o 1(s0)67 COPY NO 20
| 3 November 1980
|

CABINET
. DEFENCE AND OVERSEA POLICY COMMITTEE

P e NORTHERN IRELAND: POLITICAL DEVELOPMENT
[ E | Memorandum by the Secretary of State for Northern Ireland

PR Introduction
L e political initiative begun last October has now reached a
$ PPInt at which we need to take stock of where we stand and to

" L “Msider our future policy. Five papers by officials have been
Ureulateq o assist the Committee. The first of these (Annex A)
3 s the Scene, suggests the criteria to be observed in considering
: & {iture Policy, and outlines possible options. The remaining papers
e *¢ribe three of these options more fully (Annex B, C & D) and
e OD(80)68 sets out the security background.
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e Northern Ireland politicians have failed to respond
®ly or in a spirit of compromise to the wide range of
for political advance that we have put before them.
theirs and not ours, and we have no need to be
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jve about it I see 1lttle or no

Prospect of reach
ithin the framework of Cmng 7950 ing an

v+ NOr can we risk
agreement, Yet our

approach . i itive: we should pe
" .rsally, and rightly, criticised j¢ we said that we woulg now

spandon all effort to resolve the pPolitical stalemate until after
e next General Election.

gefens

ement ¥ g
257® those proposals in the absence of
japosinE

must in my view continue to be pos

slicy Objectives ~—

;, I see 2 simple and compelling logic in our present position:

69
a. Our first objective must continue to be the TN
protection of the people of Northern Ireland against ,
terrorism and inter-community violence. Every move, 70

positive or negative, must be weighed against that criterion.
The continued commitment of the Government of the Republic of

Ireland in our support against terrorism is a2 sine qua non 7]
for this purpose.

b.  Our second objective must therefore be so to conduct y ﬁ;

political affairs in Northern Ireland as to sustain
r Haughey's commitment and this in turn means recognising O ——
and de"eloping within the context of a unique relationship
the interest of the Republic in a political settlement. 73

¢ This can only be accomplished however by a balancing 4

“itical devedppment within Northern Irelsnd itself which r »
“MCourages the NI political parties and especially the
Unionists to become involved again in the Government of

|
°rthern Ireland as a whole, and that must be our third 5
°bJective. )

&
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the five options identified in Annex A I see no way ahea
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. «peking to set up in Northern Ireland a ney
Lfr;ctuf‘-’ on the pattern of Great Britain.

;;;terl}’ divisive because of the discriminat
gisd authorities and the firm belief in the
mat there, rather than at Stor'mont, lay the
»:hat poiled over in 1968-72. Moreover the at
fme same problem of how executive

docal government

The Proposal would be
OTY record of some
minority community

cause of the discontents

tempt would encounter
Power should be exercised as has
sroved intractable at the Province-wide level,
;co obtain the agreement of the two sides; and to geek to impose it —
yithout agreement would be to abandon oup ovm principles of

1gcceptability" and "a role for the minority",

We could not hope 68

69
5 Nor do I see any attraction in the positive integration of the : T
Northern Ireland administration into that of Creat Britain. It L4
would be regarded as a clear negative signal by all those in 70
Northern Ireland, the Republic and elsewhere who see the people of _—
Northern Ireland as having more in common with those of the South
than with Great Britain, and who regard the future of the Province 7
8% in some way linked with that of the South. Moreover the Official ‘
Inionists are deeply divided on the issue, and the DUP would oppose T -
it bitter‘ly. =
b ag these two options are excluded, and we accept that our
Iroposals for devolution cannot be imposed forthwith, then we must k
cept the continuance, for a substantial further period, of 73
;::entially the present form of direct rule of Northern Ireland from =a
tainster, One option that should be pursued therefore is to /
:f:;;:’\em&mlality and efficiency of direct rule. ‘I‘heret:re ::o y ‘7’4
s ches here. The first - which is necessary irrespec ":f 3
centrzilitical initiative" - is to streamline the s'l*.nvx:“:;‘u:'eﬁa i )
tovoyy, Eovernment in the province (which derives from tr Zond E :
% ed Eovernment) so as to make it more efficient. :::a:ins -
10c31 pz::lways e e D Btraightfewa:g -o::r:::nt. Annex B
Elveg detai; More closely with the business & —
8 of some possibilitiiS- 7
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ppert from the improvement of direct rule we are left, while
\T i ’

1, enadn within the narrow Northern Ireland framework, and unless
p TEV s

'e secide to close down the political initiative with only the
v considered in Annex C) of a locally-

ation ( ' elected body with,
nitiallys advisory functions only but capable of taking on executive

e jegislative powers if it can agree upon ways of exercising them -
e "progressive approach.

s, The "progressive approach" alone would be opposed by the four
sajor parties in NI, three of whom (including the SDLP, whose
articipation would be essential if the approach is to carry
;redibility) have effectively rejected it in advance. While they
night change their stance if faced with an obvious determination by
#G, supported by Parliament, to pursue this course, the probability
of this is low; but the attempt would at least serve the purpose of
demonstrating how the Government's reasonableness has once more been
thwarted by local intransigence.

. The prospects of political stability within a purely NI context
tone are, however, so poor that we cannot affort to ignore the
Pssibility that a broadening of the framework might open up new
enues. The Dublin Government, which has always held this view,
: likely to press it upon us in the context of the newly-recognised
"mique relationship"; and this gives us an opportunity to develop a
Vider framework - within which the progressive approach could find a
By, Some forms that such development might take are outlined in
0 Mr Haughey's immediate objective is some kind of UK/Republic
;:“:erenCe (or similar consultation) in which the future of NI could
,m;’i‘:idered within the context of the evolving 1."ela:i.:a:ns}txipg‘ml’1
] appm:hzse'lé‘alands". o Ofitheozm::tss:atements by
the Pres: will be obvious especially in v e:h PIreland oo
Htter o Nt Government that the future of Nor eg oo ol
“ e ;‘1}’ f?r e e : wider framework
Y €Stminster Parliament. The implication of a E
oy %en as giving the Dublin Government a say in the future

*™ Ireland, s Annex D suggests (paragraph 8)

foney 1,

Nevertheless a
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re are areas of common interest between Dublin,
¢ :

th gdon which could well provide Mr Haughey with the
on

Llpctoral advantage) that he seeks without giving hi
e

on:titutiona] position with regard to Northern Irel
5onS

Belfast ang
role (and the
M a recognised
and,

The Wa Forwa rd

10. Against this complex and unpromising background the way
jorvard must in my view consist of a package of elements each of

shich taken alone would be inadequate but which seen together could
srovide mutual support. Thus:

a. Because of the poor prospects of political stability
within the NI framework, and the need to assure the South's
continued security co-operation, we should prepare and be
ready to discuss with Mr Haughey a "wider framework" for
approaching NI's problems. But to maintain the interest (and
to avoid arousing the worst suspicions) of the Unionists we
should do so in combination with some move on (b) and (c).

b.  Because we face a continued period of direct rule, we

need to improve its efficiency and responsivemess. Increased
efficiency in the governmental machine I shall want to pursue
In any case for its own sake, but such forms of Ulsterisation
a8 may prove practicable would be attractive to the Unionists.

€+ Despite the difficulties of bringing the parties to
Participate we should proceed to work out detailed proposals
for an elected assembly with limited initial tasks but able to
assume wider responsibilities later. This as much as anything
¥ould help +to persuade our own backbenchers that progress was
™11 being made; and in a wider framework it might come to
S€em more attractive to the NI parties.

L

ﬂlxa ?here Is an obvious mis-match in the effort and, therefore,

I Tequired for these elements of a package. Improvement of
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et rule will be relatively straightforward ang

gr ginters the ‘'progressive approachw
5 .

mider gramevork" entails a major policy

can be initiated
needs more work and the

(151
¢ will nevertheless be extremely importa
I ontinuing balance between the elements
46 "

(tuation.

¥ continuously re-:
1 need to be n sly re-assessed ag we go along.

yil
2, I would welcome the views of my colleagues on this approach.

1f they agree, I will prepare more detaileq proposals on the options
4t 10(b) and (c) and, in consultation with the Foreign and
conmonwealth Office and other Ministers concerned, on the approach
t0 a wider framework at 10(a).

13, The immediate next step in such a programme is, of course, the
lueen's Speech. The reference to NI, designed to preserve the
maximum freedom, reads as follows:

"In Northern Ireland my Government will continue in its efforts
to protect all members of the community against violence and
terrorism, to foster its economic recovery, z2nd to create
arrangements for the government of Northern Ireland that will
better meet the needs of all its people.”
Those words will be carefully scrutinised in the present time of
Tertainty, and I therefore think it essential that they should be
"Mlorated 1n the debute on the AddreEse A possible line of approach
;1 ;t Appendix 1, 1 should need to take a similar line when pressed
Iro::Stions on Northern Ireland on November 27. As 1111113: ::en,
accou;ie:fthat- not too far into 1981, we shallpn:iiam:ni B s
hgg Our position and future thinking to Pa t,this
oo 1Y oray statement or by publishing a document, bu

i1
¥ty S further congideration after the Prime Minister's meeting
the TaOiseach.

= &=




te my colleagues to

agree that we shoulq proceed
st out above.

HA
—
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jorthern Ireland Office
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N Ireland, the Gov
.. or Northern Ire o ernment had hopeq that, following
discussions which SOSNI has been conducting in Northern
1and this year with the political Parties, it would have been
ossible to bring forward proposals for a substantial transfer

fresponsibilities to elected Tepresentatives of the people of
o :

the

orthern Ireland on a basis which woulg have been largely agreed
(ith the political leaders in Northern Ireland,

68
», such agreement has not been forthcoming., The Government is [T
pot prepared to impose such responsibilities upon an elected body
in Northern Ireland unless and until they are satisfied that the 69
vill is there to exercise them in accordance with the principles | | —
set out in the two white papers Cmng. 7763 and Cmnd. 7950 - |
principles which have been widely welcomed. e

J» As was indicated when we published our proposals for further

discussion last July we will now - in the absence of any
swstantial agreement - explore other ways of meking the Government 7‘
of Northern Ireland more responsive to the wishes of the people

of Northern Ireland. The Government hopes to complete its

CQnsideration of these matters so that my Rt. Hon. Friend can ‘ a
port its con dusions to the House early in the New Year. ==

S
-
.

b lleanyhi e our immediate concern must continue to be the

PI‘Otection of the people of Northern Ircland from the threat of B
®Torism ang violence. : /

5 o
hunAn tempt is now being made to justify that threat by the 4
Segg *'Ex- Strike of those prisoners in Northern Ireland who are -
its‘ung Political status for themselves. The Government has made : i

DOSi+3 3 ! " no
mit'sltlml °n this clear beyond any doubt; there can be 15

Yooy c Justification for the crimes of murder an ViOlenc? i
an in
the n Ve been committed in Nerthern Ireland any more tha

——
e CQS °f the civilised world. We appeal to all sections of 1t
Ty ity in Nerthern Ireland and to their leaders .‘and iy —
i °n°minations, to use all their efforts to convince hunger Lol
v S .
that they have chosen the wrong path.

C}on‘lsd......z,z3
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roment will not shirk its responsibilities, ineludin
) g

The Gove D
jbility to provide as :humanitarian a regime as

cllle respOn it i

sible 0T those committed to prison in Northern Ireland by

0

 courts- The Government has already published the full

(50t gbout the SO called protest, i.e the campaign for political

atus- S0SNI is placing in the Library of the House today
1y getailed account of the regime in the prisons in
jorthern Ireland which amply demonstrates our concern for the
wstody care and rehabilitation of all those in prison in
jurthern Ireland.

A NoveEnRR I 9@0
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ANNEX A

1AL DEVELOPMENT IN NORTHERN IRELAND
="

M_&Ei_gﬂ
Jith the publication of Cmnd 7763 1last November and tp

€ convening of
the political Conference in January,

the Government embarked on an
pitiative in Northern Ireland to identify the highest level of

sgpeement on how powers of government could be transferred to locally
sJected representatives. Following the Conference, Cmnd 7950 set out
yiat the Government considered might be an agreed framework for
gevolution and put forward alternative approaches to the unresolved
{ssue of how the minority could be given a role in government.

& The Government's initiative has produced certain positive

results. It has re-opered a constructive dialogue with the parties;

the Secretary of State has established a relationship with them; the
Government is widely seen to have made honest endeavours to break the
teadlock; the Principles enunciated in both Cmnd papers have come to

® videly accepted by public opinion at large; and, most important, the
bitiative hag been conducted with no adverse impact on security.

kb
N

4 EatiSfaCtory role for the minority was among the principles
‘fhat both Cmng Papers insisted should be met before powers could be
~sferred, In bilateral talks on the basis of Cmnd 7950 the parties
:::ebtaken UP opposing positions on this issue from which triney w;ll
Qxecu:jge. The SDLP and Alliance insist that, in the exercise o -
Ve powers of any kind, minority representatives must.have seats
&y a:ttOD table; and the SDLP are becoming increasingly crltiz:]i.noi
Yorthe "t to tackle Northern Ireland's political problems w
"”spec:r; Irelang framework, without the involvement (in .somz w:ztive
Yt +°9) of Dubyn, The DUP, however, insist that any ::ein =
ey Orformed from the wlected majority alone, while r:ci::ixls g
PestleSSHZ‘lbstantial safeguards. The UUP, desp:l‘l:ce1 o:::ed =
1 foy owsa ¥ithin the party, refuse to discuss dev U
Publicly an "integrationist" line which seeks a n
-l
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. gover'm“e"t (operating under normal majority rule) as a first
00

!
lord ¥

1t is now necessary to decide hoy to Proceed with the
ent's initiative. This paper revieys the o

yernm ; . . ptions after settin
Got i criteria against which they need to be judged g
ow .

piterda

5, The gerriding requirement is to maintain the progress that has been i
qade on the security front. The prize of a sustained improvement in

gurity is slowly but surely coming within reach, and with it the

mospect of further reducing the army's involvement and of Boigerting

4e Rhine Army of the burden of Northern Ireland duties. Political

moposals should do nothing, therefore, to impede the security effort,
prticularly in the coming weeks with the H-block hunger strike 70
rising sensitivities and tensions. Proposals which are seen as a

tireat to the fundamental beliefs or interests of either community

wuld rapidly undermine our achievements on security. 7‘
i

f The key factor in the recent improvement in security has been 1)

e co-operation received from the Irish Republic which, supported E

®rhaps by Dublin's perception of HMG's sincerity and determination to .

Meed by agreement taking account of the interests of the minority
mmunit)’y has undoubtedly been strengthened by Mr Haughey's clear 1
"sh to achieve recognition of the "unique relationship" between the

o Kingdom and the Republic , which was jointly registered when : -
o :nd the Prine Minister met in May. We do not yet know the nature ; &
" proposals which he seems certain to make in the near future 4
s could be of a fundamental nature. But they will demand careful bk
fg s}i'mpathetic attention as our security policy is best sewi: :ze ! 5
Pe:ing Heat, relationship, which means recognising withu:;;lt i 2
”°"them °f Dublin in the well-being of the minority co:m ity -l o
o ac Ireland' whose "legitimate aspiration" to Irish unity ; i
iy o 1edged b raments. The Prime Minister's
eting i . e mplement what is -"
My, Mr Haughey will be usefully timed to comp . T
G in The Queen's Speech. -
— 11
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e development of the *unique relationship"
T publin Summit in particular will pe Viewed wit
ethe Unionists. A positive attitude towards Dup
b ciously expressed - will need to be matched by
:::e form of political initiative in the North, in

in general and

h great suspicion
lin - however

the continuation of

: which HMG can
demonStrate its commitment both to the majority to protect the

cDnsam;u‘cional status of the North in accordance with the wishes of

ye majority and to the principle of acceptability for new institutions.
1t may be that the failure of Northern Irelangd political leaders to

gree specific measures for a transfer of responsibility will mean

tat 1ittle development can be achieved in the immediate future but
progress on seuurity depends not only on the Cco-operation of Dublin

wt also on maintaining in the North (particularly among the Catholic
comunity) a sense that there is a future for political development.

fe cannot simply set politics aside and concentrate on security; and

the interests of security will be best served by a political process

that avoids sudden and unexpected shifts of political direction which
culd throw people off balance. The Government has committed itself

toa policy of restoring responsibility to locally elected
presentatives; they have invested much political capital in arguing

e case - which is a good one - for that policy; and they have

used expectations in the Province. This too argues in favour of
“mtinuing the process started last November. ;

8,

Other factors to be taken into account are:

) the economic situation is a major worry for most people

In Northern Ireland - with no local political base, the :
Govemment enjoys little support and faces widespread hostility
to its €conomic policies;

b the unique two-community problem in Northern Ireland,

angd the tradition of self-government there, must con?inue to

" the basis on which the Government differentiates its policy
for the Province from the issue of devolution in Scotland;

c) o negotiate
Wit it is desirable to bring the local parties to neg

L each other rather than allowing them the easy of bilateral
- 3 -

SECRET
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«changes with the Secretary of State,
e

peions

7 would seem futile to continue the bilateral discussions with
a;e political parties indefinitely in the hope of reaching an
cconodation; and dangerous to attempt to impose a scheme derived
jron Cund 7950 in the hope that the local politicians would in 68
ractice make it work.

1. A balance of advantage might best be sought, therefore, in the

light of criteria suggested in paragraphs 5-8 above, from the 69
nllowing range of options all of which require the continuation of
jirect rule for some time to come and in any event for the greater

urt of the remainder of this Parliament. a1 70
i) it would be possible to seek to improve direct rule, both
by improving its efficiency and by exploring ways of "Ulsterizing" )
it. Studies are already in hand of ways of streamlining the 7‘
structure of NI government, covering both the Northern Ireland e
0ffice and the Northern Ireland Departments. Among the poss- o !
ibilities of "Ulsterization", one would be to devise a greater ﬁ
% eg by enlarging the role of the Northern BN

Ireland Committee. Another would be to appoint one or more
Ustermen as junior ministers in the NIO. A third would be to

®PPoint locel men or women drawn from both communities, as 7_3
%@_]{E in place of some junior ministers. Such ,
COmmissioners could, formally, only be advisers appointed by " -
the se°retary of State and subject to his direction. It is 74
QUestionable whether local politicians (or leading non-political -
figures) would find such posts attractive, and Parliament might b _—
itse1 s baulk at a political function being conferred on 75
aDDOinted persons unless the proposal was plainly intended to be =
DZMSitional' A further possibility would be to,gl&!m_d?%t B
$(eg local planning and minor roads) to those already 1%
%26 District Czuncilso Rty e
11
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short of devolution, an attempt coulq
w local overnment structure in Northern
m of Great Britain. The centra) issue
snority representatives in the exercise of t
zischarged remains no less intractable, howev,
of local government: if anything,

¢ made to set up
Ireland on the

of how to involve
he powers to be
er, in the context

it is even more difficult to
resolve since the minority have vivig memories of how local

authorities in Northern Ireland have abuseq the powers they were
given in the past and they see how they continue to do so even

now on occasions. For this reason the move would be bitterly
resented in the minority community; it would therefore be
unpopular in Dublin; and it would have adverse security
implications. Moreover the legislation needed would be contentious
and complex, especially since it would entail either the abolition
of existing appointed boards eg the Northern Ireland Housing
Executive, which are representative of both sides of the community,
or their retention, to the detriment of the new local body or
bodies.

a ne
patte

iii) A further option is the positive integration of the
Northern Ireland administration into that of Great Britain. This
would involve abolishing the separate Northern Ireland Civil
Service, extending the remit of all the Whitehall Departments to
Northern Ireland (on the Inland Revenue, Customs and Excise rfzodel)
®d giving Northern Ireland the same legislative provisions in
feneral as Great Britain by means of common Bills. It would
10gica11y lead on of course to the introduction of British-style
local government, encountering the problems outlined in the
Preceding Paragraph. It would be seen, immediately, as a
"*dection both of Nationalist aspirations and of what many b
NOrthem Ireland Unionists (especially the DUP) regard as their

r
tehtruy heritage of self-rule.

ty)

se that
th 4 more evolutionary option would be to recogni
ere

tial powers
38 no sufficient base for a transfer of substan

ted body to be
estalt): SXbige (by modest 1eg1318t10n) = a:eei:;ative owers
is i utive or
Vhop WOZ:. initially without exec T

o
however have the spegific tasks
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it, of €Xamining
eénactment at Westminster‘,
of the Northern

Progressive approach" in
t its elected bOdy Could, either as a g
a

imply in its consultative role,
r S .

erms of transferring real power coy
m

d!‘d of examining and reporting on the work
an

1and Departments. It would pe an
Ire

pecific requirement
th consider how an acceptable

1d be achieved, and could
ake on powers in the event of agreement on that exercise,

; n with the bait of a firm assurance of a transfer
ve

of powers
nce agreement was reached, however,
0

it is possible that any or
11 of the parties would condemn the Proposal and boycott
a

elections or the Assembly itself, A1l the local parties, and
the SDLP in particular, have condemned a local assembly without
povers. There is little ground for expecting that such a body
would resolve the issue of minority participation; the majority
night insist on dominating the proceedings; the Assembly c?uld
become an irresponsible critic of all the Government's policies,
for there would be no supporters in it. Nevertheless, this
"progressive" approach would be a logical and straightforward
extension of the Government's initiative; it would give local
Politicians a positive function however limited; and would ‘
Provide the political market place in Northern Ireland which is
oW missing.

ity to
Y}  The present impasse could be used as the opportunity

=4
develop the "unique relationship" with the Repub%ic.acceszi::w
that o solution is not to be found exclusively wlth%n‘,aideazs of
Northeym Ireland framework. This would mean exilolx;n:o the Prime
the king which it is expected the Taoiseach wil ihe e
Ministep in December eg for a Conference betweenians from the
Governments' with perhaps representative politic xS
Nwth» to discuss, inter alia, ideas for a new ::h a special
“lationship betwoen the two sovereign State; :n Biggs-Davison
5 for the Province (which John Hume and Jo sing). This is
haye °3¢h, in their aifferent ways, been canV::ne before the
er'ritory and much work would need to beuld be clear. It is
'°alities ang po1itical implications co

Ney, t
pract
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that such a widening of the frape
nt . ‘
a e the risk of an
handled) carries
fully

work (\lnleSs
appafe

exp1
care

osive unionigt
t any refusal to widen it coul
paction i, vha 4

r

d jeopardise

hey's vital co-operation over border security,
jr HaughneJ

on a more narrow tactical point,
}'urthem?re’bptween the Prime Minister ang Mr
the meet;"i’hat there were real signs that the
Sugg?s:ndpd to be broken could do a lot to pe
g UEEEE

an Outcome of
Haughey which
Present impasse

duce the impact
w: the H block hunger strike on public opinion (if not on the
0 e

s 1 : ) s Silnce i1 may ”e]] i
= he period ”Tll’nedj ] each
ts Cll ax 1in the e 1 Siglled to T

lusive,
. of course, all mutually exclus
mse options are not,

[} November 1980
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IMPROVEME

NTS 10 DIRECT myrg

ANNEX B

It is not possible for Westminster Ministers tq

1 2 with the degree of sensitivity that could b

administer local

5;rV o y— € expected from
forthern Ireland politiciang and consequently Direct Rule suffers
‘rrom a degree of remoteness. With the Province's District Councils
;aving few functions o? any significance, the lack of any elected
yiy between the District Councils and Westminster represents a

ajor weakness in the democratic institutions of Northern Ireland,

5, However, with the parties unable to agree on a transfer of

wowers, Direct Rule seems certain to have to continue for the

:’or‘eseeable future. If so, how can the wealnesses of the system be
iproved? Changes have to be Judged against certain clear criteria:
they should not pre-empt progress towards long term objectives,

ipair efficiency or significantly increase the cost of administration,
wile they should bring government closer to the people.

» Agreater role for Northern Ireland MPs: it might be possible
b NI 1Ps to Play a greater role in the scrutiny of legislation and
" executive acts. At present the only specialised outlet is the
lorthern Ireland Committee , & standing Commons Committee w’_nich can
?Onsider (but no more) any matter relating exclusively to Northern
Mland,  The NIC is made up of all Northern Ireland MPs and up to
:‘,::]frs' It would be possible to boost the status of t.:heNNI(;h:in
Ibelan;ng m?re natters to it, or by allow.lng it to ze::izs ao;orthem
Ireland'snf‘t‘f’r“ati”ely, it would be posslb1? t:e: :r t1.1e '

Delsaz-tmen; €ct Committee to consider the activi 1:u1d R e o
rCOmpoSi:and Perhaps the NIO. However there w

: ion:

fle gy, s it would be impossible to ensure a Governm::t !oniaol‘lty
e g g fu1) representstion to NI Members; and no mem r

Hinis eroor.Alliance currently sits in the commc‘)nso Mof‘e:verensitive-
Mg . MEht not unreservedly welcome investigation into s

Ca]
N4’ security matterss
U

4 2

o Late : b would

"o anZPmen 23 Ministers: a somewhat different approach w
Oin =

; is could
¥ Ulsternen as junior Ministers in the NIO. This

(CONFIDENTIAL)
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be achieved by appointing a Government supporter in the Commons
(or prian Mawhinney is the only one available);
g WhO takes the Government Whip (eg Duke of Ab

or by appointing a
: ) ercorn); or by
(iving 2 life peerage to a suitable candidate from Northern Ireland.

guch 8 move could bring an authentic Ulster voice into the Government
o therefore be of some value in making Direct Rule more responsive.
1t would not of course satisfy the demands of local politicians who

yould probably seek to argue that only the local parties represented
the "true" feelings of Northern Ireland.

5, The appointment of Commissioners: a further option would be to
involve local non-parliamentarians in the business of government by
giving them ministerial office. TLocal people (who might be politicians
or other public figures) might be appointed as Northern Ireland
(onnissioners to head NI Departments in place of Junior Ministers.

Tey would be answerable to the Secretary of State who, with perhaps

two junior Ministers to assist him, would remain answerable to
Parliament for the activities of the Departments and of the Commissioners.
lare would have to be taken to devise a satisfactory relationship
between the Commissioners, the Secretary of State and Parliament that
feconciled the conflicting demands of public accountability and a

degree of independence for the Commissioners. Strains could well
Gevelop, with the Commissioners being required to work strictly

¥ithin the constraints of Government policy (including eg public
fenditure) which they could find unacceptable. Nor would the choice
" Comnissioners be easy: it might be that figures of any political
‘.*tanding would refuse to accept appointments that tied them closely

‘%0 Government policy.

:he P‘:"&Qwers for District Councils: certain matters currently
. "°SPonsibility of NI Departments could be transferred to the 26
“Strict Councils. These might include development control and various
“Dects of environmental and other services (but not contentious
Ctiong suchvas housing). Their transfer would enhance the role of
1&1 Councillors while easing the burden on NI MPs and would be
i) ‘:Omed by the yUP (though the DUP would not be greatly impressed?.
tng M4 be 8 way of £illing the vacuum if no other action is possible,
thtn:ln.b‘ﬂa"‘:iﬂs any move on the "wider framework" (s.see Annex D)

Uight Otherwise seem unduly to favour the minority. However a
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Asfer‘ of powers to District Councils, if im
tr‘“l‘d pe vehemently resisted by the SDLP ang .
vouy would argue that the most innocuous resp;)
f:ilection, are capable of being - ang Sonatt
iminatory fashion.

plemented on its own,
robably also Alliance.
nsibilities eg refuse
€S are - exercised in
, diser . ' : Unless they formed part of a balanced
package’ moves in this direction could be highly controversial.

ey would also result in some administrative disruption including
gransfer of staff, and in some additional expense with existing
sconomics of scale being lost.

“—
7. An Advisory Council: the Secretary of State could appoint a
¢ouncil to advise him on his legislative and executive functions.
such. a body might consist of local politicians, representatives of 69
interest groups such as the CBI and trade union movement, or both. 4
Its purpase would be to assist Ministers in developing a "feel"
for the community and gearing policy accordingly. An Advisory 70
lonnission along these lines but operating on a confidential basis ——
existed in the early days of Direct Rule in 1972; but it was not
wtstandingly successful with nothing of significance emerging from 7'
it yhich could not have come up through other established consultative

rocesses. Any new Council would have to be given more of a public
vle. There are three difficulties: first, it would be resented by

Yorthern Ireland MPs who would see it as cutting across their own !
®sponsibilities (and some parties might boycott it); secondly, -
“th no responsibilities of its own it could all too easily engage
i“ﬂegative criticism and increase alienation from Government rather 7
an reduce it; +thirdly, it might be incompatible with existing

advisory bodies. !

c;nc%rv of government: the suggestions made a‘t‘nove are 1
°*Ted with "Ulsterisation” ie bringing local people into the

i::i{lesslof Government in the absence of loca.117 elected p?litical - E

“Mi?-;utlons' However, regardless of whether'l_hrect Rul.e is 7
‘ed in any of these ways, consideration is being given to ; ’"
aMlinin

ovy € and improving the structure of government in the
studlnce = Waking it more efficient and cost effective. Th?
ing y e undertaken covers both the Northern Ireland folce

: i i tween
they, Yorthern Ireland Departments, and the relatvionship be

-3 :
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W"—’l

come what may it will be desirable to rationalise and increase
ttlxe efficiency of the machinery of the NI government. But with

jirect Rule likely to continue into the foreseeable future
’

additi°nal changes may be necessary, particularly in view of HMG's

& admission of the inadequacies of Direct Rule in its present form.
jvever it has to be recognised that any of the changes discussed

shove would inevitably result in a degree of adwinistrative disruption
gd would also have political repercussions. While the drawbacks on
cither score are unlikely to render any of these changes wholly
jpracticable, there would have to be a strong expectation of

plitical gain before any firm decision to proceed were taken - and

m acceptance that the price was worth paying.

3 November 1980
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pROGRESSIVE APPROACH TO DEVOLUTION
L

troducti on

jptroducos
., The exhaustive dialogue with the Northern Ireland parties over
e past 18 months has revealed a high level of agreement on many
wpects of how Northern Ireland should be governed, but none on how
sover should be exercised so as to provide a role for the minority.
.This note considers how the search for agreement on that crucial
qestion might be taken forward through an elected Assembly that,
initially, had purely consultative and advisory functions, but also
had the capacity to "progress" ie to take on a full range of
sxecutive and legislative powers (as described in paras 25-34 of
(md 7950) once its members could agree on how those powers should
te exercised and what role minority representatives should have.

The possibility of a progressive approach was alluded to in both
(mnd 7763 and Cmnd 7950, and two Conservative backbenchers -

Ir Brian Mawhinney and Michael Mates - have come up with suggestions
for progressive Assemblies.

2 The Mawhinney approach would involve a number of graduated

steps with the less contentious subjects being transferred to local
tontrol first and the more controversial following in stages. Quite
®art from the serious administrative difficulties that would arise,
e transferp of any powers, however apparently uncontentious, to an
l‘sse’ﬂbly would have to confront the principle of whether the minority
"0uld be involveq in the exercise of those powers. It seems
erefore that the progressive approach can entail only two Assembly
Seges _ an initial stage where the Assembly is a purely consultative
giizf-:tizotdirect rule, and a-second stageiinswhic:t:df:?"::;i:;f
”ates‘ ransferred. That is the seenario Psge

Retiong -

:he Assembly would be elected by PR(SIV) with either 78 seats

facy *fore) or g5 (with the 17 new parlismentary constituencies

turning five members). Apart from its convention role,
-1-
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jssesdlY would have two principal functions carried out through a
jon Of committees covering the Northern Ireland Departments:
(i) Consultation on legislation

primary legislation for Northern Ireland would continue

to be enacted at Westminster principally by means of

Orders in Council. The Assembly would comment on and
suggest amendwents to Proposals for draft Orders in
Council. Amendments acceptable to HMG could be incorporated
before the draft Orders in Council were laid at Westminster.

(ii) Scrutiny/advisory

Assembly committees would examine and report onm the
executive acts of the Northern Ireland Departments
in much the same way as Westminster Select Committees
now cover Whitehall Departments.

Te Assembly could also debate matters of general concern, including
mtters outside the "transferred" field such as security. And
kssemblymen would have appropriate status and privileges in
®presenting their constituents' grievances to authority.

Procedure s

The Assembly's procedures would have to take account of the
?aj“‘it}’/minority divide. Thus seats on the Departmental Committees,
eluding chairmenships, would be allocated on a proportional basis;
" there would have to be provision for reflecting the opinions of
e Uinority as well as the majority in advice to the Secretary of
Yate, Procedures would be required to enable the Committees to

¢ 3
=Ty out their scrutinising role by taking evidence about
partments'

4

activities and proposals. '

a.r Sueh an Assembly would pose problems for HNMG. It could become

inqocal Point for criticism of HMG, united in its discontent and

Yo S gl irresponsible demands for unavailable Tresources. The se
d -

lagg o be new phenomena but would be given greater rogce by an

u
by, Particularly an Assembly of our own creation.

-2~
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nventi on Role

gare Bt

mhe Assembly would also have a "Convention" role: viz to seek
8'generally acceptable basis on which it could assume executive and
legislative powers. ’{'he prospect of success in this respect would
ot be great. There is nothing in the attitudes of the parties tp

qaggest that they would reach agreement, particularly when members
quld probably be elected on rigid "not an inch"

b

mandates. However
srere is just a slim chance that the restoration of a political

garket place, combined with the encouragement to focus their minds
on bread-and-butter issues in their advisory role, might achiewve a
compromise «

Political Aspects

7. In the absence of inter-party agreement, a progressive approach
has the merits of being a logical continuation of the initiative
begun last year; allowing an elected Assembly to provide a channel
for political activity while avoiding the dilemma of power-sharing;
ad filling a vacuum that might otherwise be filled by pressures

for extreme "orange" or "green" solutions that could have far-
®aching security implications.

8 However it now faces severe political opposition. from the local
barties. The UUP condemn any body without actual powers as a
“alking shop" which would threaten the Union by emphasising the
Hfferent treatment given to Northern Ireland compared with the

St of the UK. The DUP are also opposed to anything less than

e rea) devolution of_powers. The SDLP dismiss it as irrelevant
“d have saig they would boycott elections. Of the major parties
mymw might be willing to entertain it.

These attitudes might moderate if faced with a firm proposal:
te Partieg may be merely posturing to discourage HMG from taking
3 spmgl‘es'sive escape route. However it seems more likely at.
0t .that the opposition will persist. In that case, even if
Ssembly were established, it could find itself launched in an

UV :
“Phere of such ill-will that the dangers referred to in

LY
L)

More immediately, one or more of the parties (notably

 (CONFIDENTIAL)

5t ST0h 5 would be increased and all chance of actual "progression"
minated =
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ight refuse to participate in elections to
SDLP D18 the A
e 4 then prove counter-

. ssembly.
i productive to Press ahead with the
c : i i
1t b1y when it would be unrepresentative of the community at
g€

Is would increase sectarian tensions and herm security and

¢ N )
18‘1;15: pe incapable of achieving the wide degree of agreement that
§0'

its objective. It could also prove difficult to persuade

s ] .

;Brliament that legislation for an Assembly in those circumstances
8

HBS desirable .

1. Te progressive approach therefore carries the risk for HMG -
of having to back-track in the face of intransigent local opposition

yith a1l that might entail for the Government's credibility. If 69
the Assembly is to hold any attraction as a policy option, there

yuld need to be a change of attitude towards it on the part of

the Northern Ireland parties. @,

13 November 1980
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JORTHERN IRELAND: DEVELOPING A WIDER FRAMEWORK

Note_bY Officials

intil 1921 the 'Irish question' was always seen as embracing the

whole of Ireland. And indeed the 1920 Government of Ireland Act 68
that established separate Parliaments for North and South envisaged

—
that the two parts of the island would soon be reunited, within the
United Kingdom. But the 1920 partition persisted, and the problems
of Northern Ireland have come to be regarded by successive UK B!
Governments as matters to be settled in the context solely of how T
Northern Ireland should be governed. Yet it can be argued that
this narrow Northern Ireland framework sets attitudes in the North 70
into moulds that have not only caused the failure of all previous —_—
attempts to achieve a durable settlement (including Stormont, the
power-sharing Assembly and the 1975 Convention) but guarantee the
failure of any further attempts that persist with that narrow frame- 1
vork. The exhaustive consultations and negotiations of the past T

18 months - within and outside the Stormont Conference - support

this analysis. 1

2 The history of Northern Ireland has been a conflict between

the majority and minority communities there. The narrow Northern
Irelang framework perpetuates an adversarial approach to the issuues
In which every issue is treated as a matter for victory or defeat
father than compromise. To Protestant Unionists it guarantees o .
teir dominant position (whatever their minority status in a United
Kingdom or all-Ireland context) and escourages them to demand to ‘
‘ontrol the reins of any power that is being exercised in Northern 4 :
relang, To Catholic Republicans it emphasises their minority
Psition (denying them any status as part of an all-Ireland majority)
:Skforces them to conclude that, if they are not to risk relegatiop
Ocalto the perpetual opposition of pre-1972, they cannot accept any
€Xercise of powers on the majority's terms.
; In these circumstances there is no prospect of achieving a
Y-based administration (whether at a devolved or local

Ve
Timen level) that has the S.F)G-ﬁg»ral support that is vital
= bW
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« N\
£ 1t js to survive. For political stabilit

¥ to be achieveq,
ttiwdes have to change. In order for them
8

to change it seems

con
gepublic might Dbe.

¥ To adopt such a wider framework points to a need to recognise
tnat the security, economic, cultural ang geographical ties between
the two parts of Ireland form an Irish dimension that must be given
some po_l_i_ti-ga_l_ expression. It would also require the Irish

government to be drawn into the process of seeking practicable

solutions to the problem. It cannot yet be seen precisely where

this approach might lead - whether to a devolved government in the
North that recognised the North-South dimension, or some new
relationship between the constituent parts of the British Isles
(or both). However the adoption of a wider framework could change
attitudes in certain helpful ways:

1) the involvement of the Republic could ease the minority's
fear of being at the mercy of stronger forces in the North
and encourage them to be more flexible in considering local
systems of government;

4) 1t could open the way to a settlement that Dublin could

Positively support rather than (as is more likely at present)

seek to undermine by fomenting minority opposition; and

) 1¢ could oblige the majority to become more flexible in

Considering systems for Northern Ireland's government, by

Shaking their conviction that, however uncompromising the

are, their dominance is assured. Long-term trends in Norf,hem

Irelang - social, economic, demographic - are anyway tending

bers

o undermine that dominance,as the more thoughful member

°f the majority community realise. -
b
' ire careful
though'm’u.! development of the wider framework would re:uom ghgER S
% * It would have to take account of reactions from

Nitieg in the North, of the ongoing security situation and of

-2-
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& : It would need to emerge slowly, with
poth its substance and its timing capable of adaptation in the
1ight of prevailing circumstances, Particular attention would
yave to be paid to presenting it to the Unionists, since a sudden
aiitch of direction could precipitate violent reactions with grave
repercussions on the security situation:

2 response from Dublin.

the fundamental failing
of the narrow framework to date has been that it has perpetuated a

gisaffected Catholic community too large to allow for stable
g(,,,,,:,,-rlment; it would be equally if not more impossible to achieve

stable government if there were a disaffected Protestant community
in the North.

[ The occasion for a first step is presented by the forthcoming
peeting between the Prime Minister and the Taoiseach. We expect

¥ir. Haughey, at that meeting, to expound his idea of an Anglo~

Irish Conference at which the future of Northern Ireland could be
considered in the context of an evolving relationship within "these
islands". If pressed as to his long-term aim, he would no doubt

say he looked for a growing acceptance of the concept of an "agreed
Ireland" (possibly a loose North/South federation or confederation)
in some kind of special relationship with Great Britain. But he

nay be less concerned with fundamental aims than with the short-term
lmpact, It is a fair assumption that his immediate and perhaps
overriding interest is to show that his special relationship with
the Prime Minister has won him a real role in helping to resolve

the Northern Ireland problem; he may have been encouraged in

this by the Donegal bye-election result. Timing is a key consideration
for him: he may well call an election in 198l1. He would like
Wvement in time to present it to his electorate as some kind of
bPeakthrough, achieved by his personal efforts, in giving Dublin

"l influence in the formulation of policy on the North.

ifs

w A formal Conference, of the kind favoured by Mr. Haughey,
oulq

risk raising expectations (which would not be fulfilled)
" pr‘OVOking unjustified fears on the part of Unionists in the

N

s::th- However at the forthcoming meeting the Taoiseach might be

X lstieq with a commitment simply to consider his proposal - or
Noye

initially via closer, more formalised ministerial consultations
ardg identifying means of giving substance to the unique relationship.

S
ladal o tolain o
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pat 10 doubt he wo:zld like - but would be difficult for us -

Lould be communique language which would enable him to demonstrate
s his electorate that he has secured some measure of acceptance
by HYG that we cannot go on hoping to resolve the problems of

1 within its narrow framework; and that the two Governments

pave @ shared interest in devising novel and perhaps unique
constitutiOUal relationships within

expression to both the "Britishness"
the people of Northern Ireland.

"these islands" which give
and the "Irishness" of

68

g. ~This process will not be easy. British and Irish interests e

(in the European Community and in broader international affairs) .

do not necessarily coincide. And while Mr, Haughey will be 69

pressing to attain a visible role in political development in the e

North, our own interests, initially at least, will lie in emphasising

the UK - Republic dimension of the relationship. At this level it

is possible to identify certain areas that might be explored: 70

-

i) parliamentary links: the creation of a consultative body of ;
parliamentarians from both countries (as exists in the Nordic 7J
Council); it might deal with general "current problems", e —
allowing consideration of the North, or have a more specialised
remit (e.g. to develop the existing manifestations of the unique r_».r
relationship - common travel area, voting rights, citizenship, e
etc); T

4) inter-governmental relations: arrangements for regulér 7

meetings and consultation on matters of mutual concern at all
levels including heads of government (cf Franco-German relations)
either on a broad front - allowing for discussion of the 7
North - or with particular reference to the international

Scene and joint membership of EC and the Security Council;

1

g ]

) £ross-border co-operation: a review of the present arrangements :
¥hereby the official Anglo-Irish Economic Committee (AIEC)

discusses economic matters of mutual interest, and consideration -

°f whether the status of the AIEC might be raised, (either by
D!‘oviding a permanent secretariat or by putting it on a -

- ]
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" ‘Ministerial level)

» whether the meetings might be regularised,
and

jv) economic co-operation:

In addition to the AIEC machinery,
consideration of closer economic ties between the UK and

Ireland.

9, Exploration of these areas might be of assistance to Mr.
in relation to his immediate electoral aim, but would not alo
satisfy his more fundamental objectives as outlined above.
frenkly admit that,

Haughey
ne

We must
as of now, it is not easy to see ways of giving
concrete expression to the unique relationship which would contribute

to progress in Northern Ireland. There are severe practical and

political limiatations on the scope for a closer alignment between
the Republic and the UK. Much would be possible if there were a
prospect of a united Ireland (Irish wembership of NATO, possibly
even of the Commonwealth) but so long as partition remains any
Irish government is bound to be deeply concerned to retain and
demonstrate its full sovereignty and independence from the UK.
Nevertheless it would be right to make it clear to the Irish that
if there is to be any change of developing a new relationship which
would be helpful in the NI context, they too will need to-contribute
to the evolution of Northern opinion, for example by taking much
greater account than hitherto of Protestant concerns and
Susceptibilities. -

10. Meanwhile, we have an interest in a formula which -

&) does not rebuff Mr Haughey and cause him to withdraw security
Co-operation;

)  offers the minority community an escape from being a permanent

Political minority locked into a political entity devised

(as they see it) to perpetuate their minority position;

¢)

Tecognises the desire of members of the minority community to
idﬂntify with the community in the South of which, but for
partitiona they would form a contented part;




& guarantees to the majority community in the North that they
will not lose their separate identity or be swallowed up
in the political and cultural entity of the South
successfully resisted in 1920,

which they

1f any formula could be devised that would secure these objectives
it would have to be novel and unconventional .
precedents. Mr Haughey has spoken,
to be bold and imaginative;

There are no obvious
in general terms, of his readiness
it remains to be seen what that means

in practice. We for our part will need to exercise our ingenuity.

11, At this stege, all one can say with confidence is that any
change in the political framework for Northern Ireland would need
to be approached with extreme caution: there is no prospect of

an Anglo/Irish conference in 1981, or any other form of consultation,
making any kind of dramatic progress. On the other hand acceptance
by HMG of the approach could be a valuable bargaining card in

securing a degree of support from Mr Haughey for such changes®as

the Government decide to make in the way Northern Ireland is governed.
And, equally important, it would make it easier for him to maintain
the present level of security co-operation.

13 November 1980
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