reinforces narrow

cliques in policy-making.

In discussion with politicians and civil servants it was noted
that on the whole feelings were mixed as to whether co-ordination
was good or poor though on the whole civil servants were more
satisfied than politicians with the present system. This is
presumably a factor of their permanence and their full-time
involvement. Of those who felt changes should be made, many
confined their proposals to amalgamation of certain Boards
(though some expected problems of size with this), centralisation
of equipment and more frequent inter-departmental or joint Board
meetings. In general, advocates of change prefer it to be slow
and piecemeal. This is connected with a primary aim of the

Manx government which is to present an image of stability to the
outside woéld.. This affects not only economic policies and law
and order, but also attitudes towards constitutional and
administrative reform. It has gradually become ingrained that
it is better to retain existing methods than to suffer the
unwelcome upheaval of change. It is not considered that the
possible benefits of a radical review of the allocation of
functions along with the introduction of effective co-ordinative

structures and methods, may enhance rather than damage stability.

In interviews certain civil servants were prepared to consider
the concept of corporate management as practiced in many British
local authorities and thought that the matter should be examined

to determine its relevance to the Manx administrative system.
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"I would personally support the implementation of

corporate management. It should exist as there

are certainly gaps in co-ordination. It hasn't

happened because strong departmental loyalties

and a lack of political will have prfvented a

thorough consideration of the idea.™
In a system of Boards which shows considerable similarity to
local authority committee system52 but with, if anything greater
autonomy for its constituent parts, the application of corporate
" planning techniques would appear particularly appropriate. The
Bains recommendations are directly appropriate to-the.Manx case.
Corporate management involves a restructuring of internal
organisation both at member and officer level in order that a
more rational process of decision-making with comprehensive
review of progress could take place. Bains recommended new
structures which aid the overall development of the Island in

accordance with prearranged policies rather than the present

piecemeal, incremental system.

1. Interview with the author. 7/4/80.

2. See Chapter 5.

3. M.A. Bains. "The New Local Authorities: Management and
Structure!* HMSO 1972.
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LOCAL GOVERNMENT

a) Description

There are at present twenty-six local authorities in the Island;
they are of varying size, power and effectiveness. There are
four town districts, five village districts and seventeen parish
districts.1 These form one tier below central government level
though they do not and cannot perform equivalent functions to

one another as they are of unequal size and resources. Many are
so small that their functions are either performed jointly with
other authorities or have been taken over by central government in
the shape of the Local Government Board (LGB). This system
compares closely with %hat obtaining in England and Wales toward
the end of the last century, prior to the formation of the Rural
District Councils, Urban District Councils, County Boroughs and
County Councils in 1894. In other words when the British
authorities were small, separate, minimally active and without
iﬁter—locking responsibilities.2 Towards the end of the nine-~
teenth century there was some central financing of local govern-

ment and that at present is the position in the IOM.

Each authority has existed in its present form for at least sixty
years, the towns being constituted by separate acts - Douglas in
1860, Ramsey in 1865 and Castletown and Peel in 1883.3 The

position of the village and parish districts was formalised with

1. See Appendix 6 for the population and names of districts.

2. P.G. Richards, "The Reformed Local Government System®
George Allen and Unwin Revised 3rd Edition. 1978.

3. The Douglas Town Act 1860 created the Douglas Town Commissioners

and this was created a Municipal Borough under the Municipal
Corporation Act 1895. The Ramsey Town Act 1865, the
Castletown Act 1883 and the Peel Town Act 1883 created the
other three. - 113 -



Diagram 4 The Functions of the Local Authorities
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PARISH DISTRICTS
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the Local Government Consolidation Act in 1916 which is still

the principal Act dealing with Local Government in the IOM.

The functions of the various authorities are in practice very
complex and for ease of presentation they are displayed in
Diagram 4. Diagram 5 shows the local government—liké functions
that are performed by central government bodies. Only one
function is pexrformed by all the local authorities and that is
street_lighting. Others such as building bye-law inspection,
environmental health, refuse collection, public conveniences,'
amenities and attractions, decorative lighting and highways are
pré&ided by the larger authorities only (though the latter is in
the process of centralisation to the Highway and Transport
Boardsl). Others are provided by Douglas Corporation only, the
LGB and other central bodies serving the rest of the Island

e.g. cemetaries, public health inspectors, seasonal entertainment,
rodent disinfestation, electricity and transport. Joint Boards
are in operation to provide swimming pools with the assistance

pf the LGB. The latter also assist with old people's homeé.

In the case of housing, the LGB is the supervising authority for
the whole Island and the functioning authority in areas other than
Douglas, Ramsey, Castletown, Peel, Port Erin, Port St. Mary,
Onchan Village and Braddan Parish. In addition the Board deals
with drainage, public health and safety, cleanliness of water and
miik supplies; it hears and determines applications for

finance by local authorities. It is the fire authority for

1. "Better roads after Tynwald take-over?* IOM Examiner. 30/1/81.
The take over is enshrined in the Highways (Transfer) Act
l981.
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the Island, though a fire rate is levied at present this is to

be abolished.l

The increasing centralisation of powexr and resources has led to
considerable disillusionment with the service as a whole and has
discouraged possible candidates from standing for election as the
Commissioners in their area. There is often no contest at
elections and sometimes there are not enough nominations to fill
vacancies.

"Town and parish commissioners' jobs are not worth
having any more due to the relentless march of
centralisation and the taking away of more and
more of their duties, rights, powers and functions.™

Controversy abounds as to how the problem can be rectified whilst
in the mean time finances and functions of local authorities are
gradually eroded. A radical change is required but unlikely.

This leads to an examination of the financing of local authorities

for without adequate funds their future is extremely uncertain.

b) Finance
Appendix 6 gives some statistical details on local government

finance,

Not only do the local authorities thémselves raise rates in the
IOM but the Government also levies them for the traditional local
government services it provides e.g. fire and water. The rate

demands received by householders will vary according to the

1. Local Government (Fire Services) Bill. "Fire rate to go'
IOM Examiner. 7/11/80. See Appendix 5 for a summary of
the functions of the LGB.

2. "Jobs are not worth having" IOM Examiner. 7/11/80.
Referring to a comment made by R. MacDonald MLC 4/11/80.
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district in which they live not only because each authority fixes
a different rate poundage and rateable values but also because

they provide different services and therefore levy different rates.
Central government levies a fire services rate and highways rate
(though these are now being abolished), a water rate, burial
ground rate and agriculture rate, and Special Drainage rate.

" These are all collected by the IOM Assessment Board which is also
responsible for the determination and review of rateable values.

A separate demand is received from the local authority itself.

No rate .rebate system exists at present in the Island.

Central Government (through the LGB) provides rate support grants
to local authorities to the value of £1,048,161 in 1978/79 which
is about 50% of the total monies raised by way of rates by the
various local authorities for thé same period. This is made up
of deficiency payments for road maintenance and housing, grants
for various development schemes and various other forms of rate
support. In additionrlocal authorities must petition the LGB
for permission to borrow sums up to £20,000 for purchase ofAland
or to sell land or premises up to that value. For items over
£20,000 the Board sits as a Committee of Tynwald to hear petitions
and report to Tynwald. Local authorities have a small amount of
income from fees and charges to supplement their grants and their

own rates.

1. There are 32 Special Drainage Districts which are used by the
LGB for determination of the level of this rate.
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c) The System's Problems

There are several major problems with this System of finance which
have led to calls for its abolition and reform.l These problems
can be grouped as follows into those concerned with disparity,
complexity, inefficiency, revaluation and the division between

the payment and provision of services. These will be examined in

turn.

There is a wide disparity between local authority general rates.
For instance, the Douglas rate in 1978/79 was 88 pence in the
pound and that of Santon 5 pénce in the pound. Of the total
rate levied (local authority and government combined) the Douglas
ratepayers contribute 50% (£1,576,934) the next largest sum being
that of Ramsey (£32§,776). The lowest total is Santon (£5,440).
The disparity between most local authorities and Douglas is
considerable. This results in important problems for the larger
towns. They provide services which are of benefit to the island
as a whole and in such a small area this is even more marked.
Those areas immediately adjoining Douglas pay considerably lo&er
rates with relatively easy access to the services provided there.
Douglas and to some extent the other towns provide tourist

facilities which are not primarily of benefit to the towns residents

though the costs are borne by then.

The second problem is that of complexity. The confusion at rate
collection times is great especially as householders receive two

separate rate demands - one from their local authority and one from

1. "™Ability to Pay - New Rates Plan.' IOM Courier 29/2/80.
Also '"A Decision Now on Rates Abolition" IOM Examiner Leader.
6/6/80. - 1190 -




the Assessment Board corresponding to the local authority and the
central government rates respectively. In addition the local
authorities themselves are caught up in a complex system of
reallocation of monies not collected by them. They are involved
in a competition for rate supporf grants with which they are not
equipped to cope. Staffing levels are very low in the vast
majority of authorities and inevitably the larger authorities will
win in this competitive process. The sheer number of authorities
and the considerable variation in the services they provide can
prove perplexing for the client. Standards vary considerably
throughout the Island e.g. in bouglas collections of refuse are
weekly whereas in some country digtricts collection is rather less
frequent. This is the inevitable result of any unevenness of
devélopment anywhere, but in the IOM it is compounded by the

inefficient nature of the local authorities involved.

This problem is related to fhe fact that the local governmeﬁt units
are of such small size as to suffer from diseconomies of scale.

The value of the essentially local outlook is lost when

authorities have not the resources to cater for the needs of the
area. As central government takes up the functions in default,
the value of local representation is weakened. It is said that
Michael parish district is the smallest local authority in Europe,
having a population of only 437 people (in 1976). Its staff is
part-time and shared with other authorities in the area. It
employs no professional staff and services of a specialised nature

are provided by the LGB. All twenty-six authorities have the same
powers as Douglas Corporation but they often do not know this and
have not the technical ability to employ them anyway. The small
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size of fhe units makes it virtually impossible to obtain
suitably qualified staff to carry out the increasingly complex
tasks of modernAadministration. Authorities even share staff
e.g. Patrick and German Commissioners share a clerk as do
Andreas, Ballaugh and Jurby. The arguments for retaining these
small authorities are the same as those in Britain in the nine-
teenth century where, as C.H.Wilson pointed out,
it was aﬁticipated by enthusiasts that the vital force
would beat most strongly in the smallest 'cell'! of
democracy. But the small parish was powerless.to
support any important functions of government.'t
A further problems is that the larger local authorities-(agéin
in particular the Douglas Corporation) undertake services in
their distxicts which are provided wholly or partly by government
in other districts. In these instances the residents of the
former districts are paying twice for such serxvices, firstly by way
of rates and secondly as taxpayers. Included in this category
are environmental health, building bye-~law inspections and other
technical wérk and in Douglas, rcdent disinfestation. It will be
noted that in 1978/79, the Douglas Corporation received a 1 pence
in the £ rate grant (£14,300) in respect of their environmental
health services which cost approximately £50,000. Similarly,
the Highway aufhorities (of which there are seven including the
Highway and Transport Board) have claimed in the past that the
exercise of these functions in their respective districts costs

more than the 2 pence rate levied by the Government for highways

administered by the Highway and Transport Board.

1. C.H, Wilson. "The Foundations of Local Government! in
C.H. Wilson (ed) "Essays in Local Government"
Basil Blackwell 1948. P.22.
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There are several examples of local government providing services
where central government pays and vice versa. The LCB provides

a refuse disposal service throughout the Island for which local
authorities contribute to the cost on a ration basis. An example
of the reverse is that local authorities. provide specific road
improvement schemes which are paid for by specific grants from

the LGB. Some see this situation of one authority performing a
function and another ;picking up the bill' as intolerable and as an

. ‘. . 1
irresponsible expenditure of resources.

There have been calls for a total revaluation of properties in
the Island. It is known that there are significant variations
in some existing valuations for similar properties throughout the
Island. There is a need for property valuations to correspond
otherwise a basic unfairness is perpetuated. At present the rating
assessments do not reflect the'distances persons have to travel
to centres of employment, shops etc. The Interim Report of the
Select Committee on Rating of Domestic Property, November 1979,
pointed out that

"*inequalities in valuation .... have inevitably arisen

in the piecemeal valuations carried out over nearly a

cen?ury, such as t?e lowex valBation applied to

agricultural dwelling houses.™
A problem which can be said to apply to the IOM as much as
‘Britain is that the method of assessing rates is unfair in that

it takes no account of ability to pay.3 Householders are assessed

and not the individuals within them resdlting, some argue, in

1. "Local Government Finance' Talking about Tynwald. IOM Examiner
29/2/80.

2. First Interim Report of the Select Committee on the Rating of
Domestic Property. Printed (by authority) IOM Government
Reprographic Department. November 1979.

3. ¥Ability to Pay - New Rates Plan'' The Manx National Party
' proposed a change to a local income tax in Feb. 1980. Also

"Step towards de-rating'". Talking about Tynwald. IOM Examiner.
17710780. - 122 -




"3 totally outdated .... and unfair system which all too
often hurts the weakest and lowest paid of our community'.

Finally a problem associated with the present rating system and to
large extent the result of it is the size and complexity-of the

LGB. Its functions are numerous and very mixed. It has grown as
the ability of the local authorities to perform their functions
adequately has fallen. Its.committee structure is complex in order
to decentralise significant power in certain fields which are
normally the responsibility of local authorities (e.g. the Fire
Committee, Planning Committee and Housing Advisory Commiftee).

The LGB is certainly large in comparisdn with most other Boards

though both the Board of Social Security and Treasury are larger.

An important question is whether the multi-functional nature of
the LGB has made it so large as to be unweildy. Compared with
local authorities in Britain the LGB is small but it does have a
role different fromthese bodies. Grounds for redistribution of
some of their functions to other Boards and (in the event of a

reorganisation of local government) to local authorities are evident.

d) Reform Attempts

The tendency towards centralisation in Manx Government affairs can,
on the evidence above,be said to be a result of sﬁall size,

inertia and generél inefficiency on the part of local authorities.
Though attempts have been made to change this, as yet the system

remains fundamentally unaltered.

1. Peter Craine MHK '*Ability to Pay'* Op Cit.
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There has been a long series of unsuccessful attempts to reform
Manx local government during the post-war period. There were
four different reports, set up by the Manx government through

ad hoc Tynwald Committees, recommending changes in the allocation
of functions between 1949 and 1966. On each occasion recommenda-
tions for a reduction in the number of local authorities were
rejected in Tynwald on the grounds that it was an erosion of

local democracy.

The most concerted effort to date on the matter was the Committee
on Rating and taxation which reported in 1967.l They concluded
that:

"The present system of local govermment finance in the

Island is highly defective and in urgent need of

drastic reform. A complete breakdown has been

prevented only by a series of expedients which have

merely papered over the cracks without remedying the

underlying defects. We are convinced that the time

has come when radical change must be introduced

without delay if local government in the Island is to

survive, to be revitalised in terms of its democratic

spirit, and to be transformed into an effective

instrument . for providing a wide range of municipal

services."
The Report recommended drastic reform of the local government
system with the creation of a new single local authority and the
consequent relinquishment of many functions from the central
government level. Amendments to the system of assessing and
collecting rates and the introduction of rate rebates were also
proposed. The Committee considered very carefully, proposals
for retention of the existing local government system, total

centralisation, a two-tier system and either four or five district:

authorities but came to the conclusion that:

1. See Appendix 7.

2. "Report of the (mmission on Rating and Taxation''. Printed
(by authority) Norris Modern Press 9/3/1957. para.203.
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"none of them would provide an adequate solution to the
problems facing the Island."

They claimed the change to a single local authority was

“perhaps the only solution which will provide the Island

with a system of local government likely to endure for

many decades."
Since then very few of their recommendations have been implemented.
Changes have been confined to the method of collecting rates -
instalment payments, partial rating of properties vacant for more
than six months etc. but twenty-six local authorities remain, a
rate rebate scheme has not been introduced and few changes have
been made in the assessment of rates. Local authority oppésition
to change was fierce. The Report commented on this saying:

“"There is, no doubt, much complacency and resistance to

new ideas among many of the witnesses with whom we

discussed the problems involved in our inquiry. .This

did not surprise us. It is, indeed, a universally

observed fact that the urge for local government

. reform invariably comes from aBove, never from the

local authorities themselves.'
This resistance was encountered also in later attempts at reform -
not least from rural MHK's who see change as either a loss of
local autonomy Or an increase in rates for their constituents
(e.g. if rate equalisation proposals were to be implemented).
A Private Members Bill introduced in the Legislatiwve Council for
the purpose of constituting an independent local government

commission

"to do for the IOM what the Redcliffe-Maud and gheatley
Commissions had been asked to do for Britain.'t

This was rejected in 1969. Just over two: years later a LGB motion

to replace the Island's twenty-six local authorities with five

1. Ibid. Para. 155.
2. Ibid. Para. 203.
3. D.G. Kermode. Op Cit. P.137.
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