  (Corby 1999)    Corby, S. (1999). 'Equal Opportunities: Fair shares for all ‘' Employee Relations in the Public Services : Themes and Issues. S. Corby. London, Routledge.  
      
This chapter covers equal opportunities on grounds of gender, race and disability. Inevitably, however, there is more emphasis on gender, because it has had a higher profile for a longer period of time in terms of research and practice. Because this chapter’s focus is employment, it does not cover the steps unions are taking to involve their female and ethnic minority members in union activity. (This is covered in chapter 10.)    
There are two main arguments in this chapter. First, it is argued that the public services can be conceived of as a continuum as far as action on equality is concerned. At one end there is local government, which is generally held to be in the forefront, followed by the civil service. These have what Cockburn (1989) would call a long agenda on equal opportunities. Moving along the continuum, the National Health Service (NHS) has begun to devise equality measures, as has higher education. At the other end of the continuum are the uniformed services (armed forces, police, fire services) where there are well publicised instances of sexism and racism and which, to use Cockburn ‘s phrase, have a short agenda on equal opportunities (Cockburn 1989). In other words, it is misleading to bracket all the public services together. (See Figure 5.1). 
The second main argument is that progress towards equality is threatened by actions affecting the public services generally: these include the shift in the rationale for equality, organisational restructuring, the pressure on costs,  contracting out and the use of performance pay.  
Background, 1920 80  
In the early decades of the century, discrimination against women in the public services was considered legitimate. Thus when the Sex Disqualification (Removal) Act 1919 was passed a proviso was inserted to allow restrictions to be placed on the mode of admission of women in the civil service and their conditions of service. Treasury regulations of 1921 required women civil servants to be single or widowed and it was lawful to reserve to men particular appointments in the civil service which were based abroad (Fredman and Morris 1989). In the early 1920s a few local authorities tried to take a more progressive approach to their women employees, paying women the same as      
Figure 5.1 Action towards equal opportunities    
Armed Forces – Police – Fire Service -------- NHS – Education – Civil Service – Local Authorities        
men for broadly similar work. However, in 1925 in Roberts v. Hopwood, a case centring on the  London borough of Poplar, this policy was successfully challenged as ultra vires. It was held that Poplar’s payment systems were unlawful as they were motivated by ‘eccentric principles of socialisticphilanthropy, or by a feminist ambition to secure the equality of the sexes’. Accordingly, it was not until after the Second World War that further significant progress was made. In 1955 the government introduced equal pay in the civil service, i. e. fifteen years before there was legislation on equal pay, as did local government, while teachers were given equal pay in 1962.    
In 1970, i. e. five years before the Sex Discrimination Act, the civil service, concerned about the loss of experienced female civil servants, set up a committee, chaired by E. M. Kemp-Jones to make recommendations to enable women to combine a career in the civil service with their family responsibilities. Its recommendations, published the following year, were virtually unprecedented elsewhere in Britain. They included the provision of part time work, increased maternity leave and the establishment of a workplace nursery (Civil Service Department 1971). Some ten years later a joint management/ union review group in the civil service, finding that only some of the Kemp-Jones recommendations had been implemented, produced a report (Management and Personnel Office 1982) which became the basis of a programme of action on women in 1984.     
These developments owed much to legal imperatives: the Equal Pay Act 1970, the Sex Discrimination Act 1975, the Race Relations Act 1976 and equality legislation from Europe, not only the equal pay and equal treatment directives of 1975 and 1976 respectively but also progressive decisions from the European Court of Justice.    
The developments also owed much to political imperatives. Until 1979 central government accepted that it had to be a good employer and set an example to other employers. After the Conservatives came to power in 1979,the government jettisoned what was a ‘good employer’ approach in many respects, such as consulting and bargaining with trade unions (Fredman andMorris 1989). Nevertheless, the Conservative government repeatedly emphasised its ‘commitment to the civil service as a good employer, ensuring equality of opportunity’   
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ideology, it was against further regulation and rejected arguments for strengthening the discrimination laws, maintaining that voluntary action by employers was best. Thus it needed to show that it could make that approach work.     
Meanwhile local government was proactive. Like central government, it was motivated by the good employer model. Furthermore, Labour controlled local authorities paid increasing attention to the values of fairness and justice, with the result that equality was given a high priority, particularly by left wing Labour authorities such as the Greater London  Council (GLC) (until its abolition in 1986) and London boroughs such as Lambeth and Camden. Another driving force was councillors ‘Responses to local electorates in multi-racial areas in the context of local authorities’ obligation under the Race Relations Act 1976 to eliminate racial discrimination and to promote racial equality in carrying out their functions.    
In the 1980s over 200 local authorities adopted equal opportunities policies, while unions and management jointly revised pay structures for local authority manual grades in 1987 to take into account  ‘equal pay for work of equal value ‘ principles (Coyle 1989). The GLC was at the forefront of the drive to equality, setting up a range of political and organisational structures to support its policies. In addition, it and its sister organisation, the Inner London Education Authority, copied the practice of contract compliance from the US federal government. In 1983 they made compliance with equal opportunity procedures and practices a condition of securing a contract to provide goods and services and established a contract compliance equal opportunities unit to review the practices of contractors seeking retention on an approved list. A study (Institute of Personnel Management 1987) found that the unit had some success, resulting in significant numbers of companies changing their employment practices and procedures and the GLC ‘s approach being copied by nineteen other local authorities, but then the Conservative government implemented the Local Government Act 1988, which outlawed contract compliance with regard to sex and disability and circumscribed it in respect of race.    
The present position  
It is perhaps unsurprising that the public services have taken major initiatives on women. Altogether, 4.75 million people work in the public services (over 5 million in the public sector) nearly 3 million of whom are women, i. e. almost two-thirds. This compares with the proportion of economically active women of just under a half. But this overall figure conceals wide discrepancies. In 1996, 79 per cent of employees in the NHS were women but the equivalent figure for the armed forces was 7 per cent. Also just over half (52 per cent) of women employed in the public services worked part time, whereas very few men did (8 per cent).    97  
According to the Labour Force Survey, the number of ethnic minorities in the public services as a whole in 1997 was in line with the proportion of ethnic minorities in Britain who were economically active. Yet there were wide variations. For instance, the proportion of ethnic minorities in the armed forces was 1.4 per cent, compared with 5.7 per cent in the civil service and 7 per cent in the NHS. Just as there is considerable variation in the number of women and ethnic minorities employed in the public services, there is also wide variation in the extent of action on equality. Cockburn (1989) argues that organisations can be distinguished on the grounds of having an equal opportunities agenda of shorter or greater length. At its shortest, the agenda involves measures to minimise bias in recruitment and promotion procedures. At its longest, its most ambitious and progressive, it is a project of transformation. 
The uniformed services 
At one end of the continuum are the uniformed services, where there are well publicised cases of sexism and racism and the equal opportunities agenda is short. The justification for discrimination against women pivots on the argument that women do not possess the physical ability and strength to perform operational duties. To accept physically inferior women as colleagues undermines the notion of the danger of the work so crucial to the uniformed serviceman’s occupational image and sense of masculinity. Moreover, the high female wastage rates and limited female promotion to higher ranks reinforce the notion that women are uneconomic to employ. Indeed, the armed forces were initially not covered by the Sex Discrimination Act, but servicewomen dismissed on grounds of pregnancy established the right to bring actions for compensation under the Equal Treatment Directive. After some high profile cases and sometimes high awards, the Act was amended in 1994 to include the armed forces but to permit discrimination ‘for the purpose of ensuring the combat effectiveness of the armed forces’. Meanwhile the spate of sex discrimination cases has continued.     
The rationale for discrimination against those who do not comply with the occupational norm of a white, heterosexual male also stems from the emphasis on teamwork and cohesiveness, especially in the armed forces and/ or in times of danger, when reliance on colleagues may literally be a matter of life or death. There is an assumption that, for a team to be effective, it has to be homogenous (Office for Public Management 1996). This is epitomised by the fact that at the time of writing it is lawful to dismiss homosexuals from the armed services.    
As to racism in the armed forces, a report by the Office for Public Management (OPM) found that it was ‘pervasive, long-running and deeply entrenched . . . Many people, including some at senior levels, believe that there is no problem to address’ it is simply a media construction . . . [They believe that], if there is a problem at all, it is confined to the occasional and     
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unintentional mistreatment of an individual ‘ (Office for Public Management1996: 7). Indeed, equal opportunity policy statements were not issued until 1995 for the army and 1996 for the navy and the Royal Air Force (RAF) and formal policies do not necessarily change practice: the OPM found that racist name calling and racial taunts were general practice. It also found that some in positions of leadership were openly resistant to the prospect of increasing the proportion of ethnic minorities to the same level as their proportion in the population.    
The OPM’s findings are not inconsistent with those of the Commission for Racial Equality (CRE) (1996a). The CRE carried out a formal investigation into the Household Cavalry, which, it found, systematically failed to recruit blacks and Asians. But the CRE withheld a non-discrimination notice in 1996 when the MoD agreed to implement a wide-ranging equality action plan. A year later the CRE remained dissatisfied with the degree of progress (Equal Opportunities Review 1997). Indeed, it was not until October 1997 that service personnel were able to take claims of race discrimination to an employment tribunal and that the army introduced an equal opportunity action plan, a recruitment campaign targeted at ethnic minorities and a confidential telephone support line outside the chain of command for those complaining of sexual or racial harassment. In addition, ethnic minority recruiting targets were set by the minister for all the armed services (Equal Opportunities Review 1998). In response the CRE lifted its threat of a non-discrimination notice in March 1998.    
As to the other uniformed services, although the police and fire services sought exemption from the Sex Discrimination Act, arguing that women could not/ should not perform all the duties of an officer, they did not obtain it, unlike the armed forces. Nevertheless, the police are exempt in certain respects, including height requirements. The Metropolitan Police were the first force to issue a policy statement in 1987 and between 1984 and 1988 worked with the Equal Opportunities Commission to advance women ‘s opportunities, while in 1989 the Home Office issued a circular urging all chief officers to eliminate discriminatory practices. Accordingly, there has been progress in the representation of women in all ranks of the service since 1990, and in 1995 they comprised 16 per cent of all police officers (Hansard Society 1996). Nevertheless, discrimination persists. The police culture is essentially hostile to women: there are still informal barriers, the virtual exclusion of women from some police specialisms and a lack of commitment amongst some chief officers (Little 1996). As the Hansard Society (1996: 17) said, ‘it remains possible to identify a conflict of values between leaders and others within the service as a whole, which severely hinders women’s opportunities’.     
Moreover, a Home Office study often forces found that four out of five policewomen said they had been sexually harassed (Millward 1993). Probably the best known case of discrimination in the police is that brought by Alison Halford against the Merseyside police force, alleging discrimination on grounds of      100   promotion. It was settled out of court in 1991, though other cases have been the subject of awards. Even where the case has not succeeded, such as Waters v. Commissioner of Police of the Metropolis 1995, the police have attracted adverse publicity, avoiding liability on a technicality. Thus the commissioner was not held liable because the sexual assault of Waters by her male colleague in police accommodation took place when both parties were off duty.     
However, police culture is hostile not only to women but also to ethnic minorities and, although some police forces have recently started a drive to encourage more people from ethnic minorities to become police officers, much remains to be done if a presence equivalent to the proportion in the labour force is to be achieved. According to the Police Complaints Authority (1997: 9):   
The number of allegations of sexual or racial harassment made by police officers against colleagues is a matter for concern. If the police are seen to treat their own colleagues in this way, how can they be relied upon to manage similar sensitive situations at the interface with the public 
In the fire services there is also severe under-representation of women, blacks and Asians relative to their presence in the labour force, and perhaps the worst case of discrimination concerned Tania Clayton, a female fire-fighter. An industrial tribunal found in her favour, as did the Employment Appeal Tribunal in 1996, and it was held that she had suffered numerous, often long running, acts of discrimination by colleagues and more senior officers. Against this background, progress, which had been slow, has started to be made. For  instance, the height requirement for firefighters was abandoned in 1997. A distinguishing feature of the fire service, however, unlike the other uniformed services, is the proactive stance of the Fire Brigades Union, especially more recently. For instance, it financed the Clayton case even though some of its members had been involved in discrimination against her. It has established a national ‘fairness at work’ committee, appointed regional equality officers, set up a confidential telephone support line for members who are harassed and gives advice to representatives, including an education pack on negotiating a complaints procedure on workplace bullying (Fire Brigades Union undated). In contrast, in the armed forces there are no unions, while the Police Federation, which has a representational role but is not a union in law, has often been less than progressive.    
National Health Service  
Moving along the continuum, there is the National Health Service (NHS). Unlike the uniformed services, the majority of its employees are women, many of whom work part time, but women in general and part time women in particular are in a minority in senior positions. There have been a     101    number of reports into women’s employment in the NHS, identifying formal and informal barriers to women’s promotion, including that by Davies (1990), Goss and Brown (1991) and the Equal Opportunities Commission (1991). In response the Department of Health, on behalf of the NHS in England, became a founder member of Opportunity 2000, a business-led, voluntary campaign to increase the quantity and quality of women ‘s participation in the work force by the year 2000. It established a women ‘s unit as part of the NHS Executive and set eight Opportunity 2000 goals to be achieved by 1994 as a milestone towards the year 2000 (NHS Management Executive undated). However, only one of the eight goals was met in full, although significant progress was made in respect of some, but not all, the others (Personnel Today, 1994).    
The Department of Health has been faced with cases of speech therapists claiming equal pay for work of equal value (settling some claims out of court), but these cases have implications for pay in other female dominated professions in the NHS, such as nursing and physiotherapy.    
As to racial equality in the NHS, a number of studies have identified formal and informal barriers to the recruitment and promotion of ethnic minority staff. These include work by Baxter (1988), the King ‘s Fund (1990) and Beishon et al. (1995) in respect of nursing, and by the CRE (1996b) into consultants and senior registrars. In 1993 the NHS Executive issued a programme of action for ethnic minority staff and began annual ethnic monitoring (NHS Management Executive 1993). However, over a third of NHS employers (38 per cent) did not provide information on the ethnic origin of at least 90 per cent of their staff in 1996. Moreover, in the North Thames region and the West Midlands region, where there are high numbers of ethnic minorities in the population, non-compliance was 60 per cent and 57 per cent respectively (MSF 1997). Of those providing information, sixty respondents reported that they did not employ any blacks or Asians, including the West Yorkshire Ambulance Service, Leicestershire Mental Health Service Trust and Oldham Family Health Service Authority, all in areas of high concentrations of ethnic minorities. The statistics also show a significant drop in the proportion of younger Asian and black nursing, midwifery and health visiting staff: whereas 12 per cent aged forty-five and over were non-white in 1996, the comparable  figure for those under thirty-five was 6 per cent (MSF 1997).    
Accordingly, there are signs that much needs to be done, particularly in respect of racial equality, while equality for disabled people has barely reached the agenda. A 1994 survey found that trusts were  ‘giving considerably higher priority to setting numerical goals to address the under-representation of women than that of ethnic minorities or disabled people ‘ (Equal Opportunities Review 1994).      
Perhaps in recognition of this, the NHS women ‘s unit was superseded by an equal opportunities unit in 1996. Its immediate tasks include developing training materials for board members of NHS trusts, commissioning a wide range of positive action programmes and improving the use and collection of     
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ethnic monitoring data. If these initiatives are sustained, the NHS may move along the continuum. Moreover, especially since the 1997 general election, NHS managers have been making greater efforts to involve the unions (many of whom have long-standing progressive policies), realising that a joint approach is more likely to succeed than a purely managerial one.     
Education  
In the universities, too, equality for women has a higher profile than equality for ethnic minorities and disabled staff. Nevertheless, although over a quarter of academics are women, they are concentrated in the lower grades, comprising only 8 per cent of professors (Griffiths 1997). Moreover, although nearly all the universities and colleges of higher education had equality policies and issued guidelines on recruitment and selection procedures, only a minority had an action plan or trained all their staff involved in recruitment and selection, according to a recent survey. As to disabled people, only 41 per cent of respondent universities and 25 per cent of colleges had a policy on the employment of disabled people (Commission on University Career Opportunity 1997).    
Higher education, with its diversity of pay structures covering groups such as academics, clerical and administrative workers, technicians and manual workers, is potentially vulnerable to claims of equal pay for work of equal value. Accordingly, the employers are developing a new job evaluation scheme which aims to compare all jobs from porter to professor. As Towers Perrin, the management consultants used by the employers, have found that women are consistently underpaid compared with their male counterparts, radical  changes in pay structures seem likely.     
As to primary and secondary education, most school and local education authorities have equal opportunities policies but they do not view equality issues as a  ‘high priority ‘, according to research carried out for the Equal Opportunities Commission over the period 1984 to 1994 (Arnot et al. 1996). This has been exacerbated by local management of schools (LMS), which makes schools responsible for budgets (see chapter 1) and, as resources are scarce, has resulted in equal opportunities often being seen as a luxury.     
The civil service  
Moving along the continuum, the civil service has attempted to take action towards greater equality for women for several decades, with the 1984 programme of action being superseded in 1992 by a new programme. Statistics over the period 1984 to 1997 indicate that both the proportion and the number of female civil servants have grown even though overall there has been a fall in staff numbers. Moreover, there are now greater proportions of women in senior grades: for instance 15 per cent of posts in the senior civil service were filled by women in 1997, compared with 6 per cent in 1984. Perhaps the   
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progress of women in the civil service owes much to the development of part time working at all levels: the number of part time staff grew from 15,774 in 1984 to 55,000 in 1997, with 12 per cent of women at Senior Civil Service level working part time. As to ethnic minorities, the first programme of action only dates back to 1990. Some progress has been made: 5.7 per cent of civil servants were of ethnic minority origin in 1997, compared with 4.2 per cent in 1989. However, although the number of ethnic minority staff has risen in the first management grade (executive officer), from 2.9 per cent in 1989 to 4.8 per cent in 1997, it has barely risen over the same period in the Senior Civil Service. Indeed, ethnic minority staff comprise 1.6 per cent of the Senior Civil Service (Government Statistical Service 1997).    
Last but not least, in 1994 a programme of action for disabled people was introduced. Here again, there are disproportionately few disabled civil servants in the higher grades. In 1997, 3.8 per cent of all civil servants were self-declared disabled people but there were only 1.3 per cent in the Senior Civil Service  (Government Statistical Service 1997).     
The civil service, however, is alive to the need to make further progress. In 1998 a single, overarching programme for action to achieve equality of opportunity replaced three separate programmes for women, race and disability. In addition, it is seeking to improve the ethnic monitoring arrangements in departments and agencies, giving bursaries to disabled civil servants who have demonstrated outstanding potential and implementing the recommendations of the 1995 advisory panel to improve the representation of ethnic minorities and disabled staff in the Senior Civil Service, for example on posting policies, mentoring schemes and rehabilitation leave for those newly disabled (Cabinet Office 1998).    
The official side of the civil service has a long tradition of involving the trade union side in equality issues, e. g. the joint review group on the employment of women in the civil service 1980 ‘ 82 and joint efforts to promote ethnic monitoring in the civil service in the late 1980s. However, since Labour took office in 1997 there has been a deeper partnership on equality.     
Local government   
Local authorities, of all the public services, have been the most proactive on equality for the longest period of time. They have what Cockburn (1989 ) would call a fairly long equal opportunities agenda. However, it is important to note that, essentially, the main thrust has come from the large metropolitan authorities and that many small and more rural authorities have been slower to act. Overall, though, a multiplicity of initiatives have been taken, including target setting, measures to enable employees to combine work and parenthood, special women-only training for skilled manual jobs, mentoring, networking and fast track schemes for ethnic minority staff, secondments, sponsorship and bursary schemes for ethnic minority staff, job open days for disabled people, automatic shortlisting of disabled applicants and council   104     committees on equality and equality units. Most important, resources have been deployed and political will has been demonstrated at least in some councils.     
In addition, local government has led other sectors nationally in addressing equality between full-timers and part timers, who are predominantly women. To this end, for instance, the sick pay schemes for manuals and non-manuals and the occupational pension scheme were changed in 1993 and the rules on holiday entitlement in 1994 (White 1997). Also at national level the Local Government Management Board (LGMB) has adopted various measures, such as a women ‘s leadership programme to help women become chief executives and career development centres for black and ethnic minority managers. Yet progress still needs to be made. For instance, according to the LGMB (1996), in 1996 only 7.5 per cent of chief executives in local authorities in England and Wales were women and white managers in general were responsible for greater numbers of staff than black or ethnic minority managers. 
The main union, Unison, has often very actively supported equality  measures and together with the other unions concerned negotiated a new framework agreement on pay in 1997. The agreement, which covers 1.5 million local government workers, makes equal value a central principle. It provides for single status and a single pay spine for all below chief officer, and is based  on a jointly developed job evaluation scheme. (See chapter 4.) Although the scheme is not mandatory, any authority which does not apply it runs the risk of legal challenge. Meanwhile, bonus payments, which are more common among male than among female manual local government employees (Local Government Management Board 1995), are being reviewed by a joint working group at the time of writing.  
A public/ private sector divide ‘  
These initiatives, described above, are threatened by a number of recent developments which are discussed below. First, however, consideration is given to whether there is a public/ private sector divide on equality, given that the public services range from the most progressive (local authorities) to the most backward (the armed forces). In the private sector, too, examples can be found of progressive companies and backward ones. Yet there are differences. The Opportunity 2000 campaign, which aims to improve the quantity and quality of women ‘s jobs, reports that private sector member organisations appear to focus on career development and other enabling measures which help women to advance their careers and move up through the organisation. Public sector member organisations appear to focus on eliminating the barriers which impede women’s progress by launching initiatives which help employees to strike a better balance between work and home, i. e. family friendly facilities (Opportunity 2000 1996). Moreover, a survey by the Department of Social Security (1997) found that women employed in the public sector were     105    more likely to continue in paid work after the birth of a baby than women employed in the private sector (79 per cent, compared with 57 per cent in 1996), while an earlier survey found that the private sector lagged well behind the public sector in the levels of seniority at which it employed women and in the encouragement it gave mothers to continue working (Summers 1991). But although the public sector may lead the way on gender equality, it does not do so on racial equality. According to the 1992 survey of industrial tribunal applications, whereas 5 per cent of cases involved public sector employers overall, the figure rose to 38 per cent in respect of race discrimination (Tremlett and Banerji 1994). The reason for this is not clear: the proportion of ethnic minorities in the public sector is roughly in line with the proportion of economically active ethnic minorities.  
The threats  
Equal opportunity initiatives, as we have seen, are to be found in many areas of the public services, particularly central and local government. To some extent the socio-legal environment in which they are formulated is supportive: there is increasing awareness of equality issues, as the growth in the membership of Opportunity 2000 and the creation of a sister campaign to cover ethnic minority issues, Race for Opportunity, attest.  Moreover, the spate of equality legislation continues, such as the European directive on parental leave and the government ‘s review of the disability discrimination legislation. Yet, at organisational level, progress on equal opportunities in the public services is threatened. The main threats are the shift in emphasis from the social justice case to the business case as a rationale for equality initiatives, organisational restructuring, cost pressures and new contractual relations. In addition, performance pay in the civil service may be discriminatory.    
The rationale for equality  
Organisations ‘ rationale for equal opportunities is being based increasingly on the business case. It is argued that equal opportunities can help organisations to compete in the labour market, attract the best people for the job and promote on the basis of merit, not stereotype. Moreover, it is argued that equal opportunities can enhance organisational effectiveness: organisations perform better if managers are diverse and have different perspectives and are better able to understand the organisation ‘s customers. Although business case arguments are to be found throughout the public and private sectors, their prevalence in the public sector represents more of a break with the past. The private sector has always been profit oriented, while the social justice case resonated in the public services, where central and local government particularly were motivated by arguments of equity and fairness.      
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 In theory, these business case arguments, based on self-interest, are likely to be persuasive and offer a way to get equality identified as a strategic issue and trigger action. But in practice the business case may threaten progress on equality. As Dickens (1994) points out, it is contingent and partial. Economic rationality in terms of cost benefit can point away from equal opportunities as well as towards it.  An illustration of Dickens ‘s point is provided by an NHS personnel manager who explained a lack of measures to improve the retention of female staff by the lack of turnover of qualified nurses (Corby 1995).  
Organisational restructuring  
Another threat to equality is organisational restructuring. As outlined in chapter 1, unified bureaucracies in the public sector have been broken up into semiautonomous units, such as executive agencies in the civil service, hospital trusts in the NHS, grant maintained schools in education and direct service organisations in local authorities.  
The effect on equality of these looser structures is detrimental. The centre is disempowered and can no longer drive policies forward. It can set a framework, issue codes and manuals on, for instance, recruitment and selection. It can also disseminate good practice and act as a forum for the exchange of information. Yet it cannot directly control. Thus the report by the Commission for Racial Equality (1996b: 5) on the appointment of NHS consultants and senior registrars said:     
The greatest concern today is that the structural changes which have taken place in the NHS mean that responsibility for recruitment to senior medical posts is now dispersed from regional health authorities to a large number of trusts, whose equal opportunity policies and practices are likely to be less well developed. 
The looser structures also make monitoring more difficult. For instance, the civil service unions claimed that the delegation of pay and personnel management to departments and agencies prevented effective equality monitoring in the civil service (Institution of Professionals, Managers and Specialists 1997) and the Cabinet Office essentially confirmed this (1996: 13). More recently, however, the Cabinet Office (1998) has pointed out that against a background of delegation to departments and agencies of most human resource management responsibilities, including those for equal opportunities, progress has continued to be made.    
Allied with this organisational restructuring is devolution to the line. It has been argued that line managers ‘ enhanced powers in such traditional personnel management areas as recruitment and promotion are favourable to equality. As the report of the advisory panel on equal opportunities in the senior civil service put it, line managers traditionally considered  ‘personnel responsibilities in general and equal opportunities in particular to be someone else’s problem.      
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The new approach reinforces the responsibilities of line managers ‘ (Cabinet Office 1995: 25). The research evidence, however, is less sanguine. For instance, a report on civil service promotion procedures, which looked at seven departments and agencies, found that many line managers were unaware of the potential for discrimination on grounds of gender, race and disability in staff appraisal reports and that there were departmental variations in the provision of training for line managers and in briefings for promotion board  members and chairs (Stewart 1993). Updating this research, the author points out that most of the recent changes in promotion procedures have resulted in greater delegation to line managers, which will allow even greater variations (Stewart 1996).    
In local government, research for the Equal Opportunities Commission (Escott and Whitfield 1995) found that managers of direct service organisations (DSOs), i. e. the semi-autonomous units within local authorities, appeared to have a poor understanding of equal opportunities.     
Cost pressures   
This devolution of responsibility to line managers is taking place at the same  time as cost pressures on the public services increase. This has harmful effects on equality for four reasons. First, central equality resources are being cut back and so there is less support on equality issues for line managers. For instance, at Manchester City Council, separate equality units for race, gender and disability were first merged and then abolished. In 1996, according to the Council of Civil Service Unions, the equality unit in the Cabinet Office was reduced, with a loss of a third of its staff, while the equality unit in the Department of Transport was closed.     
Second, cost reductions have led to lower staffing levels and organisational delayering. As women and ethnic minorities are concentrated at the base of organisations and at the lower levels in each occupational hierarchy, a reduction in promotion opportunities because of delayering means there is less likelihood of changing the organisation ‘s gender and race profile. Furthermore, reduced staffing levels can lead to increased work loads, which may disproportionately impact on women. Coyle (1995) found in her study of five organisations (three in the public services) that excessively long working hours for managers had  become the norm. Partly this is due to work intensification, because organisations have become flatter. Partly, long working hours have become an indicator of commitment. As a result, many women have  ‘to make a stark choice between their careers and their families ‘ (Coyle 1995: 60).     
Third, the severe funding restrictions throughout the public services inevitably impact on the resources available for equal opportunities. Oswick and Grant (1996), looking at fourteen public service organisations, found that among eight categories of personnel specialisms, cutbacks had affected equal opportunities and training most, while industrial relations and management services had fared best, experiencing only moderate reductions. Similarly,      
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Coussey (1997), who looked at two civil service agencies and two local authorities, found that equality training was being sacrificed. In addition, in 1996 the Department of Social Security shelved for three years its ethnic origin follow-up survey in the department and its three agencies because there was no separate resource allocation for it (Personnel Today 1996).     
Fourth, cost pressures across the public services are prodding organisations to economise on staff costs. For instance some local authorities, such as Islington and Camden, have cut maternity benefits and leave for the care of dependants (Incomes Data Services 1997). Also the number of casual staff and staff on fixed term contracts has risen and this has adversely impacted on women. For  instance, according to the LGMB, in 1995 women comprised 69 per cent of  permanent teachers but 85 per cent of non-permanent teachers According to  the National Association of Teachers in Further and Higher Education  (NATFHE) women were almost twice as likely to be employed on fixed term  contracts in the new universities as men (Hart 1998). Furthermore, the use of  casual staff can in practice obviate equal opportunities in recruitment. Thus  in 1996 the Civil Service Commissioners said:  
In more than one case we found . . . that very large numbers of casual  staff were being recruited, without fair and open competition, as the  normal means of staffing a high proportion of continuing routine tasks.  We also found instances of extensions to appointments made without  fair and open competition being allowed as a matter of routine.  (Civil Service Commissioners 1997: 19)  
Contracting out  
Another significant threat to equality in the public services is contracting  out. The full details are given in chapter 7. Here the focus is on the adverse  impact which tendering has had on equality. Research carried out for the  Equal Opportunities Commission in Great Britain was based on thirtynine  local authorities and four services: cleaning and school catering,  which have predominantly female work forces; refuse collection, which  has a predominantly male work force, and sports and leisure management,  which employs equal numbers of men and women. The research found  that women, especially part time women, suffered a decline in hours and  a decline in take home pay, unlike their male colleagues; and women  were more likely than men to lose their jobs, while the number of disabled  workers employed decreased (Escott and Whitfield 1995). Research by  the Equal Opportunities Commission for Northern Ireland (1996) into  health and education paints a similar picture, while Kelliher (1996 ), looking  at NHS catering in England, found that concessions on hours and working  practices were more often obtained from women, especially part timers,  than men.       
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Since 1993 the Transfer of Undertakings (Protection of Employment)  Regulations have applied to the public sector. The regulations aim to  protect the terms and conditions of employees who are contracted out,  but they do not apply to all contracting-out. Nor do they apply to public  service employees who agree to modify their terms and conditions so  that they are better placed for an in-house bid. So the gender impact of  contracting looks set to continue. Moreover, although the move towards  competitive tendering in the public services came from the Conservative  government which held office until 1997, the Labour government seems  set to retain tendering (see chapter 7).  
Performance pay  
Another threat to equality is the use of performance pay. Admittedly,  performance pay is less prevalent in the public than in the private sector. It is  found in the civil service for all grades, with some departments and agencies  entirely basing an individual ‘s pay progression on performance. But it is less  significant elsewhere in the public services, where it mainly applies only to  senior managers in the NHS and some local authorities (see chapter 4). There  is some evidence that merit pay schemes discriminate against women and  ethnic minorities. Cabinet Office figures (Bulletin 1991) indicate that as the  grade rises the balance of performance markings changes, with more staff  marked as performing significantly above the requirements of the grade at  higher levels than at lower levels of the civil service. As there are fewer women  than men and fewer ethnic minorities than whites at higher levels, there is a  disproportionately adverse impact. Furthermore, a study by the Commission  for Racial Equality, in which three departments participated, revealed that  the performance ratings of ethnic minority staff in certain grades were  significantly lower than those of white staff in the same grades (Cabinet Office  1993: 21). In addition, a Department of Transport study (Civil Service College  1995) found that in every grade ethnic minority staff received a significantly  lower proportion of higher box markings than other staff. Nevertheless,  performance pay looks set to continue in the civil service, as it provides  managers with a way of rewarding the few while limiting the cost of the overall  pay bill.  
Conclusions  
This chapter has shown that there is wide variation in the extent of initiatives  in and progress towards equal opportunities in the public services, with some  organisations having longer equality agendas than others. In the uniformed  services there are numerous instances of overt sexism and racism, with the  main emphasis being placed on measures to minimise bias in recruitment  and promotion procedures. In many local authorities there is a record of  positive action.       
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Just  as one can describe a glass of water as half full or half empty, so one  can view progress on equality from two perspectives. For instance, taking an  optimistic stance, one can highlight the fact that the number of women in the  first management grade of the civil service (executive officer) rose from 29  per cent in 1984 to 47 per cent in 1997. Alternatively, taking a pessimistic  stance, one can highlight the fact that, although women comprise 51 per cent  of all civil servants, they comprised only 15 per cent of senior civil servants in  1997 (Government Statistical Service 1998). Similarly, one can say  optimistically that the percentage of ethnic minority civil servants is higher  than the percentage of ethnic minorities in the economically active population.  Alternatively, looking specifically at Asian representation in the civil service,  one can say pessimistically that  ‘Britain remains an unequal and unfair society ‘  (Vaz 1997: 28). Whatever one ‘s perspective, the evidence suggests that much  remains to be done, especially in respect of ethnic minorities and even in  those organisations which have made a significant attempt to further equal  opportunities.  
Yet it remains doubtful whether much progress will be achieved. On  the one hand, ministers are voicing concern about equal opportunities,  including the Home Secretary in respect of the civil service and the Health  Secretary in respect of the NHS, and the legal environment is supportive,  e. g. the European Court of Justice has made a spate of progressive  decisions. On the other hand, a number of developments in the public  services threaten further progress. These include the organisational  restructuring that has taken place, which has led to the breaking up of  unified organisations into semi-autonomous units; delegation of personnel  management to line managers who may be unaware of the equal  opportunities dimension of their activities; pressure to cut costs, with equal  opportunities providing a relatively easy target; and the continuation of  tendering and outsourcing, which have had an adverse impact on part  time women. Thus, ministers ‘ warm words apart, the outlook for significant  progress on equality in the public services remains at best uncertain.  
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