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Preface

The Hansard Society has a long interest in the operation of
parliamentary democracy and has produced, over more than sixty years,
a number of publications examining parliamentary government in the UK
and around the world. The Society has also, through its Commissions,
examined various aspects of the UK political process with a view to
recommending reforms. Three of the most recent Commissions focused
specifically on the Westminster Parliament. In 1992, the Rippon
Commission examined the legislative process in its entirety — its report,
Making the Law, becoming one of the most authoritative and influential
texts on the law making process (updated in Brazier A. (ed), Parliament,
Politics and Law Making 2004). In 2001, the Hansard Society
Commission on Parliamentary Scrutiny, chaired by Lord Newton of
Braintree, looked at Parliament’s non-legislative functions and
suggested ways to make government more accountable. It, too, was an
influential report and is credited with having had an important bearing on
recent parliamentary reforms. Most recently, in 2005, the report of the
Puttnam Commission — Members Only? Parliament in the Public Eye —
has suggested ways that Parliament might increase its ability to
communicate its work to the world outside. While smaller in scale than
these three Commissions, New Politics, New Parliament? covers similar
ground by identifying and assessing changes to parliamentary
procedure and practice since 1997 with a view to suggesting pragmatic
options for reform. It is now eight years since Labour entered office with
a commitment to ‘modernise’ the Westminster Parliament. As a new
Parliament begins its work, following the election of a third successive
Labour Government, the Hansard Society believes that this is an
appropriate moment to take stock of the nature, extent and overall
impact of the ‘modernisation’ process in order to plot the next steps that
should be taken.
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Executive Summary

e Parliament matters. The view of Parliament as being irrelevant,
powerless or tangential to modern politics and government is a wholly
misleading caricature. However, rapid change within government,
society and to Britain’s broader constitutional architecture has to
some degree left Parliament behind.

e |In 1997 Labour came to power committed to modernising Parliament
in order to make the institution more effective, shift the balance of
power between Parliament and the executive, and improve the public
perception of Parliament. Although a number of significant reforms
have been implemented, particularly during the 2001-2005
Parliament, there has not been a fundamental shift in the balance of
power between Parliament and the executive.

* In general, modernisation-as-efficiency has had more success than
modernisation-as-scrutiny. That bias largely resulted from the failure
of the Select Committee on the Modernisation of the House of
Commons to set out a coherent end-point for modernisation.

e \With no clear objectives defined, the role of the Leader of the House
as Chair of the Modernisation Committee became the dominant
factor that influenced the course of the Committee’s work.

e Between 1997 and 2001, although there were a number of important
changes to the legislative process, the Modernisation Committee was
steered away from addressing issues concerning the accountability of
the executive. However, a confluence of factors occurred in the
summer of 2001 that opened a ‘window of opportunity’ in relation to
parliamentary reform, which the then Leader of the House was able to
exploit.



e Key developments included the introduction of additional payments
to select committee chairs, reforms to select committees and
parliamentary questions and the bi-annual appearance of the Prime
Minister before the Liaison Committee. The impact of these reforms is
not yet fully known or apparent although the long-term effect of
the reforms may be to strengthen Parliament in ways that the
Government did not intend or anticipate when they were passed.

¢ This audit of parliamentary modernisation reveals a number of ‘cracks
and wedges’ in terms of important first-step reforms that may now be
built upon and extended during future Parliaments. It is in this vein
that this report sets out a pragmatic and realistic reform agenda that
builds upon recent reforms and proposals that are currently under
review.

e The modernisation process has delivered some tangible results,
including significant changes to Parliament’s legislative process and
its scrutiny functions as well as improvements to the way that
Westminster is organised. However, further reform is required and this
report makes a number of recommendations for change.

e Parliament’s authority rests on public confidence. If it is to restore this
confidence it must take advantage of the current momentum for
reform and build on recent reforms, not just to shift the balance of
power between Parliament and the executive, but to close the
growing gulf between Parliament and the public.



1 Introduction

It is now eight years since Labour won a landslide election victory to end
18 consecutive years of Conservative Government. One aspect of the
incoming Labour Government’s programme was a commitment to radical
reform of the political process, including proposals to ‘modernise’ the
operation of the Westminster Parliament. The modernisation process was
aimed at restoring public confidence in politics by updating the institutions
in which it is practised. As the Labour Government begins its third
consecutive term in office, the Hansard Society believes that this is an
appropriate moment to take stock of the nature, extent and overall impact
of parliamentary modernisation in order to assess what has been achieved,
what has not, and what should happen next.

Although our investigation focuses on the period between 1997 and 2005,
it is not intended as a judgement of the Labour Government. For one thing,
1997 is not year-zero in terms of parliamentary reform; for, as Robin Cook
noted during the course of this inquiry, ‘in politics one never inherits a blank
slate’. Indeed, the last years of John Major’s Conservative Government saw
the beginning of several reforms on which Labour was to build. This is,
therefore, an investigation into the latest stage of what has been a longer
voyage. But the period since 1997 may legitimately be viewed as a distinct
phase on that journey and one during which considerable ground was
covered. Moreover, it has also been a phase, according to some observers,
when the traditional course of parliamentary reform may have been
significantly altered.

In part, this is because, in the mid-1990s, Labour MPs began to employ the
word ‘modernisation’ in the context of parliamentary reform. But
modernisation means different things to different people. Tony Wright has
observed that there are two principal meanings of ‘modernisation’, as
applied to Parliament, which lead in different directions: ‘First, there is the
kind of modernisation favoured by governments (and many of their
supporters)...the kind that wants to process business more efficiently and
predictably, at more agreeable hours...Second, there is the kind of
modernisation that wants to shift the existing balance between executive
and legislature in significant respects, notably by strengthening



Parliament’s scrutiny function’ (2004: 869-70). The key issue when
discussing the modernisation of Parliament, then, is modernisation to what
end; or as Oonagh Gay puts it: ‘fit for whose purpose?’ (Gay 2005a).

Calls for reform of Parliament in the post-1997 period have, therefore,
raised the question of what Labour meant by its pledge to ‘modernise’
Parliament. Although the party failed to produce any single policy
document outlining its blueprint for a modern Parliament, a number of
leading figures made several speeches in which they identified the core
elements of their vision of modernisation. Ann Taylor gave an outline of
Labour’s plans for parliamentary reform in a speech delivered to Charter 88
one year before she became Commons Leader. Fashionably entitled ‘New
Politics, New Parliament’, her speech emphasised that Labour saw the
‘conventional reformist’ agenda of altered sitting hours, better office
accommodation and timetabling as ‘not being essential to the main project
of re-engaging the gears of the political process in a fundamental way so
that ordinary voters feel genuinely connected with the people that
represent them’. Instead, Taylor emphasised that a Labour Government
would be primarily concerned with improving Parliament’s capacity to
produce better legislation by enabling MPs to more effectively hold the
executive to account: ‘Those tasks will be Labour’s true project for
Parliament and, awkward though it may appear to a few on our side, a
more accountable Government is a better Government and ultimately a
more re-electable Government’ (Taylor 1996). Interestingly, Taylor asserted
that it was not for the executive to dictate the programme of reforms:
‘Parliament must own the process’. Subsequently, the Labour manifesto
contained a pledge to set up a parliamentary select committee specifically
charged with leading the process of modernisation.

This pledge was clearly linked to the Report of the Joint Consultative
Committee on Constitutional Reform produced by the Labour Party and
Liberal Democrats. In summer 1996 Tony Blair and Paddy Ashdown asked
Robin Cook and Robert Maclennan to explore the possibility of co-
operation between the parties in relation to constitutional reform. This led
to the publication of a final report in 1997 in which the two parties
committed themselves to working together in order to achieve a range of
constitutional goals. The reform of Parliament formed a central aspect of
this agreement and the report stated, ‘The House of Commons no longer
holds ministers to account and legislation is not given the scrutiny it



requires’ (Cook & Maclennan 2005). The parties’ priorities for the House
of Commons included: programming of parliamentary business;
strengthening the ability of MPs to make government answerable for its
actions; and, enhancing the role of select committees in ensuring the
accountability of government departments.

By the time of the 1997 general election, it was therefore possible to
identify three essential objectives that Labour sought to achieve through a
programme of ‘modernisation’: firstly, it wanted to improve the operation
and effectiveness of Parliament; secondly, it sought to shift the balance of
power so that the legislature was better able to scrutinise and hold the
executive to account; and thirdly, it wished to improve the image of
Parliament in order to tackle the perceived problem of declining public
confidence in the political process.

The study that follows seeks to assess the extent to which these three
objectives have been realised by identifying changes to parliamentary
procedure and practice since 1997. It then identifies a number of small but
important and pragmatic reforms that should inform the future
parliamentary modernisation agenda. The main focus of the inquiry is on
the changes to the House of Commons, although as modernisation of the
Commons affected the overall workings of Parliament, a number of
changes to procedure and practice in the House of Lords are also given
consideration. However, before examining the extent to which
parliamentary modernisation has achieved the three broad objectives
outlined in the introduction, it is first necessary to provide a brief overview
of parliamentary developments over the last eight years to outline the
context in which change took place and the factors that influenced the
form, nature and pace of modernisation.



2 Parliamentary modernisation since 1997:
an overview

The energy and momentum behind Labour’s commitment to
modernising British democracy, displayed through its commitment to a
wide-ranging programme of constitutional reform in the first years of the
Government, led most observers to expect that measures to strengthen
Parliament would be equally swift and momentous. Those in favour of
Labour’s promised modernisation of Parliament were therefore much
encouraged by the establishment, almost immediately after the new
Government was formed, of a Select Committee on the Modernisation
of the House of Commons with a remit that included the duty to ‘...look
at the means by which the House holds ministers to account’. The
committee quickly got into its stride and in July 1997, just a few weeks
after the general election, when most other select committees were still
deciding on their future programme of work, published its first report on
The Legislative Process (1997-98, HC 190). The report included
proposals to introduce programme motions for the timetabling of Bills;
pre-legislative scrutiny and draft Bills; flexible scrutiny of Bills; more
explanatory notes on Bills; and the carry-over of public Bills into the
following session (1997-98, HC 190). Many proposals were swiftly
adopted and the parliamentary landscape significantly changed.

The first report on the legislative process was followed by others
including Explanatory Material for Bills, Carry-over of Public Bills and
Scrutiny of European Business (1997-98, HC 389; HC 543; HC 791).
Ostensibly, therefore, it seemed to some that Ann Taylor — the new
Leader of the House — was moving in the right direction towards
achieving the ambitious aims of her 1996 ‘New Parliament’ speech.
Although no one could seriously claim that the relationship between
Parliament and government had been refigured, or was even coming
close to that, the Government had quickly set up a mechanism to deliver
change and generally well-received proposals had emerged from its
initial report on improving the legislative machinery of Parliament.
Another early aspect of the modernisation programme was the
formation of a Joint Committee on Parliamentary Privilege. The
Committee undertook a review of parliamentary privilege and reported in
April 1999, with a main proposal that there should be a Parliamentary



Privileges Act (1998-99, HC 43-I; HL 214-1). However, this proposal was
not taken up and the Committee was subsequently disbanded.

Critics began to argue that the course of modernisation was being
carefully steered away from one aimed at the redistribution of
parliamentary power towards an agenda directed at securing smooth
passage for the Government’s legislative programme, which Ann Taylor
had admitted was ‘particularly heavy’ (quoted in Seaton & Winetrobe
1999: 152). Such concerns hardened after July 1998 with the
appointment of Margaret Beckett as Commons Leader. Peter Riddell
has argued that Beckett adopted a party, rather than a parliamentary,
view; an assessment supported by Paul Tyler, the former Liberal
Democrat Shadow Leader of the House, who described her as an ‘Old
Labour’ manager. Although Beckett introduced a number of significant
modernising reforms, including the establishment of Westminster Hall as
an additional debating chamber, it is generally agreed that the
Government’s commitment to strengthen Parliament substantially
declined during her spell as Leader of the House.

It is questionable whether this slowing of place was down to Beckett’s
personal inclination or whether she was accurately reflecting a Cabinet
position, and most specifically, the approach of Prime Minister Tony Blair.
A number of participants to this study asserted that the Prime Minister
does not take a keen interest in Parliament and, indeed, there has long
been a general perception that Tony Blair has never been a ‘Commons
Man’. The modernisation process, in as much as it received Government
backing, was focused on making Parliament more efficient and its ways of
working more up-to-date, as opposed to ensuring that it is able to hold the
government more rigorously to account. As will be discussed, when
Robin Cook was publicly committed to genuine parliamentary reform, he
received, at best, only lukewarm Cabinet backing. Although the notion that
Tony Blair has no personal commitment to a stronger Parliament may not
be entirely fair, nothing he has said on the subject has ever really dispelled
that impression.

The change in stewardship from Ann Taylor to Margaret Beckett showed
that having the Leader of the Commons as Chair of the Modernisation
Committee was a double-edged sword (Gay 2005a). On the one hand, he
or she could act as an enabling force — a powerful figurehead inside the
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Cabinet arguing the case for reform and making it much more likely that the
Committee’s proposals would be accepted and implemented. On the
other, the close involvement of a member of the executive, ultimately more
concerned to guard the government than to strengthen Parliament, could
see the Modernisation Committee diverted off an agenda of increasing
accountability towards one concerned with improving parliamentary
efficiency, and, perhaps consequently, to greater executive control.

By the end of the 1997-2001 Parliament, a number of MPs and
parliamentary committees suggested that these concerns were justified.
Perhaps most significant were the reports of the Liaison Committee, which
consisted of the chairs of all the select committees. The Committee had
traditionally tended to concentrate on the internal administration of select
committees, but towards the end of the 1997 Parliament its work
suggested that it was developing a higher profile on behalf of Parliament.
In 2000, it published Shifting the Balance: Select Committees and the
Executive (1999-2000, HC 300), which criticised the Government for not
taking the issue of parliamentary scrutiny seriously enough and made a
number of far-reaching recommendations that aimed to increase the power
and role of the select committees vis-a-vis the executive. Although the
Government rejected most of its proposals, (May 2000: c4737), the
dismissive nature of its official response, described by one commentator as
‘one of the most oily and evasive documents to emerge from Whitehall in
recent years’, merely served to stoke the fire of reform (Riddell 2003: 248).

The Liaison Committee responded by publishing a highly critical report -
Independence or Control? (2000, HC 748) — in which it expressed
frustration at the executive’s attitude. In addition to the Liaison
Committee’s inquiries, two other reports looked specifically at the case for
promoting the role of Parliament. In July 1999 the then Leader of the
Conservative Party, William Hague, established a Commission on
Strengthening Parliament, chaired by Lord Norton of Louth, whose remit
was to ‘examine the cause of the decline in the effectiveness of Parliament
in holding the executive to account, and to make proposals for strong
democratic control over the Government’. Two months later the Hansard
Society established the Commission on Parliamentary Scrutiny, chaired
by Lord Newton of Braintree. The Newton Report’s executive summary
emphasised: ‘Despite recent innovations, particularly in the handling of
legislation, the central question of Westminster’s scrutiny of the executive



has not been addressed’. The two commissions made a series of
recommendations that dovetailed and together constituted a far-reaching
agenda for change (see Norton 2000a; Hansard Society 2001).

Philip Norton (2000b: 13) has outlined how significant parliamentary
reform demands a ‘window of opportunity’, and for such an opportunity
to arise, three conditions must usually be fulfilled: a general election must
recently have been held; a clear reform agenda must have been
published providing a coherent set of proposals for MPs to unite behind;
and, there has to be political leadership and commitment. In 2001, such
a confluence arose. Labour won a second landslide general election
victory, a coherent agenda for parliamentary reform began to crystallise
out of the reports of various committees and commissions, and in June,
Robin Cook was moved from the Foreign Office to become Leader of the
House. Cook was widely viewed as a ‘Commons Man’ who would be
sympathetic to moves to strengthen Parliament and improve its capacity
to scrutinise legislation and hold the government to account. It was
unfortunate, therefore, that the first major test of his stewardship was as
a brazen example of (attempted) Government dominance over
Parliament. The Government wanted to remove Donald Anderson and
Gwyneth Dunwoody, both outspoken and respected select committee
chairs, and replace them with chairs considered more in tune with
Government thinking. There was open dissent within the Parliamentary
Labour Party and the Government nominees were defeated in the
subsequent Commons vote. For the first time, large numbers of Labour
backbenchers demonstrated their willingness to assert their own, and
Parliament’s, authority vis-a-vis the executive. Their determination was
shared by members of other parties, notably Kenneth Clarke, Gillian
Shephard, Paul Tyler, and Sir George Young, who expressed their hopes
for a stronger Parliament by joining the cross-party Parliament First group
of MPs, chaired by former Labour minister Mark Fisher, which was
formed in 2001. In the same year, an All-Party Group on Parliamentary
Reform was established, chaired by Anne Campbell, which provided
another non-partisan forum to promote change.

The Anderson/Dunwoody incident is seen by some as a turning point in
the process of parliamentary modernisation, acting as the final straw for
many MPs who had become disenchanted with the Beckett period of
Commons Leadership and felt that Parliament was not doing its job

1
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properly in terms of holding the Government to account. Combined with
concern at the dramatic drop in turnout in the 2001 general election,
Robin Cook recognised that a ‘window of opportunity’ had opened in
which Parliament could be significantly reformed. In his two years as
Commons Leader, he successfully implemented a range of important
parliamentary reforms first outlined in the Modernisation Committee
report, Modernisation of the House of Commons: A Reform Programme
(2001-02, HC 1168-1). It is important to recognise that Cook had to work
extremely cleverly and assiduously to push through his reforms, many of
which were passed with relatively small majorities in the Commons and
frequently without strong Government support. Indeed, during this
inquiry, a number of MPs observed that Cook came up against significant
opposition within the Cabinet during his time as Commons Leader. That
said, the most notable defeat for Cook — in the form of his proposal to
change the way that members are appointed to select committees
through the use of a panel of senior MPs — owed more to backbench
misgivings than executive obstruction.

In the end, Cook’s leadership of the House came to an abrupt end with his
resignation over the Irag War in March 2003. He was replaced, briefly, by
John Reid, who was quickly followed by Peter Hain. Hain claimed to have
‘inherited a very clear vision’ of modernisation; although in practice most of
his energy was directed at the engagement agenda, notably through the
Modernisation Committee’s inquiry Connecting Parliament with the Public
(HC 368), rather than on efforts to shift the balance of power between
Parliament and the executive. Indeed, Hain had the difficult task of trying to
consolidate Cook’s reforms, with partial success. It remains to be seen
whether the modernisation programme implemented under Cook will
survive fully intact in the long term.

The following three sections consider in more detail the changes, and
sometimes absence of change, that have characterised Labour’s
approach to parliamentary modernisation. The first section looks at
measures relating to legislative reform, examining developments such
as programming, the use of pre-legislative scrutiny and the scrutiny of
delegated legislation. The second section examines issues and reforms
concerning the scrutiny and accountability work of Parliament; in



particular, the impact of changes to the rules governing parliamentary
questions and reform of the select committee system. The third section
explores changes to the organisation of parliamentary business, such as
the parliamentary calendar, the sitting week and day, and the rules
governing the broadcasting of Parliament. It also looks at Parliament’s
attempts to improve its standing in the eyes of the public, notably its
efforts to widen public access to, and engagement with, the institution.
A final concluding chapter draws together these themes to provide an
overall analysis of the modernisation of Parliament since 1997, and puts
forward a number of proposals that would improve Parliament’s
effectiveness, its relationship with the executive and its connection with
the public.

13



3 Assessing parliamentary
modernisation since 1997

(i) The legislative process

This section concentrates on developments in relation to the legislative
process, which had been the subject of numerous calls for reform long
before the election of the Labour Government in 1997. Foremost among
those was the Hansard Society Commission chaired by Lord Rippon,
whose report, Making the Law, was published in 1992. That report was
followed by various reports from within Parliament, most notably by the
Procedure Committee, which advocated changes to the legislative
process. In the mid-1990s, the Conservative Government oversaw a
number of innovations, including the publication of Bills in draft
and informal moves towards the programming of legislation. However,
it cannot be argued that Westminster’s law making process was
substantially changed during this period. It was, therefore, no
surprise that legislative reform became an early priority of the
Modernisation Committee.

In July 1997 its first report, The Legislative Process (1997-98, HC 190),
contained a number of proposals that were to impact significantly on
Parliament’s law making procedures. The Committee decided not to
take oral evidence during the course of its inquiry but to rely instead on
evidence from written submissions and existing reports, in particular
Making the Law. The report contained a number of sensible recom-
mendations that, if properly implemented, would improve the legislative
process. Thus the Government’s reform programme in the legislative
field started on a positive note and, moreover, benefited from cross-
party support. As the following discussion will show, however, eight
years on this consensus has evaporated and the initial pace of
legislative change has substantially slowed.

Programming of legislation
Of all the changes to the legislative process made since 1997,

perhaps the most far reaching, and certainly the most controversial,
was programming (or timetabling) of legislation. Indeed, the



Procedure Committee has described the introduction of programming
as ‘the most significant change for some years in the way the House
considers Bills’ (2003-04, HC 325). Before 1998, there were two ways
in which the House of Commons could timetable the various stages
of a Bill. The first involved informal timetabling, when government and
opposition business managers, and whips, through a system known
as the 'usual channels', agreed a timetable for the passage of a
particular piece of legislation (See Rush & Ettinghausen 2002). The
second method involved 'guillotine' motions, which were instigated
by the government to curtail the time spent on Bills. Since 1998,
programme motions have been introduced into the House of
Commons (but not the House of Lords) to specify the amount of time
that will be spent on a Bill. Programme motions are moved after a
Bill's Second Reading and outline the timetable for future stages in
the Commons. Crucially, programme motions specify a date by which
proceedings in a standing committee must be concluded. They also
specify the number of days on the floor of the House reserved for the
Report Stage and Third Reading, but do not specify the actual dates
for those proceedings.

The idea of programming was not new. It had been proposed by the
Procedure Committee in 1985 (1984-85, HC 49), in the 1992 Report of
the Select Committee on Sittings of the House, known as ‘The Jopling
Report’, (1991-92, HC 20) and in Making the Law. Between 1994 and
1995, the Conservative Government made some informal moves to
introduce voluntary agreements on the time allocation for Bills in order
to improve their scrutiny (See HC Deb 19/12/1994 c1458-1510; 1994-
95, HC 491 and HC Deb 2/11/1995 c405-449), but did not formally
enshrine any system of programming. Given the widespread nature of
proposals for programming that had previously been put forward, and
with the example already set in the final years of the Conservative
Government, it is perhaps not surprising that one of the first actions of
the Commons Modernisation Committee was to recommend the
introduction of programming, which it described as 'more formal' than
the usual channels but 'more flexible than the guillotine' (1997-98, HC
190). Similarly, given the cross-party nature of the bodies that had
previously proposed such a move, it was not surprising that the initial
proposals secured broad support across the Commons. This unanimity,
however, was destined not to last. In truth, the opposition parties had

15
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never been hugely enthusiastic about programming but initially felt that
it might at least bring more certainty to the legislative process and
perhaps allow more time for developments such as pre-legislative
scrutiny. In practice, however, programming has not worked out in the
way that many had hoped.

It is possible to identify three distinct stages in the development of
programming since its introduction. The first phase was characterised
by consensus, and indeed the first programme motion, moved in
January 1998 for the Scotland Bill, was hailed as the 'first ever all-party
programme motion’ (Cabinet Office Press Notice, 13/1/98). This phase
essentially ended because the opposition parties grew increasingly
unhappy with the way programming was working, coming to regard it as
a mechanism that made it ‘easier [for the Government] to get its
legislative programme through the House, and, in so doing lessen(s],
rather than encouragel[s] proper and adequate scrutiny’ (Cowley & Stuart
2001: 272). Although the number of programme motions increased,
most particularly from the 2000-01 parliamentary session onwards, they
were no longer consensual. Rather, the programme motions put forward
by the Government were essentially carried by the votes of its own MPs
against the wishes of the opposition.

Almost all government Bills are now programmed but the programme
motions themselves are not generally debated. As far as critics of the
system are concerned, programmes simply represent the
government's decision on how long the committee stage should take
and that the initial intention, that programming should represent the
outcome of negotiations between parties, has been abandoned. The
potential for consensus and discussion within programming
committees was not realised and this aspect rapidly faded away.
Furthermore, critics claim that programming has failed to enhance
Parliament’s scrutiny function, pointing to the large number of Bill
clauses that are not being debated at all in Standing Committees.
Reports from the Procedure and Modernisation Committees have
attempted to address such concerns and have suggested ways that
the operation of programming could be improved but, some
modifications aside, the essential features of programming remain in
place (Modernisation Committee 2002-03, HC 1222, Procedure
Committee 2003-04, HC 325 and HC 1169).



Having been introduced in an atmosphere of general consensus,
programming has become one of the most divisive issues in
Parliament. Contributors to this study were therefore unsurprisingly
contradictory in their assessments of its operation. From the
Government perspective, Peter Hain believes that programming has
improved the management of business and, moreover, has shifted
power away from the executive by giving MPs greater awareness about
when issues are likely to be on the agenda, in contrast to the previous
system, which was completely opaque.

Mark Fisher, on the other hand, contends that while programming was
sensible in principle, in practice it has weakened the opposition by
depriving it of the potential ‘time weapon’ of delay and obstruction. He
also believes that scrutiny has not, in any event, significantly improved.
Tony Wright likewise believes that programming has worked out badly in
practice and regards it as the ‘guillotine by another name’, with the result
that many amendments do not get debated. Opposition members are
even more trenchant in their criticism. Sir Nicholas Winterton described
programming as a ‘catastrophic disaster’, while Sir Alan Haselhurst, a
Deputy Speaker, was moved to comment on programming in the
following terms (2001-02, HC 1168 Appendix 42):

It was difficult to escape the conclusion that a reform which had
originally been proposed as a way of securing a fair balance
between the interests of the government, the opposition and other
sections of the House, and ensuring adequate consideration of all
parts of each Bill had become just another weapon in the armoury
for managing the business of the House.

It was hoped that programming would allow more effective and
consistent scrutiny of proposed legislation while recognising both the
need for the government to get its legislation through, and for the
opposition to hold debates and votes on the parts of a Bill that it
considered important. However, the breadth and depth of criticisms
from across the political spectrum suggest that these hopes have not
been realised. The disappointment of those who advocated reform of
the system arises from the fact that programming has been detached
from other reform proposals, most particularly the introduction of some
form of Business Committee in the Commons. Such a committee would,
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proponents of the idea have long argued, deliver greater transparency
and independence in the allocation of time for the legislative programme
and, depending on the model of committee proposed, would also allow
more equitable organisation on other aspects of parliamentary business.
According to Oonagh Gay, ‘The reformers had hoped for a Business
Committee model, to allow more transparency and independence in the
allocation of time. This was vetoed by the whips’ (2005a citing 2001-02,
HC 1168).

Numerous contributors to this study, among them Sir Nicholas
Winterton, Mark Fisher and Paul Tyler, have identified the introduction of
a Business Committee as the key to improving the way that the
Commons organises its time and negotiates with government on the
terms of its work. To date, there have been no formal moves to replace
the opaque system of the ‘usual channels’ with a Business Committee.
The closest move in this direction was during Robin Cook’s reforms
when it was decided that there would be increased consultation with the
opposition parties on the broad shape of the coming legislative year.
However, this change does not appear to have made much real
difference to the way that business is organised. As Mark Fisher put it,
no mechanism exists for Parliament to express itself and ‘Government
has Parliament in a stranglehold’. Although not all parliamentarians
share this analysis, many believe the relationship between Parliament
and government remains seriously unbalanced, having been tilted
further in the wrong direction by the consequences of programming.

Pre-legislative scrutiny

Pre-legislative scrutiny represents another significant feature of the
Labour Government’s changes to the legislative process, albeit one,
unlike programming, which is almost universally welcomed. Prior to a
government Bill being formally published in final form, it may be
published in draft. Since 1997, an increasing number of draft Bills have
been referred to a parliamentary committee for pre-legislative scrutiny.
Most draft Bills are referred to a Commons departmental select
committee or a joint committee of both the Commons and the Lords for
close consideration. The government will publish a list of Bills to be
considered in pre-legislative form at the beginning of each parliamentary
session. At present, only a relatively small (but growing) proportion of



government Bills are subject to pre-legislative scrutiny. When
considering legislation in draft form, select committees are able to call
witnesses for oral evidence and take written evidence from external
sources. Select committees are then able to report their findings in detail
and explain why they support or oppose the proposed Bill and explain
the amendments that they deem appropriate. The government is not
obliged to accept the alterations from the committee, but in many cases
it has done so. As well as considering particular provisions of a Bill, pre-
legislative scrutiny can also consider the human rights implications,
spending implications and delegated powers related to a Bill. Pre-
legislative scrutiny can provide a forum for a wide range of interested
and expert parties to influence legislation at an early stage, thus
providing an important mechanism for collaboration between the
executive, legislature and electorate. Most crucially, as ministers tend to
commit less political capital to draft than to formal legislation, they do
not necessarily regard making changes to a draft Bill as a defeat. It may
even be considered more advantageous to ministers if their draft
legislation is altered at this stage, to permit smoother passage in the
formal legislative process.

As with programming the origins of pre-legislative scrutiny can be
found in the latter years of the Conservative Government. However,
whereas that administration issued some draft Bills for informal
consultation, the Labour Government formally submitted draft Bills to
committees for scrutiny, ensuring that, in essence, there was a new
stage in Parliament’s legislative process (at least, for those Bills
chosen). The major step forward in the development of pre-legislative
scrutiny came with the Modernisation Committee’s report in 1997,
which concluded:

There is almost universal agreement that pre-legislative scrutiny is
right in principle, subject to the circumstances and nature of the
legislation. It provides an opportunity for the House as a whole, for
individual backbenchers, and for the opposition to have a real input
into the form of the actual legislation which subsequently emerges,
not least because ministers are likely to be far more receptive to
suggestions for change before the Bill is actually published...
Above all, it should lead to better legislation and less likelihood of
subsequent amending legislation (1997-98, HC 190).
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Since 1997, there has been a significant increase in pre-legislative
scrutiny. Between the 1997-98 and 2003-04 parliamentary sessions a
total of 42 draft Bills were published. The significant expansion in pre-
legislative scrutiny came under Robin Cook’s leadership of the House.
The Modernisation Committee Report, Modernisation of the House of
Commons: A Reform Programme, which outlined Cook’s vision for
reform, stated that ‘we hope eventually to see publication in draft
become the norm. We recommend that the Government continue to
increase with each session the proportion of Bills published in draft’
(2001-02, HC 224).

To help consolidate the process, in May 2002 the Commons adopted
guidelines for core functions and duties to be carried out by select
committees, including: ‘to conduct scrutiny of any published draft Bill
within the committee’s responsibilities’. Extra resources were provided
through the establishment of a Scrutiny Unit in November 2002 to
assist with pre-legislative and financial scrutiny. Crucially, pre-
legislative scrutiny has proved an effective means for increasing
Parliament’s capacity to influence and shape laws. For example, the
Government accepted 120 of the 148 recommendations made by the
joint committee looking at the draft Communications Bill in 2002. The
Liaison Committee, in its Annual Report for 2004, drew attention to the
increase in pre-legislative scrutiny being undertaken by select
committees and highlighted a number of examples to indicate the
impact that committees were making on the quality of legislation (2004-
05, HC 419).

Nonetheless, questions remain about the extent of government control
over the process. The decision of whether to publish a draft Bill, and to
which committee it should be sent, is usually made at the discretion of
the government. For example, the Work and Pensions Committee’s
request to examine the 2004 Pensions Bill in draft was declined on the
grounds that the Government wanted to proceed immediately with a
formal Bill (Riddell 2004). Conversely, it is possible for select
committees to decline to undertake pre-legislative scrutiny on the
grounds that they are over-burdened with work. Furthermore, there are
no formal guidelines that indicate the sort of Bills that should be subject
to pre-legislative scrutiny, or indicate whether a House of Commons
select committee or a joint committee of both Houses should be



chosen as the most appropriate forum for debate. Once again, the
absence of a Business Committee is relevant as it could provide a
forum for debate on issues such as which Bills should be subject to
pre-legislative scrutiny.

Pre-legislative scrutiny has been widely welcomed. Tony Wright
summed up the views of many parliamentarians interviewed for this
study, saying that "Draft legislation would count as my big gain. The way
legislation is considered is frequently the worst aspect of how
Parliament operates. Pre-legislative scrutiny has improved that
enormously." Many MPs and peers wish to see pre-legislative scrutiny
expanded and the Government has given encouraging signs on this; Phil
Woolas, then Deputy Leader of the House, stated that ‘my view, and
more importantly the Government’s view, is that a Bill should be
published in draft form unless there are good reasons for not doing so’
(HC Deb 24/2/2004 c19 WH).

However, if pre-legislative scrutiny were more routinely used, there is a
danger that select committees might become overloaded with work.
Additionally, as the Liaison Committee pointed out, time constraints can
hamper the effectiveness of pre-legislative scrutiny; for example, select
committees have had difficulties in meeting government deadlines for its
completion (2002-03, HC 558). There is a limit to what select
committees are able to do, at least in the form that they are currently
structured. The Hansard Society Commision report, The Challenge for
Parliament, suggested several ways that select committees could be
differently constituted. For example, the report proposed that they
should have more members and that all backbench MPs should be
expected to sit on a select committee. It also proposed that select
committees should operate through a system of sub-committees to
allow MPs to pursue different specialisations and interests. To recognise
the expanded role of select committees, and the potential greater
demands on MPs’ time, the report proposed that there should be one
day each week when the chamber did not sit to allow greater time for
committees to meet. None of these proposals have, however, been
adopted. Nonetheless, the potential dangers of overload aside, pre-
legislative scrutiny has been one of the notable successes of
parliamentary reform since 1997 and seems certain to remain a feature
of parliamentary procedure in the future.
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Carry-Over of Bills

Another major change has been the introduction of carry-over of Bills from
one session to another, which was designed to mitigate the problems of a
constrained and over-crowded parliamentary timetable. One of the main
reasons given for introducing carry-over was to allow greater time for
scrutiny of Bills, including pre-legislative scrutiny. According to Lord Norton:

The case for carry-over is clear ... Allowing a Bill to carry-over from
one session to another allows for the staggered introduction of Bills
and for a more even distribution of parliamentary resources. It
avoids what Robin Cook has characterised as the ‘tidal wave’
approach to legislation, ... It enables Parliament to give time for
detailed scrutiny without having to be unnecessarily rushed to get
through everything by the end of the session (Norton 2004).

Proposals for carry-over of Bills had been made for many years (e.g.
Making the Law 1992) before being proposed in the Modernisation
Committee’s first report in 1997, and subsequently, in its 1998 report,
Carry-Over of Bills (1997-98, HC 543). These reports recommended that,
in certain defined circumstances, it should be possible to carry over a
Bill to complete its remaining stages in the following session. The first
Bill subject to carry-over was the Financial Services and Markets Bill in
1999 (see below). Once again it was Robin Cook's reforms that saw
carry-over become more widely used. In 2002 both Houses made
provision for the carry-over of some Bills from one session to another. In
October 2004, motions were passed to confirm the procedures for use
of carry-over for government Bills. In November 2004 the Government
introduced the Gambling Bill at the end of the parliamentary session. As
a result, most of its legislative stages were subsequently carried-over
into the following session (thereby reversing the usual situation that only
the latter stages of a Bill are carried-over).

There are some who assert that carry-over, once again, has advantaged
the government over Parliament. They argue that the pressure to accede
to amendments at the end of the session, to avoid a Bill from being lost,
is reduced in cases where carry-over is possible. Nonetheless, carry-
over commands broad support and looks likely to remain a lasting
reform from this period.



The Financial Services and Markets Act: A case study

For those who allege that little has changed in Parliament in recent years
and that its procedures have not been modernised, it is worth looking in
some detail at the passage of the Financial Services and Markets Act
2000. There were many distinctive, and innovative, features of the Bill's
passage, which, taken together, amounted to a radical departure from
those which had gone before.

Before the Financial Services and Markets Bill was considered by
Parliament, the Treasury published a draft Bill. The financial services
industry, the public and three parliamentary committees were given the
opportunity to comment on the draft legislation before it was put before
Parliament. It was first examined by the House of Commons Treasury
Select Committee (1998-99, HC 73-I), before becoming the first Bill to be
considered in draft by a Joint Committee of both Houses of Parliament
(1998-99, HC 328). It was the first significant piece of legislation which
needed to be certified by ministers as compatible with the European
Convention on Human Rights. Additionally, it was the first public Bill to be
subject to the carry-over procedure, allowing its passage to span two
parliamentary sessions (see Smith-Hughes 2001). The work of a joint
committee of the Commons and the Lords, established specifically to
scrutinise the draft legislation, was especially significant, holding seven
oral evidence sessions and examining some 60 written submissions.
Moreover, in being given a specific remit that included scrutinising the
proposed arrangements for the accountability of the FSA, the Joint
Committee was also able to examine options for the ongoing
parliamentary scrutiny of the FSA. This procedure allowed concerns and
practical issues to be raised and incorporated into the process.

Delegated legislation

Delegated legislation is one of the most important parts of the law but
the procedures for its passage are one of the most neglected, and
poorly regarded, aspects of the legislative process. Moreover, there is a
clear distinction between the work of the Commons and the Lords.
Indeed, the way that the two Houses scrutinise delegated legislation
strengthens the case of those who assert that the Lords provide more
rigorous scrutiny of legislation than the Commons.

23



24

In the past few decades there has been a massive growth in the use of
delegated (or secondary) legislation. In 1970, Statutory Instruments filled
4,880 pages of legislation; by 1996 that had grown to 10,230 pages
(1999-2000, HC 48). Such legislation provides much of the crucial
powers and provisions not contained in primary legislation. The
procedures for Parliament’s consideration of delegated legislation have
been severely and regularly criticised. For example, the Liaison
Committee described the scrutiny of secondary legislation as ‘woefully
inadequate’ (1999-2000, HC 300) and the Norton Commission
described delegated legislation procedures as ‘close to preposterous’,
arguing that major change is needed to existing arrangements (2000).
Given this negative verdict it is not surprising that there have been calls
for major reform of the system. In 1996 and 2000, dates which are
significant as they fall under both Conservative and Labour
administrations, the Commons Procedure Committee published two
virtually identical reports on the subject (1995-96, HC 152; 1999-2000,
HC 48). Both called for substantial improvements to the way that
Parliament scrutinises delegated legislation. Given the weight of support
for such proposals, it might have been reasonable to assume that this
area would have been a priority for reform. In fact, only the House of
Lords has made any real progress.

In 2003 the Lords established the Merits of Statutory Instruments
Committee to serve as a sifting mechanism to identify those Statutory
Instruments (Sls) that were important and merited further debate or
consideration. The Committee considers every Sl laid before Parliament
and determines whether special attention should be drawn to them, on
grounds such as whether it is politically or legally important or that it is
inappropriate in view of the changed circumstance since the passage of
the parent Act. To date, the Committee has produced numerous reports
advising the House on the scrutiny of delegated legislation and has
covered issues ranging from draft regional assembly and local
government referendums, to horse passports and regulations
concerning medicines for human use. Following the decision of the
House of Lords to establish the Merits Committee, the Commons’
Procedure Committee issued a further report in 2003, which concluded:

We welcome the Lords’ decision to appoint a sifting committee, but
emphasise our view that it would be advantageous for discussions



to begin immediately with a view to establishing a Joint Committee
for sifting delegated legislation from the outset. The alternative of
waiting for the Lords’ Committee to start and then attempting to
join in later strikes us as much less sensible (2002-03, HC 50).

The Government rejected the Committee’s proposals, claiming that, ‘a
sifting committee may lead to greatly increased demands on
parliamentary time’ (2002-03, HC 684). There was, however, one
significant change to delegated legislation through the Regulatory
Reform Act 2001, which was an extension of the Deregulation and
Contracting Out Act 1994 and widened the provisions to cover burdens
affecting individuals. However, this apart, the Government has not made
any headway with reform to this crucial part of the legislative process
and calls for reform will, no doubt, continue to be made.

Scrutiny of European Legislation

Most of the modernisation reforms concentrated on domestically
initiated legislation. However, according to a Cabinet Office report in
2002, about 50 per cent of ‘significant legalisation’ enacted in the
United Kingdom originates in Europe. Despite the volume of new law
coming from Europe, the procedures for authorising and scrutinising it
attract little interest and are not well understood. Nonetheless, as the
Hansard Society Commission on Parliamentary Scrutiny noted in 2001,
‘the two Houses [of Parliament] provide the UK with some of the most
effective parliamentary scrutiny of European matters of any of the 15
member states’.

The scrutiny of European Union issues is a good example of the two
Houses of Parliament working in a complementary and mutually
beneficial manner. The House of Lords’ European Union Committee
operates with a number of sub-committees involving some 70 peers and
carries out detailed scrutiny of proposed EU legislation. It looks at a
relatively small number of areas in considerable detail (about 40-50 each
year) and takes a different approach to that of the Commons’ European
Scrutiny Committee, which rapidly sifts all proposals under consideration
in the Council of Ministers (usually about 400 a year). These
arrangements are supplemented by the European Scrutiny Reserve, a
resolution of the House of Commons that UK ministers should not enter
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into any new commitment in the Council of Ministers until scrutiny in the
Commons has been completed (apart from in exceptional
circumstances). A similar resolution applies to the House of Lords.

The Modernisation Committee inquired into European Scrutiny in 1998
(1997-98, HC 791) and its proposals were implemented in November
1998. The measures included strengthening the scrutiny reserve
resolutions by bringing in other areas of European competence (such as
joint decisions and strategies as allowed under the Treaty of
Amsterdam), extending powers to scrutinise legislation on issues such
as Foreign and Security Policy and introducing greater monitoring of the
Council of Ministers by the European Scrutiny Committee.

Although the reforms introduced in 1998 strengthened the European
scrutiny system, by 2004 calls for further improvement were again being
made. Responding to criticism from the Confederation of British
Industry, that MPs are ‘asleep on the job’ about European legislation,
Peter Hain conceded that there was a tendency for the ‘average’
parliamentarian to ignore EU rules and that individual MPs needed to ‘up
their game’ to improve parliamentary scrutiny of European legislation.
Nonetheless, Hain believed that ‘The European Scrutiny Committee
does an excellent job sifting through these piles of documents that come
from Brussels but they do not mainstream the issue’ (interview with BBC
Radio 4's Today programme, 20 August 2004). He said that tighter
scrutiny of Brussels was a key issue being looked at as part of the
House of Commons’ modernisation agenda, and that a new
parliamentary committee was to be set up to improve the scrutiny of EU
legislative proposals which would enable MPs to examine and influence
such measures at an earlier stage. This committee is expected to take
public evidence from government ministers, MEPs and EU
Commissioners. However, Gwyneth Dunwoody questioned whether it
was constitutionally legitimate to allow MEPs and other members of
European institutions to be scrutinised at Westminster.

In March 2005, the Modernisation Committee published its report,
Scrutiny of European Business which contained many recommendations
to improve the way that Westminster scrutinises the legislation and
activities of the European Union (2004-05, HC 465-1). These
recommendations included the establishment of a new Joint Grand



Committee to consider European Union matters, which, as indicated in
the above interview, would be able to take evidence from a European
Commissioner, and also proposed reforms to improve the effectiveness
of the European Scrutiny Committee. Coming so close to the date of the
General Election, the report set the agenda for European scrutiny in the
new Parliament.

The Joint Committee on Human Rights

Although not formally part of the modernisation process, the passing in
1998 of the Human Rights Act, and the incorporation of the European
Convention on Human Rights into UK law, has had a significant impact
on the legislative process. The Act required the UK courts to interpret
and give effect to the laws made by Parliament, as far as possible, in a
way which is compatible with the rights guaranteed in the Convention.
In the wake of this major constitutional development, a Joint Committee
on Human Rights (JCHR) was established in January 2001 with a remit
to consider and report on matters relating to human rights in the United
Kingdom (but specifically excluding consideration of individual cases)
and, in particular, to carry out proactive scrutiny of proposed primary
and secondary legislation for human rights compatibility. This
development was particularly notable as being the first permanent Joint
Committee of both Houses. Since its formation, the Committee has
looked at every Bill introduced into either House; in total it has examined
well over 300 Bills and has drawn the special attention of each House to
around 100 of these. Sometimes its reports have drawn Parliament’s
attention to relatively minor concerns about compliance, while others
have gone to the heart of a Bill’s purpose (Evans 2004).

According to Paul Evans, former clerk to the Committee, one of the
JCHR'’s main effects has been to increase awareness within government
departments that every Bill will be examined: ‘It is the threat of
unavoidable, detailed and well-supported parliamentary scrutiny that is
the key factor here in enhancing Parliament’s influence on legislative
outcomes’ (2004). Furthermore the Committee has had some success in
persuading departments to give a fuller account of the Convention rights
issues which they believe are engaged by particular provisions. In this,
it is trying to engender a culture of justification within government, rather
than allowing simply the tradition of assertion.
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A particularly notable example of the innovative nature of the
Committee’s work took place in 2004 with its report on the meaning of
'public authority' under the Human Rights Act (2003-04 HL 39, HC 382).
This was a highly unusual, perhaps unprecedented, example of
Parliament taking on the courts over their interpretation of its intention in
making law. The Committee showed that it was prepared to undertake a
form of monitoring of what happens after legislation has been made and
indicated the Committee’s belief that the Human Rights Act required a
different type of monitoring. By establishing such a Committee,
Parliament has provided a certain counterweight to the government and
the courts on this issue and has shown itself able to adapt effectively to
new developments. Over the longer term, it may be that changes brought
about by the incorporation of the Human Rights Act will come to be seen
as among the most profound constitutional reforms of this period.

Legislative Reform: A mixed verdict

Westminster’s legislative process is markedly different to the one
inherited by the incoming Labour Government in 1997. The changes that
have been implemented stand as a tangible correction to those who
assert, wrongly, that Westminster is a fossilised institution, unable or
unwilling to adapt itself to changed circumstances. Understandably, the
modernisation process is of little interest to the population at large but,
nonetheless, Parliament deserves more credit than it usually receives for
making its procedures, in certain respects, more effective.

Many reforms since 1997 have been beneficial to Parliament, in terms of
increasing its ability to scrutinise legislation. Innovations such as the
increased use of draft Bills and pre-legislative scrutiny have been widely
welcomed, enhancing the role and effectiveness of Parliament and
enabling both parliamentarians as well as those outside Westminster to
engage in the legislative process in a more meaningful way. Explanatory
notes to accompany Bills mean that the provisions involved, and their
purpose and implications, are more easily understood. The ability to
carry-over Bills from one session to the next is a sensible innovation to
allow greater time to scrutinise legislation and, potentially, to even out
the more eccentric features of the parliamentary timetable. The example
of the Financial Services and Markets Act, which is just one among
many, shows the benefits of reform and how much has been achieved.



The use of joint committees consisting of members of both the
Commons and Lords has increased and is a welcome development.
Such committees consider draft Bills on a temporary basis and human
rights on a permanent basis. The complementary functions of the two
Houses are most apparent in relation to scrutiny of European issues and
represents a model upon which Parliament should build.

Nevertheless, there is another side to this story. For example, the verdict
on programming of legislation is much more complicated, ranging from
pragmatic acceptance to outright hostility. The introduction of
programming was advocated for many years by MPs from across the
political spectrum, and few commentators wish to return to a totally
unprogrammed system. It is evident that programming has brought
some order and certainty to the legislative system. However, a strong
case has been made, and not just by the opposition parties, that this
greater certainty has been most beneficial to the government and further
strengthened its dominance over the legislature. In the view of many
observers, the reason why programming has attracted such controversy
is because it has become detached from other reforms. Most reports
that have advocated programming envisaged that it would be
implemented in conjunction with the establishment of some form of
Business Committee or Legislation Steering Committee. Making the
Law, for example, made the case that programming would be a means
to a greater end; namely, improved methods of scrutiny, which would be
organised more consensually through a Business Committee. Such a
committee would also allow the different parties, and backbench and
frontbench interests, to have a role in organisation of the parliamentary
timetable and the legislative process. Yet it is clear that the prospect of
securing a Business Committee is inextricably linked to the executive’s
desire to maintain control. It would seem, therefore, that the Government
has only been prepared to make changes that it found acceptable. As
such, the reforms that it introduced were often disjointed and lacking
coherence. In consequence, programming has not delivered all the
benefits that its many proponents would have hoped.

Praise for the positive changes therefore has to be tempered by criticism
of the inaction in other aspects of the process. These areas include the
system of Private Members’ Bills, which should provide individual
parliamentarians with a more effective opportunity to develop their
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legislative function. In fact, private members procedures are quite clearly
dominated by the interests of the executive, so much so that some
commentators argue that they simply represent a sub-specie of
government Bill. Standing committees, in the opinion of virtually all
those who have close experience of them, do not perform well their role
of scrutinising legislation and should be reformed. The scrutiny of
delegated legislation has been widely criticised, particularly in the
Commons, and is long overdue for reform. The growth of European
Union legislation has had enormous impact on the British legislative
process, to which Parliament has not yet adequately responded. These
defects mean that pressure for reform remains very much alive.
Significantly, the House of Lords Constitution Committee recently
published a wide-ranging report into the way that Parliament considers
legislation and put forward a comprehensive range of proposals for
improvement (2003-04 HL 173-1).

More broadly, the Government can be criticised for not considering
more fundamental and far-reaching changes to the way that Parliament
makes the law. The amount of legislation, and the time and resources
that Parliament has to scrutinise and authorise such a volume, attracts
regular criticism. It was as long ago as 1947 that L.S. Amery, in Thoughts
on the Constitution, argued that ‘Parliament has become an overworked
legislation factory’. Almost 60 years later, Sir Nicholas Winterton argued
that Parliament suffers from ‘grave indigestion and constipation’ with far
too much legislation stretching MPs, peers and their committees
beyond their limit.

Yet there has been little debate about the totality and scope of the
annual legislative programme. There has been little consideration of
alternative models, such as greater use of Special Standing
Committees, which would allow for expert witnesses to be called and
which provide an additional forum for consideration and scrutiny. There
have been no moves to experiment with dual-purpose committees,
which combine standing and select committee functions. Such
combined committees are the norm in many other Parliaments,
including the Scottish Parliament and most of Western Europe, and their
use might improve both the quality of legislation and accountability. As
a whole, there has been little progress on the bigger picture of
Parliament’s law making functions.



Perhaps the main reason why the Government, and indeed any
government, may be reluctant to consider fundamental change is that
law making is neither an administrative process nor one that lends itself,
naturally, to a high-minded and dispassionate approach (although any
efforts to promote such qualities would surely be welcome). Instead, the
system, as with everything to do with Parliament and government, is
essentially political. Much of what happens has to be viewed through the
prism of the political battle, the exercise of the mandate and pursuit and
retention of power. The system we have essentially allows the
government to get its legislation through in the form that it desires. There
is, therefore, little incentive to change the basic underpinnings of the
system. Viewed from that perspective, the Labour Government since
1997 has actually delivered a considerable number of beneficial reforms
to the legislative process. In October 2004, the House of Commons
voted to make permanent many of the legislative process reforms
introduced since 1997, (including programming and the carry-over of
government Bills), thus ensuring that this period would be characterised
by lasting change (HC Deb 26/10/2004 c1273).

Given the political imperative and the government’s dominant role in the
system, reforms are best pitched as delivering something for both
Parliament and government. Pre-legislative scrutiny, for example, can be
viewed as a way of delivering greater efficiency for the government,
allowing its proposals to be tested and scrutinised before it has
committed itself to a final version. Similarly, proposals for post-
legislative scrutiny, which have been made consistently but without
much success, would, if implemented, allow for more rational appraisal
of legislation and might appeal on grounds of efficiency and good
governance.

Furthermore, many aspects of the legislative process are hidden from
view. For example, Joan Ruddock pointed out how much influence
Labour backbenchers have behind the scenes. Their access to
ministers, she believed, makes a real difference to what is finally
presented to Parliament. The same situation existed, one could
suppose, when the Conservative Government was in power and so is a
crucial determinant in the relationship between the executive and the
legislature (or at least one part of the legislature). It is equally important
to remember that the government must also deal with rebellions and
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dissent, which increased significantly in recent years (Cowley & Stuart
2005). It is inevitable that reforms to the legislative process, driven and
controlled by the government as they inevitably are in the British political
system, are seen in that realistic political light.

This section has looked at the procedures Parliament uses in making the
law and at the various changes, or sometimes absence of change, that
have occurred in this sphere. One central aspect of the process is the
scrutiny given to the government’s legislative proposals. The following
section looks at a very different element of Parliament’s scrutiny
function: that of ensuring the accountability of the executive.



(ii) Parliamentary scrutiny of the executive

In this chapter, we consider a number of specific elements related to the
way that Parliament scrutinises government and holds it to account for its
actions. These elements include issues of ministerial and prime ministerial
accountability; the role and function of select committees; Parliamentary
Questions and the provision of information; as well as the impact of
Freedom of Information legislation and questions of commercial
confidentiality. In looking at these issues and the attempts to achieve
reform in these areas, the chapter illuminates the core tension inherent in
the relationship between Parliament and government — namely, the balance
of power between the two. It is this tension that helps to explain the
general, and at times contradictory, direction of the overall modernisation
process.

The groundswell for radical reform

One key aspect of Labour’s programme of parliamentary modernisation
was a commitment to strengthen Parliament’s ability to scrutinise
government and increase ministerial accountability. Yet, for much of the
period after 1997, little headway was made in that direction. Much work
was done to reform the legislative process and likewise, as will be seen,
considerable attention was given to measures aimed at updating
Parliament’s public image and improving its communicative capacity.
But a glance at the Modernisation Committee’s work over the last eight
years (see Appendix 2) illustrates that, at least for the duration of the
1997 Parliament, its focus was generally on legislative and procedural
issues, timetabling and the upgrading of media facilities, rather than the
more fundamental matter of shifting power back to the legislature.
Indeed, by the end of the 1997-2001 Parliament, MPs from across the
political spectrum argued that if the scales had moved it was because
they had tilted in the executive’s favour (e.g. Wright 1999; Tyrie 2000;
20083; Tyler 20083).

The frustration created by the Government’s refusal to undertake far-
reaching parliamentary reform during its first term, augmented by a
perception that Labour ministers were not treating Parliament with the
respect it deserved, eventually found vent in the Liaison Committee’s
report, Shifting the Balance: Select Committees and the Executive
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(1999-2000, HC 300). The Government’s subsequent rejection of
virtually every recommendation that the report proposed (see c4737) did
little to assuage the mood of discontented backbenchers, still less the
Liaison Committee, which followed its initial report with another in July
2000, Independence or Control? (2000, HC 748), in which it warned the
Government that Parliament should not be taken for granted. It followed
that in March 2001 with the publication of Shifting the Balance -
Unfinished Business (2001, HC 321), which repeated the case for the
reform package that had been outlined in the Liaison Committee’s two
previous reports. It also underlined the widespread support for
parliamentary reform that was growing amongst backbench MPs, as
evidenced three months later by the formation of Parliament First — a
cross party grouping that aimed to promote the interests and influence
of Parliament and to achieve a more balanced relationship with the
executive. This reflected a wider trend, which Cowley and Stuart (2003;
2004) have documented, that saw MPs — particularly those on the
Labour side — exercise greater independence of action and a willingness
to rebel against the party line.

As noted earlier, the pressure for change was further bolstered by two
important commissions — chaired by Lords Norton and Newton
respectively — which had been set up around that time. The proposals in
these two reports won support from a cross-section of external observers
and dovetailed with recommendations contained within the reports of the
Liaison Committee. For example, the Liaison Committee suggested in its
March 2000 (HC 300) report that: the role of the whips in determining the
membership of select committees should be curtailed; that an alternative
career structure to ministerial office be established through the introduction
of additional payments to select committee chairs; and, that committee
resources should be increased and a new support unit be created within
the Committee Office.

The agenda for change that began to form out of these proposals
coincided with Labour’s second landslide victory in the 2001 general
election, and the appointment of a senior and reform minded Government
figure, Robin Cook, as Leader of the House. The confluence of these three
factors created a window of opportunity for the fundamental restructuring
of Parliament, although it did not immediately appear so at the time. On
11 July 2001 the Committee of Selection announced the select committee



memberships for the current Parliament. The composition of the proposed
committees, particularly the removal of Gwyneth Dunwoody and Donald
Anderson from the Transport and Foreign Affairs Committees respectively,
aroused controversy. The following week, in a calculated display of
defiance, over 100 Labour MPs voted against the Government to reject
the proposed memberships of the Transport and Foreign Affairs
Committees. This incident was important at three levels. First, it
demonstrated the power of the executive, via the whips, in appointing
members to Parliament’s scrutiny committees. Second, it displayed the
rather facile role of the Committee of Selection and consequently fuelled
demands for severing the link between the executive and appointments to
select committees. Finally, and most importantly, the incident revealed the
latent power of Parliament.

Cook’s radical agenda

The new Leader of the House, Robin Cook, distanced himself from any
involvement in the affair but quickly announced a raft of reforms and
reviews. Standing Orders were amended to give every select committee
the freedom to decide for itself whether to appoint a sub-committee and
the right to appoint a joint committee with other select committees. He also
signalled his willingness to consider the proposals put forward by the
Liaison Committee, Norton Commission and the Newton Commission to
reduce the role of the whips and pay select committee chairs an additional
salary in order to create an alternative career path to ministerial office within
the House (Cook 2001a).

During the first three months of the 2001-2002 session the
Modernisation Committee collected evidence from a large number of
proponents of parliamentary reform, including Lords Newton and
Norton. In December 2001 Robin Cook published a memorandum via
the Modernisation Committee in which he set out his perspective on
reform (HC 440). It was clear from the memorandum that Cook’s
interpretation of ‘modernisation’ was significantly different from those
held by previous Leaders of the House since May 1997. There was a
clear shift in emphasis away from Parliament’s role as a legislature and
towards its scrutiny function - ‘Good scrutiny makes for good
government’ (para.2). The powers of select committees now formed the
central focus of the Modernisation Committee’s work, which involved an
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examination of the appointments process, resources and powers
available to committees and the ability to take committee reports to the
floor of the House. The memorandum formed a statement of purpose
around which the wider debate about parliamentary reform could be
based and the future work of the Modernisation Committee focused.
Indeed, in February 2002 the Conservative Party published a policy
paper, Delivering a Stronger Parliament, which broadly welcomed the
Cook memorandum in addition to advocating the strengthening of select
committees with new formal powers.

In line with the shift of focus signalled in the Cook memorandum, the
Modernisation Committee published its first full report of the new
Parliament, Select Committees, in February 2002 (HC 224). The report’s
recommendations were ‘intended to enable Members of the House to be
more effective in discharging their role of scrutiny’ and were clearly
influenced by the previous work of the Liaison Committee, and the
Newton and Norton Reports. The recommendations fell into four main
categories: appointments; resources; remit; and payment.

Reforms to select committees

Of central importance was the Modernisation Committee’s return to the
issue of nominations to select committees and the role of the whips. The
controversy surrounding the initial committee memberships in July 2001
augmented the feeling that reform was necessary and cemented cross-
party support in the debates in the House on 16 and 19 July 2001. The
Modernisation Committee endorsed the comment of Lord Sheldon that
‘the executive, via the whips, ought not to select those members of the
select committees who will be examining the executive, that is crucial’
(2001-02, HC 224).

The Modernisation Committee recommended that the Chairman of
Ways and Means should chair a new Committee of Nomination whose
members would be drawn predominantly from the Chairmen’s Panel,
which is itself appointed by the Speaker of the House of Commons. The
proposed Committee of Nomination would have consisted of nine
members (in addition to the non-voting Chairman of Ways and Means)
drawn predominantly from the Chairmen’s Panel (HC 224 paras. 7-23).
The proposals therefore sought to respond to the criticism that the



Liaison Committee’s 2000 (HC 300) recommendation for a three
member Panel of Selection was too narrow. The Committee of
Nomination would receive nominations from political parties in the same
way as previously and then the final lists would be agreed through a vote
in the House. The perceived value of the proposals was that a new
Committee of Nomination would act as a counterweight to the executive
in determining the composition of select committees.

The Modernisation Committee went on to endorse the previous
recommendation of the Liaison Committee: that a central unit be
established containing specialised staff with the expertise to support
select committees in their scrutiny of the executive. It also recommended
that the resources of the National Audit Office be more equitably shared
amongst the select committees and that sufficient administrative staff
should be made available to committees in light of their increasing duties
and responsibilities. The increase in resources was seen as vital to
achieving more systematic scrutiny of governmental activity. The growth
in the size and responsibilities of the state coupled with the adoption of
new forms of governance involving a mix of service providers, many of
which enjoyed an arm’s-length relationship with ministers, had not been
matched by an increase in the scrutiny capacity of Parliament. Select
committees have always prized their discretion to decide on the topics
and issues deserving inquiry and have traditionally reacted against
proposals that would impinge or impose structure on this freedom.
However, during the previous Parliament the Liaison Committee had
agreed that in future all select committees should publish annual reports
on their activity so that common challenges and issues could be
identified and addressed, as well as spreading examples of good
practice. The Modernisation Committee recommended that an agreed
statement would outline the core tasks of select committees (HC 224
paras. 31-35). The list of core tasks would then form the framework
around which each select committee would structure their annual report.
The aim of this recommendation was not to reduce the freedom of select
committees but to encourage committees to broaden the scope of their
work and develop a degree of consistency.

The final theme of the Select Committees report by the Modernisation
Committee in February 2002 took on the proposal first suggested by the
Liaison Committee in its Shifting the Balance report of March 2000 (HC
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300), and subsequently supported in the Norton and Newton Commissions
that the chairs of select committees should be paid an additional salary in
recognition of the extra workload involved and to create an alternative
parliamentary career structure to ministerial office. The Modernisation
Committee recommended ‘that the value of a parliamentary career
devoted to scrutiny should be recognised by an additional salary to the
chair of the principal investigative committees’ (HC 224 para. 41).

Within weeks of the publication of the Modernisation Committee’s report
on select committees the Liaison Committee published its own report -
Select Committees: Modernisation Proposals (HC 692) — which proposed
many of the same recommendations, though not all. The Liaison
Committee did not support the Modernisation Committee’s
recommendations to rename select committees ‘scrutiny committees’,
increase the number of select committee members from 11 to 15 or
impose a two-Parliament rule for chairs, but did endorse its
recommendations regarding appointments, remit, resources and payment.

Prime Minister’s appearance before the Liaison Committee

The parliamentary reform agenda received an unexpected boost in April
2002 when the Prime Minister wrote to the Chair of the Liaison Committee
offering to appear twice a year before the committee (2001-02, HC 984).
Attempts by the Public Administration Select Committee (PASC) and the
Liaison Committee in the previous Parliament to secure the attendance of
the Prime Minister had been unsuccessful (see 2000-01, HC 235; HC 321).
The first session with the Prime Minister took place on 16 July 2002 and
a regular pattern of twice-annual appearances has now been established
(see 2001-02, HC 1095; 2002-03, HC 334; 2003-04, HC 310). The regular
appearance of the Prime Minister before the Liaison Committee has
undoubtedly filled a major gap in parliamentary scrutiny.

The format of the sessions has evolved and matured rapidly as an
unwieldy collection of around 33 committee chairs (including domestic
committee chairs) have had to find an acceptable way to structure the
questioning. The procedure established towards the end of the 2001-
2005 Parliament involves the Liaison Committee informing the Prime
Minister and the media of the three main themes and issues that the
committee would like to cover at the forthcoming session. But neither the



Prime Minister nor the Chair of the Committee is made aware of the
specific questions in advance of the session. The nature of the questions
and the level of reply given tend to allow a more constructive,
informative and non-partisan dialogue than the theatrical and
confrontational exchanges which typify Prime Minister's Questions in
the chamber. The length of questioning, some two-and-a-half hours as
compared to Prime Minister's Questions (PMQs) of 30 minutes, also
provides an opportunity to examine an issue in some detail — with the
Prime Minister on occasion agreeing to send the Liaison Committee a
memorandum or further information.

However, while the working arrangements of the sessions have
attempted to balance breadth and depth there is a limit to the number of
issues that can be examined in each session. More broadly, twice-yearly
appearances by the Prime Minister before the Liaison Committee should
not become a constitutional veneer that seeks to mask or distract
attention from the challenges faced by departmental select committees
in their day-to-day scrutiny of the government and wider state. It is also
important to recognise that it was the Prime Minister who decided to
appear before the Liaison Committee. Parliament had previously failed to
secure his attendance and had been unable to generate sufficient
pressure to force an appearance. Despite this, the Prime Minister’s
decision to instigate regular appearances before the Liaison Committee
marked a positive development for parliamentary scrutiny.

However, the buoyant mood of reformers was deflated to some extent
after the Modernisation Committee’s proposals received an unexpected
setback in May 2002 when the plans for a new Committee of Nomination
were rejected on an ostensibly free vote by 209 votes to 195. As Peter
Hennessy (2004) noted bitterly, ‘...this was a case of kissing-the-chains-
that-bind which quite took one’s breath away — quite the lowest moment
for select committees on the road from 1979. May 2002 really was the
poverty of aspirations at its malign worst’. The Chair of the PASC, Tony
Wright, similarly noted (2004: 870),

It should never be forgotten by those who parrot the glories of
parliamentary sovereignty, or denounce wicked governments for
blocking reforms to strengthen Parliament, that when a Leader of
the House provided MPs with an opportunity to decide on a free
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vote whether they wanted the composition and chairs of select
committees chosen by the whips and the party machines (as they
are at present) or by themselves, they voted for the former option.
This is more revealing about the real obstacles to serious reform
than innumerable texts on the subject or routine polemics on the
tyranny of the executive.

The Commons did, however, support the motion to introduce an
additional salary for select committee chairs. It has been suggested that
the introduction of additional payments (without the concomitant
reforms to reduce the power of the whips) may actually have increased
the executive’s influence within the House by creating an additional tier
of attractive patronage appointments. The Modernisation Committee
had been aware of this possibility and had warned in its February 2002
report, ‘It would be wholly unacceptable if paid chairmanships were to
become an extension of political patronage’ (HC 224 para.26) and yet,
in essence, this is exactly what has happened.

Other more positive changes were agreed that might well increase
the effectiveness of parliamentary scrutiny. These included the
establishment of a set of common objectives (see Table 4), agreement
for a new staffing unit to offer select committees more resources in
financial scrutiny (bolstered by secondments from the National Audit
Office). A new term limit for chairs was introduced, of two Parliaments or
eight years, whichever is greater. Committees were also given the power
to exchange papers with the Scottish Parliament and Welsh Assembly,
thereby enhancing the potential for joint-working.

The May 2002 debate on parliamentary modernisation provided a
classic example of the true balance of power within the House of
Commons as well as an instructive insight into the Government’s
mentality since May 1997. From one perspective the debate and the
subsequent votes illustrated that Robin Cook lacked the full support of
the Prime Minister and his Cabinet colleagues in pushing forward his
agenda. No member of the Cabinet voted with the Leader of the House.
A second perspective illuminates the power and role of the whips.
Although the modernisation proposals were tabled as a free vote in
reality both the Conservative and Labour whips used every weapon in
their arsenal to ensure that the proposal to create a new Committee of



Nomination was not supported. The role of the whips in orchestrating
the executive’s large majority against a proposal supported by the
Liaison Committee, Modernisation Committee and the Parliament First
cross-party group of MPs would seem to support the broader concern
that the Labour Government has been committed to shifting the balance
in principle but not in practice (see Gregory 1999). However, without a
clear shift in the executive mentality to one that views parliamentary
scrutiny not as a threat but as a vital component of good governance in
a modern democracy, the modernisation reforms that were approved are
likely to have a restricted impact.

The establishment of an agreed set of core tasks for select committees
is a positive development, with the potential of enhancing the standard
of parliamentary scrutiny (see Appendix 4), but is compromised by the
realities of the balance of power within the House which effectively
mean that select committees are de facto heavily reliant on the co-
operation of ministers and civil servants. Without a shift in executive
mentality select committees will gain very little from having their core
tasks and duties codified. For example, Task 8 encourages select
committees ‘To scrutinise major appointments made by the
department’. This task would appear to complement the Government’s
1998 invitation in Quangos - Opening Up Appointments for select
committees to play a greater role in the appointments process and the
inclusion of this task was clearly fuelled by the perceived success of the
Treasury Committee in relation to appointments to the Monetary Policy
Committee. However, other committees have been less successful.
Numerous committee annual reports complain of departmental and
ministerial obstruction. In 2002, for example, the Education and Skills
Committee and the Home Affairs Committee both reported that they
had sought an active role in relation to specific senior appointments,
that of HM Chief Inspector of Schools and the Chair of the Independent
Police Complaints Commission, respectively. Both committees made
recommendations to this effect, which were in both cases rejected by
the Government.

However, the value of the core tasks is that they at least encourage
select committees to reflect on the scope of their responsibilities and
dedicate at least some time and resources to the scrutiny of issues and
areas of government that may otherwise have been overlooked. The