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Executive summary

�� ,Q�WKH�ODVW�¿IWHHQ�\HDUV��VWDWH�IXQGLQJ�RI�FKDULWLHV�LQ�%ULWDLQ�KDV�LQFUHDVHG�VLJQL¿FDQWO\�ZKLOH��
 restrictions on political lobbying by charities have been relaxed. 27,000 charities are now  
 dependent on the government for more than 75 per cent of their income and the ‘voluntary  
 sector’ receives more money from the state than it receives in voluntary donations. 

�� ,W�KDV�EHHQ�DUJXHG�WKDW�VWDWH�IXQGLQJ�ZHDNHQV�WKH�LQGHSHQGHQFH�RI�FKDULWLHV��PDNLQJ�� �
 them less inclined to criticise government policy. This paper argues that there is a   
 deeper problem if government funds and/or creates pressure groups with the intention   
 of creating a ‘sock puppet’ version of civil society which creates the illusion of grassroots  
 support for new legislation. These state-funded activists engage in direct lobbying   
 (of politicians) and indirect lobbying (of the public) using taxpayers’ money, thereby blurring  
 the distinction between public and private action.

�� 6WDWH�IXQGHG�FKDULWLHV�DQG�1*2V�XVXDOO\�FDPSDLJQ�IRU�FDXVHV�ZKLFK�GR�QRW�HQMR\�� �
 widespread support amongst the general public (e.g. foreign aid, temperance, identity   
 politics). They typically lobby for bigger government, higher taxes, greater regulation and  
 the creation of new agencies to oversee and enforce new laws. In many cases, they call for  
 increased funding for themselves and their associated departments. In public choice terms,  
 they are ‘concentrated interests’ compelling the taxpayer to meet the costs that come from  
 their policies being implemented, as well as the costs of the lobbying itself.

�� 6WDWH�IXQGHG�DFWLYLVP�LV�QRW�DQ�HQWLUHO\�QHZ�SKHQRPHQRQ��7KH�(8¶V�µ*UHHQ���¶�DQG�WKH���
 Department of Health’s anti-smoking groups offer two examples where the close    
 relationship between pressure groups and the state has been well documented over a   
 number of years. 

�� )RU�SROLWLFDO�SDUWLHV��WKH�EHQH¿WV�RI�VXSSRUWLQJ�µVRFN�SXSSHW¶�RUJDQLVDWLRQV�H[WHQG�EH\RQG��
� WKH�VKRUW�WHUP�XWLOLW\�RI�SURJUHVVLQJ�WKHLU�OHJLVODWLYH�DJHQGD�ZKLOVW�LQ�JRYHUQPHQW��2QFH�� �
 the party loses power, these groups become a ‘shadow state’ using public money to   
 promote the same political ideology. The new government must therefore choose between  
 withdrawing  the funding (which will prompt outrage from the threatened groups) and   
 keeping it in place (which will mean funding politically hostile organisations). 

�� *RYHUQPHQW�IXQGLQJ�RI�SROLWLFDOO\�DFWLYH�FKDULWLHV��1*2V�DQG�SUHVVXUH�JURXSV�LV�� � �
� REMHFWLRQDEOH�RQ�WKUHH�FRXQWV��)LUVWO\��LW�VXEYHUWV�GHPRFUDF\�DQG�GHEDVHV�WKH�FRQFHSW�� �
 of charity. Secondly, it is an unnecessary and wasteful use of taxpayers’ money. Thirdly,   
 by funding like-minded organisations and ignoring others, genuine civil society is cold-  
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 shouldered in the political process. The paper concludes by suggesting some solutions to  
 help restore the independence of the voluntary sector, safeguard taxpayers’ money and   
 rebalance civil society in favour of grassroots activism.
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Public choice theory emerged from the simple observation that if individuals and businessmen are 
primarily motivated by self-interest, it is unlikely that politicians and bureaucrats are wholly driven 
E\�DOWUXLVP��7KRVH�ZKR�GHVLUH�SUR¿W�DQG�VHOI�DGYDQFHPHQW�LQ�WKH�SULYDWH�VHFWRU�ZLOO�QRW�VXGGHQO\�
become saints if they get a job in the public sector, and there is little evidence that government 
bureaucracies attract a greater number of natural philanthropists. 

The bureaucrat is, to use Niskanen’s understated description, ‘not entirely motivated by the general 
welfare or the interests of the state’ (Niskanen, 1971, p. 36). This is not to say that ‘public servants’ 
do not sometimes use their power for the greater good, nor that businessmen are incapable of 
charity. It merely suggests that if individuals are self-interested and rational actors - as conventional 
economic theory maintains - those who work in government are not a different species.1  

By drawing attention to the fallibility and self-interest of government authorities, public choice 
theorists of the 1960s challenged the conventional belief that failures in the market can best be dealt 
ZLWK�E\�VWDWH�LQWHUYHQWLRQ��:KLOVW�QR�RQH�GHQLHG�WKDW�EXVLQHVVHV�FRXOG�EH�LQHI¿FLHQW�DQG�FRUUXSW��WKH�
monopolistic nature of government, funded by taxpayers who cannot easily walk away, positively 
encourages nest-feathering, bribery and indolence. 

A businessman might be entirely motivated by avarice and self-promotion, but so long as the market 
is reasonably competitive, he can only pursue his goals by giving the public what it wants at the 
best price. He may have no interest whatsoever in the public good, but he has an incentive to 
advance it nonetheless. Put the same individual in charge of a government department, however, 
DQG�KH�ZLOO�¿QG�WKDW�KLV�RZQ�LQWHUHVWV�FDQ�EH�VHUYHG�E\�H[SDQGLQJ�KLV�EXUHDXFUDF\�DQG�LQÀDWLQJ�KLV�
EXGJHW��2QFH�WKH�ZLOOLQJ�DQG�UHODWLYHO\�ZHOO�LQIRUPHG�FXVWRPHU�EHFRPHV�WKH�XQZLOOLQJ�DQG�UHODWLYHO\�
uninformed taxpayer, the bureaucrat’s desire to maximise his salary while minimising his workload 
can be achieved with scant regard for the common good. He can advance his career by increasing 
the size and prestige of his own department and forcing the taxpayer to foot the bill. Taken to a 
VRFLRSDWKLF�H[WUHPH�� VRFLHW\� LV�EHWWHU� VHUYHG�E\� OD]\�RI¿FLDOV� WKDQ�E\�GLOLJHQW�RQHV�EHFDXVH��DV�
Tullock argues, the idle man will spend less time exploiting the public (Tullock, 2006, p. 69). 

What is the beleaguered individual to do about this? Bureaucrats are not elected and their empires 
DUH�QRWRULRXVO\�GLI¿FXOW�WR�UHIRUP��3ROLWLFLDQV�FDQ�EH�XQVHDWHG�HYHU\�IRXU�RU�¿YH�\HDUV��EXW�WKH�QDWXUH�
of party politics makes it virtually impossible for an individual to register his discontent about a 
VSHFL¿F�SROLF\��+H�PD\�FKRRVH�WR�YRWH�IRU�D�VLQJOH�LVVXH�SDUW\��EXW�KH�NQRZV�WKLV�WR�EH�D�ZDVWHG�YRWH��
2U�KH�PD\�GHFLGH�WKDW�KLV�YRWH�LV�ZDVWHG�QR�PDWWHU�ZKRP�KH�FDVWV�LW�IRU��.QRZLQJ�WKDW�WKH�FKDQFHV�
of his single vote deciding the election are vanishingly small, he may decide on a course of ‘rational 
apathy’ and ‘rational ignorance’, ignoring politics altogether and focusing on aspects of his life over 
which he has some control.

Public choice theory and government

1�$OWKRXJK�WKH\�PD\�KDYH�FKDULWDEOH�LQVWLQFWV��µWKHVH�DUH�QRW�PRWLYHV�XSRQ�ZKLFK�ZH�FDQ�GHSHQG�IRU�WKH�PRWLYDWLRQ�RI�ORQJ�FRQWLQXHG�HI¿FLHQW�SHUIRU-
mance’ (Tullock et al., 2000, p. 59).
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Public choice and pressure groups

The bureaucrat is not alone in being able to take advantage of the democratic system. The 
EXVLQHVVPDQ� FDQ�DOVR�H[SORLW� WKH� WD[SD\HU� E\� OREE\LQJ� IRU� OHJLVODWLRQ� WKDW�ZLOO� SUR¿W� KLP��3XEOLF�
choice theory offers important insights into the way special interest groups bend the legislature at the 
public’s expense. In The Logic of Collective Action ��������0DQFXU�2OVRQ�DUJXHG�WKDW�WKH�LQWHUHVWV�RI�
ZHOO�RUJDQLVHG�SUHVVXUH�JURXSV�SUHYDLO�GHVSLWH�WKH�FRVWV�WKH\�LPSRVH�RQ�WKH�ZLGHU�VRFLHW\��2QO\�D�
VPDOO�PLQRULW\�EHQH¿WV�IURP�DQ�LPSRUW�WDULII�RQ�VWHHO��IRU�H[DPSOH��EXW�WKH�UHZDUGV�IRU�WKRVH�ZKR�ZRUN�
in the steel industry are large enough to make organising and funding a lobby group worthwhile. 
The public will pay the price for this policy of protectionism, but the per capita cost is too small for 
the individual to justify the time and money it would take to campaign against it. Consequently, the 
politician is lobbied heavily by the concentrated interest (the steel industry) while the diverse interest 
(everybody else) remains silent.

)RU�KLV�SDUW�� WKH�SROLWLFLDQ�NQRZV� WKDW� WKH� LQGXVWULDO� OREE\LVW� LV�GULYHQ�E\�SUR¿W�DQG� LV�ZDU\�RI�KLV�
FODLPV�� WKRXJK�EULEHU\�PLJKW�PDNH�KLP�VWLÀH�KLV�GRXEWV��+H� LV�PRUH�QDWXUDOO\�V\PSDWKHWLF� WR� WKH�
SOHDV�RI�RUGLQDU\�FRQVWLWXHQWV��QRW�OHDVW�EHFDXVH�WKH\�KDYH�WKH�SRZHU�WR�XQVHDW�KLP��.QRZLQJ�WKDW�
the politician is more trusting of grassroots voices, the industrialist argues his case by referring to the 
SXEOLF�LQWHUHVW��IRU�H[DPSOH��E\�LQVLVWLQJ�WKDW�KLV�GHVLUHG�SROLF\�ZLOO�FUHDWH�HPSOR\PHQW���+H�PD\�¿QG�
LW�IUXLWIXO�WR�DOO\�KLPVHOI�ZLWK�FLWL]HQ¶V�JURXSV�ZKR�DUH�OHVV�REYLRXVO\�PRWLYDWHG�E\�SUR¿W��+H�PD\�HYHQ�
set up front groups which appear to be run by ordinary men and women, but are actually funded and 
coordinated by industry. These organisations are sometimes known as ‘astroturf’ groups because 
they create the illusion of grassroots activism.

Small, concentrated interests not only have an advantage over large, diffuse interests, but the smaller 
the pressure group - within reason - the greater its advantage. Lobbying activity is most effective 
ZKHQ�WKH�JRDO�LV�FOHDU�DQG�QDUURZO\�GH¿QHG��$�YDJXH��VSUDZOLQJ�DJHQGD�LV�D�KLQGUDQFH��DV�LV�D�ORRVH�
and overly-democratic leadership. The most successful pressure groups organise themselves along 
the lines of a business or political party, with a top-down leadership and a small committee of decision 
makers. Large coalitions are less likely to reach a consensus than centralised pressure groups and 
DUH�PRUH�OLDEOH�WR�DFULPRQLRXV�FROODSVH��2OVRQ��������S�������2QH�PLJKW�FRQWUDVW�WKH�VXFFHVV�RI�WKH�
highly focused Anti-Saloon League and the League Against Cruel Sports with the relative failure of 
ORRVHU�FROOHFWLYHV�ZLWK�EURDGHU�REMHFWLYHV�VXFK�DV�2FFXS\�:DOO�6WUHHW��WKH�&RXQWU\VLGH�$OOLDQFH�DQG�
the Tea Party. 

It should be noted that those who work for pressure groups are susceptible to the same temptations 
as those who work in bureaucracies. Their power and prestige depends on the size and prominence 
of their cause in the public’s mind and this is no less true of ideological campaigners than of 
commercial lobbyists. ‘Moral entrepreneurs’ who rely on alarming the public about threats to their 
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KHDOWK�DQG�VDIHW\�KDYH�DQ�LQFHQWLYH�WR�H[DJJHUDWH�WKH�SHULO�LQ�WKH�VKRUW�WHUP�DQG�¿QG�QHZ�IHDUV�WR�
exploit in long term. There is a tendency for pressure groups to become more dogmatic as they seek 
to justify their continued existence and a successful organisation will attract new recruits who are still 
more zealous. This leads to ‘mission creep’ - the shift from one area of charitable concern to another 
(Simmons et al., 2011, p. 378). 
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The Iron Triangle

Lobbying is not an inherent evil. It can provide valuable information to government and help prevent 
wrong-headed policies being enacted. Commercial lobbying exists to advance the interests of an 
industry, but these interests are often shared by its customers and employees. Lobbying by charities 
and private individuals might advance narrow or unpopular goals, but it might also expose politicians 
to government failure and injustice. There are enough shortcomings in the average representative 
democracy for us to doubt whether it is desirable for the winning party to implement its manifesto in 
full without consulting civil society. Nevertheless, it remains the case that the political process gives 
undue weight to the interests of concentrated pressure groups. Politicians ‘preach the public interest 
but serve the special interests’, as Caplan and Stringham put it (2005, p. 80). 

Public choice theory provides a plausible explanation for why governments fail to deliver what is 
H[SHFWHG�RI�WKHP��ERWK�LQ�WHUPV�RI�SXEOLF�VHUYLFHV��ZKLFK�DUH�KDPSHUHG�E\�EXUHDXFUDWLF�LQHI¿FLHQF\��
and legislation (which is hijacked by special interests). It explains why bureaucracies become ever 
more bloated and taxes rise ever higher, even under governments which come to power on a ticket 
of deregulation and smaller government. It explains why bureaucracies are so resistant to budget 
cuts and why it tends to be frontline services, rather than management, which bear the brunt of such 
FXWV�LI�DQG�ZKHQ�WKH\�DUULYH��,W�H[SODLQV�ZK\�DQ�RUJDQLVDWLRQ�OLNH�WKH�)RRG�6WDQGDUGV�$JHQF\�FDQ�
go from having a tiny staff investigating restaurant poisonings to having a budget of £500 million 
and a mission that has expanded to campaigning against salt, fat and eating crisps during football 
matches.2

It also explains why so many prime ministerial autobiographies end with a lament about how little 
the author was able to achieve during his or her years in government. Political scientists sometimes 
refer to the tense, symbiotic relationship between the legislature, the bureaucracy and the pressure 
JURXSV�DV�WKH�,URQ�7ULDQJOH��VHH�)LJXUH�����7KH�SROLWLFLDQ�WKHRUHWLFDOO\�ZLHOGV�WKH�PRVW�SRZHU��EXW�KH�LV�
under constant pressure to compromise his political vision and bend to the will of party, bureaucracy, 
pressure group and electorate. The bureaucrat, on the other hand, has more experience of his 
department, has access to sensitive information and is better connected to the rest of government. 
&RQVHTXHQWO\��KH�LV�DEOH�WR�RXWIR[�WKH�HOHFWHG�RI¿FLDO�DQG�VDERWDJH�KLV�SODQV��D�VLWXDWLRQ�EHDXWLIXOO\�
satirised in Yes, Minister - a sitcom directly inspired by public choice theory.

2�:LOVRQ��+���µ)6$¶V�EXGJHW�MXPSV�WR�����P¶��'DLO\�7HOHJUDSK����)HEUXDU\�������:DOORS��+���µ)RRG�6WDQGDUGV�$JHQF\�VSHQW���P�RQ�³QDQQ\LQJ´�FDP-
paigns’, Daily Telegraph, 10 September 2010.
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This paper asks an unusual and seemingly hypothetical question: what would happen if the 
government, which is to say the politicians and the bureaucrats, invaded one corner of the triangle 
and took over the pressure groups? What if the politicians and bureaucrats were able to not only 
silence the lobbyists, but to turn them into mouthpieces of the state? What would they say? 

We will argue that state-owned pressure groups would not lobby for popular causes - there is no 
need to manufacture support for policies which already command respect. Nor would they argue 
for business interests - those interests are already well represented. Instead, we suggest that they 
would advance causes which do not command widespread support, but which are favoured by their 
political patrons. They would, for example, lobby for higher taxes, more regulation and the creation 
of new agencies. Acting as part of an extended bureaucracy, they would engage in the same empire-
building as public choice theorists would expect from government departments, and the same rent-
seeking as would be expected from pressure groups. These ‘sock puppet’ organisations3 would 
masquerade as civil society while promoting the ideology of the political elite. 

In summary, we see three likely outcomes if politicians and bureaucrats create and/or fund politically 
DFWLYH�RUJDQLVDWLRQV��)LUVWO\��D�FRQFHQWUDWHG�LQWHUHVW�JURXS��RQFH�HQGRZHG�ZLWK�WD[SD\HUV¶�PRQH\��
ZLOO�SURPRWH�LWV�FDXVH�WKURXJK�SROLWLFDO�PHDQV��,WV�LQWHUHVW�PD\�EH�LGHRORJLFDO�UDWKHU�WKDQ�¿QDQFLDO��
but it will seek to impose its policies on the rest of society like any other lobby group. The taxpayer 

3�$�VRFN�SXSSHW�LV�GH¿QHG�E\�:LNLSHGLD�DV�µD�IDOVH�LGHQWLW\�DVVXPHG�E\�D�PHPEHU�RI�DQ�LQWHUQHW�FRPPXQLW\�ZKR�VSRNH�WR��RU�DERXW�KLPVHOI�ZKLOH�
pretending to be another person.’ The average sock puppet uses pseudonyms to praise and endorse his own views.
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will be compelled to meet the costs that come from its policies being implemented, as well as being 
forced to pay for the lobbying which helped the group achieve its ideological goals - goals with which 
the taxpayer may profoundly disagree.
Secondly, once state funding is provided, the pressure group will take on the characteristics of a 
bureaucracy. It will be in the self-interest of its employees to entrench their position and acquire 
more state funding. They will do this by exaggerating the importance of their cause and expanding 
their remit to other areas of political concern.

Thirdly, the concentrated interest group will become reliant on state funding and lose any independent 
voice it may once have had. It will speak loudly when it agrees with its funders, but fall silent when it 
does not. Those who are used as astroturf groups to promote the unpopular policies of the political 
elite will be most vulnerable to changes of government.

)XUWKHUPRUH��ZH�ZLOO�DUJXH�WKDW�QRQH�RI�WKLV�LV�ZKROO\�FRQMHFWXUDO��EXW�LV�D�IDLU�GHVFULSWLRQ�RI�PDQ\�
FKDULWLHV�DQG�QRQ�JRYHUQPHQWDO�RUJDQLVDWLRQV��1*2V��LQ�WKH�8QLWHG�.LQJGRP�WRGD\���
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Charities

7KH�UHODWLRQVKLS�EHWZHHQ�FKDULWLHV�DQG�WKH�%ULWLVK�VWDWH�KDV�EHHQ�VLJQL¿FDQWO\�WUDQVIRUPHG�LQ�WKH�ODVW�
¿IWHHQ�\HDUV��7KHUH�LV�D�JXOI�EHWZHHQ�WKH�SXEOLF¶V�SHUFHSWLRQ�RI�ZKDW�LV�FKDULWDEOH���D�WUDGLWLRQDO�YLHZ�
VWLOO�GRPLQDWHG�E\�YLVLRQV�RI�VHOI�VDFUL¿FLQJ�YROXQWHHUV�DQG�MXPEOH�VDOHV���DQG�WKH�WKLUG�VHFWRU¶V�YLHZ�
of itself as a more caring, semi-professional wing of the state. The public can be forgiven for being 
confused about a ‘voluntary sector’ which employs more than 600,000 people (Clark et al., 2010) 
DQG�SX]]OHG�E\�WKH�SOHWKRUD�RI�µQRQ�JRYHUQPHQWDO¶�RUJDQLVDWLRQV�ZKLFK�UHTXLUH�DQ�2I¿FH�RI�WKH�7KLUG�
Sector to preside over them. 

Between 1997 and 2005, the combined income of Britain’s charities nearly doubled, from £19.8 
billion to £37.9 billion, with the biggest growth coming in grants and contracts from government 
departments (Smith and Whittington, 2006, p. 1). According to the Centre for Policy Studies, state 
IXQGLQJ�URVH�E\����SHU�FHQW�LQ�WKH�¿UVW�\HDUV�RI�WKH�WZHQW\�¿UVW�FHQWXU\�ZKLOH�SULYDWH�GRQDWLRQV�URVH�
by just seven per cent (ibid.). 

This surge in government spending coincided with a politicisation of the third sector which was 
actively encouraged by the state apparatus from the Prime Minister down. Traditionally, lobbying 
activity could not be a charity’s ‘dominant’ activity, but could only be ‘incidental or ancillary’ to its 
FKDULWDEOH�SXUSRVH�� ,Q�������KRZHYHU��D� UHSRUW� IURP�WKH�3ULPH�0LQLVWHU¶V�6WUDWHJ\�8QLW�FDOOHG� IRU�
charities to increase their lobbying activity and for the Charity Commission guidelines to be made 
‘less cautionary’:

‘Charities perform a valuable role in campaigning for social change. The guidelines on campaigning should 
EH�UHYLVHG�WR�HQFRXUDJH�FKDULWLHV�WR�SOD\�WKLV�UROH�WR�WKH�IXOOHVW�H[WHQW�¶��&DELQHW�2I¿FH�6WUDWHJ\�8QLW��������
p. 8) 

The Charity Commission duly revised its guidelines on campaigning two years later, allowing all 
non-party political campaigning in furtherance of a charity’s goals so long as this activity was not ‘the 
dominant method by which the organisation will pursue its apparently charitable objects’ (Charity 
Commission, 2005, p. 6).

$�VXEVHTXHQW�&DELQHW�2I¿FH�UHSRUW�LQ������FDOOHG�IRU�WKH�UXOHV�WR�EH�UHOD[HG�IXUWKHU�VWLOO��$FFHSWLQJ�
that charities had ‘considerable latitude ... for political campaigning under existing rules’, the authors 
H[SUHVVHG�FRQFHUQ�DERXW�WKH�UDQJH�RI�OHJDO�DQG�UHJXODWRU\�UHVWUDLQWV�ZKLFK�µXQMXVWL¿DEO\�UHVWULFWV�
SROLWLFDO� FDPSDLJQLQJ� E\� WKLUG� VHFWRU� RUJDQLVDWLRQV¶� �+0� 7UHDVXU\�&DELQHW� 2I¿FH�� ������ S�� �����
Stressing the right of charities ‘to undertake campaigns, regardless of any funding relationship with 
*RYHUQPHQW¶�� WKH� &DELQHW� 2I¿FH� DUJXHG� WKDW� RUJDQLVDWLRQV� ZKRVH� SXUSRVH� ZDV� ZKROO\� SROLWLFDO�
should not be barred from charitable status (ibid., p. 26).� 

��µ3URYLGHG�WKDW�WKH�XOWLPDWH�SXUSRVH�UHPDLQV�GHPRQVWUDEO\�D�FKDULWDEOH�RQH�WKH�*RYHUQPHQW�FDQ�VHH�QR�REMHFWLRQ��OHJDO�RU�RWKHU��WR�D�FKDULW\�SXUVXLQJ�
WKDW�SXUSRVH�ZKROO\�RU�PDLQO\�WKURXJK�SROLWLFDO�DFWLYLWLHV�¶��+0�7UHDVXU\�&DELQHW�2I¿FH��������S�����
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With this advice ringing in its ears, the Charity Commission revised its guidelines again in 2008. 
Although it fell short of allowing charitable status to those whose activities were entirely political, it 
relaxed the guidelines to allow charitable status to those for whom political campaigning was the 
‘dominant’ activity. The only restrictions fell on charities for whom political campaigning was ‘the 
continuing and sole activity’ as well as those who were party political (Charity Commission, 2008, 
p. 3). So long as a charity can convince the Commission that its lobbying will ‘achieve its charitable 
purpose’, it can direct all of its resources towards legislative targets, though only ‘for a period’ (the 
GXUDWLRQ�RI�ZKLFK�KDV�QHYHU�EHHQ�GH¿QHG���LELG����7KLV�LV�HVVHQWLDOO\�WKH�RSSRVLWH�RI�86�ODZ��ZKHUH�
SROLWLFDO�FDPSDLJQLQJ�PXVW�EH�QR�PRUH�WKDQ�DQ�µLQVXEVWDQWLDO¶�SDUW�RI�D�FKDULW\¶V�ZRUN��,Q�WKH�8.��DQ�
insubstantial amount of non-lobbying activity is enough to secure charitable status.5

As the rules on political lobbying were relaxed, statutory funding to charities continued to rise. By 
2010, statutory funding of the voluntary sector had risen by 128 per cent in the space of a decade,6 
ZLWK�PRUH�WKDQ�D�¿IWK�RI�WKH�QDWLRQ¶V���������FKDULWLHV�FKRRVLQJ�WR�WDNH�WKH�PRQH\���������FKDULWLHV�
became dependent on the state for more than 75 per cent of their income and more than a third 
of the sector’s total income came from the state - some £12.8 billion in 2007/08 (National Council 
IRU�9ROXQWDU\�2UJDQLVDWLRQV�� �������:KHQ� FRQWULEXWLRQV� IURP� WKH�1DWLRQDO� /RWWHU\� DUH� WDNHQ� LQWR�
account, charities received more money from government in 2010 than they did from voluntary 
donations (ibid.). 

The voluntary sector’s increasing reliance on government largesse has provoked much discussion. 
Critics have accused governments of using statutory funding to silence belligerent charities and 
of politicising good causes (Whelan, 1999, p. 9). They have accused politicians of distorting civil 
society and debasing the concept of philanthropy. ‘A charity that relies in the main part on taxes’, 
ZURWH�WKH�EORJJHU�*XLGR�)DZNHV��µLV�QR�PRUH�D�FKDULW\�WKDQ�D�SURVWLWXWH�LV�\RXU�JLUOIULHQG�¶7��2WKHUV�
KDYH�FRPSODLQHG�WKDW�1*2V�VTXDQGHU�JRYHUQPHQW�JUDQWV�RQ�YDQLW\�SURMHFWV�ZKLFK�EHQH¿W�QHLWKHU�
the sick nor the poor (Boin et al., 2009).

Some of these concerns are shared by those who work in the sector. The National Council of Voluntary 
2UJDQLVDWLRQV��1&92��ZDV�ZRUULHG�DV�HDUO\�DV������WKDW�µWKH�YROXQWDU\�VHFWRU�PD\�EH�SHUFHLYHG�DV�
little more than an agent of the state’ (Smith and Whittington, 2006, p. 20). More recently, the third 
sector’s Independence Panel warned of the ‘danger that parts of the voluntary sector which deliver 
SXEOLF�VHUYLFHV�FRXOG�LQ�HIIHFW�EHFRPH�QRW�IRU�SUR¿W�EXVLQHVVHV��YLUWXDOO\�LQWHUFKDQJHDEOH�ZLWK�WKH�
SULYDWH�VHFWRU�´8

Those who have debated the pros and cons of charities taking taxpayers’ money have traditionally 
focused on whether the voluntary sector is being bribed into silence (Mulgan and Landry, 1995). 
The possibility that state-funding might actively encourage charities to lobby on the government’s 
behalf seems not to have occurred to commentators until quite recently. Civitas (as it is now known) 
published two critiques of the state’s relationship with the third sector in the 1990s without mentioning 
lobbying. By 2007, however, the issue had become unavoidable and Nick Seddon devoted a chapter 
of his book Who Cares? to the problem of politicisation.

5 Stanley Brodie has argued that the Charity Commission’s guidance is irrelevant, misleading and without legal foundation because case law has 
ruled that political campaigning cannot be a charity’s dominant activity (Brodie, 2010). See also ‘Select Committee on Public Administration’, 26 March 
������KWWS���ZZZ�SXEOLFDWLRQV�SDUOLDPHQW�XN�SD�FP�������FPVHOHFW�FPSXEDGP�������������KWP
6 ‘Voluntary Sector services not a soft option for cuts’, 21 April 2010, 
http://www.ncvo-vol.org.uk/news/civil-society/voluntary-sector-services-not-soft-option-cuts
7�µ%LJ�6RFLHW\�Y�%LJ�*RYHUQPHQW¶��µ*XLGR�)DZNHV¶����)HEUXDU\�������KWWS���RUGHU�RUGHU�FRP������������ELJ�VRFLHW\�Y�ELJ�JRYHUQPHQW���$�ZHEVLWH�²�
ZZZ�IDNHFKDULWLHV�RUJ�²�OLVWV�GR]HQV�RI�QRQ�SUR¿WV�ZKLFK�OREE\�WKH�VWDWH�ZKLOH�LQ�UHFHLSW�RI�JRYHUQPHQW�JUDQWV��
8�%XWOHU��3���µ&KDULWLHV�VFDUHG�WR�VSHDN�RXW�DPLG�FXWV��VD\V�UHSRUW¶��7KH�*XDUGLDQ����-DQXDU\�����
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‘There is something unsatisfactory about taxpayers’ money being used to fund charities that are 
campaigning for things that we may disagree with: the blurring is the issue. If it’s a state department, 
then it should be acknowledged as such, and funded by the taxpayer in the normal way. But if it’s really 
a quango masquerading as a charity, then it’s disingenuous to present it as part of civil society.’ (Seddon, 
2007, p. 62)

$PRQJVW� WKH�FULWLFLVPV�6HGGRQ� OHYHOOHG�DW� WKH�%ODLU�HUD�V\VWHP�RI� ¿QDQFLDO� SDWURQDJH�ZHUH� WKDW�
politically incorrect causes were being left out of the loop; that charities were vulnerable to changes 
of government; that the third sector was becoming homogenous in outlook, and that frontline services 
ZHUH�EHLQJ�VDFUL¿FHG�WR�PDNH�ZD\�IRU�OREE\LQJ�DQG�DGYRFDF\��+H�QRWHG�WKH�WHQGHQF\�RI�WKH�/DERXU�
JRYHUQPHQW�WR�FRPPLVVLRQ�OLNH�PLQGHG�FKDULWLHV�µWR�ZULWH�³LQGHSHQGHQW´�UHSRUWV�WKDW�YDOLGDWH�RWKHU�
³LQGHSHQGHQW´�UHSRUWV�FRPPLVVLRQHG�E\�WKH�JRYHUQPHQW��VR�WKDW�D�ERG\�RI�PDWHULDO�FDQ�EH�EXLOW�XS�
to support the government’s projected policy direction’ (ibid., p. 69).

A different, but related, issue was raised in a Conservative Party research document entitled 
Government Lobbying Government �������ZKLFK� LGHQWL¿HG�D� µJURZLQJ�WHQGHQF\�E\�FHQWUDO�SXEOLF�
VHFWRU�DJHQFLHV�WR�KLUH�SXEOLF�DIIDLUV�FRPSDQLHV�WR�DWWHPSW�WR�LQÀXHQFH�DQG�OREE\�FHQWUDO�JRYHUQPHQW��
The taxpayer is effectively paying for the government to lobby the government itself’ (Conservative 
Party, 2008, p. 2). 

Interestingly, Government Lobbying Government makes an explicit reference to public choice theory:

‘Such lobbying creates a bias within government for more public expenditure and more regulation. This is 
‘public choice’ theory in action – state bureaucracies spending money to justify their own existence.’ (ibid., 
S����

A system in which politicians fund their supporters who, in turn, expand their bureaucracies, 
FRPIRUWDEO\�¿WV�WKH�LPDJH�RI�SROLWLFV�SUHVHQWHG�E\�SXEOLF�FKRLFH�WKHRULVWV��7KH�SROLWLFDO�HOLWH�KDV�DQ�
incentive to transmit its message to the public via third parties because voters regard almost anyone 
as being more trustworthy than politicians. If the government’s message is relayed by ‘independent’ 
and ‘objective’ citizen’s groups, so much the better. 

Enter the charities. A 2010 survey found that 75 per cent of the public believes that most charities 
are ‘trustworthy and act in the public interest’ (Independence Panel, 2012, p. 7). A different survey 
FRQGXFWHG�D� \HDU� HDUOLHU� IRXQG� WKDW� RQO\� ���SHU� FHQW� WUXVWHG� FLYLO� VHUYDQWV� DQG� MXVW� ���SHU� FHQW�
trusted politicians.9  Machiavellian though it may be, politicians have a motive for buying favour with 
respected organisations in the hope of using them as their mouthpieces.

9�&DPSEHOO��'���µ7UXVW�LQ�SROLWLFLDQV�KLWV�DQ�DOO�WLPH�ORZ¶��7KH�*XDUGLDQ�����6HSWHPEHU������
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Most British charities are small organisations which take no money from government. Income 
distribution in the sector is highly uneven, with 75 per cent of charities sharing less than four per 
cent of revenue10 while the richest one per cent have annual incomes of over £5 million and receive 
two-thirds of the sector’s revenue.11�2I� WKHVH� µVXSHU�FKDULWLHV¶�� VRPH� UHPDLQ�ZKROO\� LQGHSHQGHQW�
from the state, including the Donkey Sanctuary, Cats Protection and the Royal National Lifeboat 
Institution (RNLI).12

$W�WKH�RWKHU�HQG�RI�WKH�VFDOH�DUH�RUJDQLVDWLRQV�VXFK�DV�.HHS�%ULWDLQ�7LG\��&LWL]HQ¶V�$GYLFH�DQG�WKH�
Brook Advisory Centres which are heavily dependent on state-funding, but are politically inactive. 
These bodies are essentially service providers which could easily be incorporated into government 
departments if it were deemed necessary. Most people are probably unaware that they are registered 
FKDULWLHV�DW�DOO�DQG�WKH\�UDUHO\��LI�HYHU��XVH�WKHLU�FKDULWDEOH�KDOR�WR�LQÀXHQFH�SXEOLF�RSLQLRQ�DQG�OREE\�
for legislation.

But there are many charities which receive substantial government funding while seeking, at least in 
SDUW��WR�LQÀXHQFH�JRYHUQPHQW�SROLF\��0RVW�RI�WKHVH�QRQ�SUR¿W�RUJDQLVDWLRQV�ZHUH�VHW�XS�LQGHSHQGHQWO\�
and have been subcontracted as service providers by government bureaucracies in their middle and 
later years. Many have always had a campaigning agenda of some sort and can reasonably argue 
WKDW�WKH�OHJLVODWLRQ�WKH\�¿JKW�IRU�ZLOO�IXUWKHU�WKHLU�FKDULWDEOH�SXUSRVH��WKLV�EHLQJ�RQH�RI�WKH�&KDULW\�
Commission’s few requirements). 

7DNH�WKH�FDVH�RI�WKH�1DWLRQDO�0DUULDJH�*XLGDQFH�&RXQFLO�� IRXQGHG�LQ������E\�WKH�FOHUJ\PDQ�'U�
+HUEHUW�*UD\�DV�D�FRXQVHOOLQJ�VHUYLFH�IRU�KXVEDQGV�DQG�ZLYHV��7KH�+RPH�2I¿FH�EHJDQ�IXQGLQJ�WKH�
charity ten years after its inception and by the end of the 1950s was providing an annual grant of 
£15,000.13 In the context of the £1,000,000 then being spent subsidising divorce cases under the 
Legal Aid and Advice Act, marriage reconciliation represented a probable saving to the taxpayer 
DQG�ZDV�YLHZHG�DV�D�OHJLWLPDWH�SXEOLF�VHUYLFH�ZKLFK�EHQH¿WHG�VRFLHW\��� In 1988, the organisation 
changed its name to Relate and broadened its remit to include unmarried couples, same-sex couples 
and children. Today, it remains heavily dependent on a grant from the Department for Education. 
This grant, combined with funding from the National Lottery, represents 95 per cent of its voluntary 
income.15

Charities turned service providers

10�KWWS���ZZZ�FKDULW\FRPPLVVLRQ�JRY�XN�$ERXWBXV�$ERXWBFKDULWLHV�IDFW¿JXUHV�DVS[��$V�RI�����������
11�KWWS���ZZZ�FKDULW\FRPPLVVLRQ�JRY�XN�$ERXWBXV�$ERXWBFKDULWLHV�IDFW¿JXUHV�DVS[��$V�RI����������
12 The Donkey Sanctuary had an income of £26 million in 2009/10, including £18 million in legacies. In the same year, Cats Protection received £33 
million, including £17 million in legacies, and the RNLI received £163 million, including £91 million in legacies. All donations came from the public.
13�+DQVDUG��µ1DWLRQDO�0DUULDJH�*XLGDQFH�&RXQFLO��*UDQW�¶�����$SULO�����
���+DQVDUG��µ1DWLRQDO�0DUULDJH�*XLGDQFH�&RXQFLO�2UDO�$QVZHUV�WR�4XHVWLRQV�²�+RPH�'HSDUWPHQW¶����'HFHPEHU�����
15�µ5HODWH¶V�µ5HSRUWV�	�$FFRXQWV�IRU�WKH�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S������9ROXQWDU\�LQFRPH�ZDV�������������RI�ZKLFK���������
came from donations, gifts and legacies. A further £2,033,306 came from charitable activities, most of which were counselling and supervision service 
provision.
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5HODWH�LV�QRW�XQXVXDO�LQ�KDYLQJ�UHOLHG�RQ�VWDWH�IXQGLQJ�IRU�PRVW�RI�LWV�KLVWRU\��)HZ�ZRXOG�GHQ\�WKDW�
LWV�ZRUN�KDV�YDOXH�DQG�WKDW�LWV�SULPDU\�SXUSRVH�LV�FKDULWDEOH��/LNH�RWKHU�VWDWH�IXQGHG�1*2V��5HODWH�
FDUULHV�RXW�ZRUN�ZKLFK�WKH�JRYHUQPHQW�PLJKW�GR�LWVHOI�LI�LW�FRXOG�GR�LW�PRUH�HI¿FLHQWO\��+RZHYHU��LI�
WKH�JRYHUQPHQW�GLG�WDNH�RQ�WKLV�ZRUN�LWVHOI��LW�PLJKW�QRW�HPSOR\�D�SXEOLF�UHODWLRQV�¿UP�DQG�D�IXOO�WLPH�
lobbyist to ‘inform the government and political audiences about the work it does’ (as Relate has 
GRQH�VLQFH�������16 nor would it have a ‘manifesto’ which calls for changes to employment law and 
the national curriculum.17 Having moved from being a marriage reconciliation service to a general 
counselling organisation, Relate’s mission creep has led it to concerning itself with such issues as 
FKLOG�SRYHUW\�DQG�DQWL�VRFLDO�EHKDYLRXU�ZKLOH�OREE\LQJ�IRU�ÀH[LEOH�ZRUNLQJ�KRXUV�DQG�OHJDO�ULJKWV�IRU�
unmarried couples. 

7KLV�LV�TXLWH�W\SLFDO�RI�PDQ\�VHUYLFH�SURYLGLQJ�FKDULWLHV�LQ�WKH�WZHQW\�¿UVW�FHQWXU\��,�XVH�5HODWH�DV�D�
mild example because the service it provides is not controversial and its politics are not particularly 
H[WUHPH��%DUQDUGR¶V��6KHOWHU�� WKH�&DWKROLF�$JHQF\� IRU�2YHUVHDV�'HYHORSPHQW� �&$)2'���6FRSH��
2[IDP��&KULVWLDQ�$LG��$FWLRQ�$LG��$JH�8.��SUHYLRXVO\�NQRZQ�DV�$JH�&RQFHUQ��DQG�PDQ\�RWKHU�ODUJH�
charities receive millions of pounds from central government, town councils and the National Lottery 
while devoting some part of their budget to political campaigning. They all began as independent 
charities to relieve poverty, hunger or sickness before being contracted by the state in the post-war 
years. They were never silent on matters of policy before they received statutory funding and there 
is no compelling reason for their freedom of speech to be curtailed now. They surely deserve to 
have their voices heard, but the post-war funding arrangement resulted in the government helping a 
select group of charities - who are, in public choice terms, ‘concentrated interests’ - to amplify their 
voices, thereby making them more effective in campaigning for policies which have a cost that is 
widely dispersed amongst the public as a whole.

Charities insist that restricted grants given by government are not used to pursue a legislative 
agenda, and it is impossible to prove otherwise, but there is little doubt that state-funding bestows 
an unusual degree of wealth and status upon a favoured few. Aside from the money, a relationship 
with government provides access to ministers and bureaucrats. Meetings must be held with the 
relevant government departments and it is unlikely that charities never take these opportunities to 
promote their agenda. It is equally unlikely that politicians never use meetings and ‘site inspections’ 
to promote their agenda.

William Beveridge often stressed the importance of private charity and ‘voluntary action’ when he 
ODLG�WKH�IRXQGDWLRQV�RI�WKH�ZHOIDUH�VWDWH�LQ�WKH�����V��EXW�SULYDWH�FKDULW\�ZDV�LQHYLWDEO\�VTXHH]HG�
when government departments began providing ‘charitable relief’.18 The state cannot be blamed for 
seeking partnerships with those who have the passion and experience to deliver services effectively, 
just as charities cannot be blamed for taking government money when private donations dwindle, 
EXW� WKH� UHVXOW� KDV� EHHQ� WKH� FUHDWLRQ� RI� µLQVLGHU�RXWVLGHU¶� JURXSV�ZKR� FORXG� WKH� GH¿QLWLRQ� RI� FLYLO�
society. They prefer to see themselves as ‘critical friends’ rather than ‘agents of the state’, but true 
LQGHSHQGHQFH�LV�FRQWLQJHQW�RQ�¿QDQFLDO�LQGHSHQGHQFH���LQGXVWU\�IXQGHG�JURXSV�ZKLFK�FODLP�WR�EH�
IXOO\�LQGHSHQGHQW�DUH�WUHDWHG�ZLWK�MXVWL¿DEOH�VNHSWLFLVP���DQG�WKHLU�VRYHUHLJQW\�KDV�LQHYLWDEO\�EHHQ�
compromised as they have been incorporated into the welfare state.

16�µ5HODWH�KLUHV�6LOYHU�DKHDG�RI�DJHQF\�DSSRLQWPHQW¶��35�:HHN�����6HSWHPEHU�����
17 http://www.relate.org.uk/manifesto/index.html
18�%HYHULGJH�FOHDUO\�GH¿QHG�YROXQWDU\�DFWLRQ�DV�µSULYDWH�DFWLRQ��WKDW�LV�WR�VD\�DFWLRQ�QRW�XQGHU�WKH�GLUHFWLRQV�RI�DQ\�DXWKRULW\�ZLHOGLQJ�WKH�SRZHU�RI�WKH�
6WDWH¶��%HYHULGJH��������S�����
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7KH� WKLUG� SUREOHP�ZH�HDUOLHU� LGHQWL¿HG�ZLWK� WKH� JRYHUQPHQW� IXQGLQJ� RI� FKDULWLHV� LV� DOVR� HYLGHQW��
Charities can become captured by the state and lose their independence. They come to fear the 
state because of their dependent relationship. A survey in 2006 found that only 26 per cent of 
charities subcontracted to provide public services felt they were ‘free to make decisions without 
SUHVVXUH�WR�FRQIRUP�WR�WKH�ZLVKHV�RI�IXQGHUV¶��&KDULW\�&RPPLVVLRQ��������S������:KHQ�FKDULWLHV�IDFHG�
government cuts of £3 billion in 2012, the third sector’s Independence Panel expressed concerns 
that charities were afraid to speak out against government policy for fear of ‘reprisals’.19 This does 
not inspire faith in the sector’s sovereignty. Those who worry about saying the wrong thing to avoid 
reprisals will likely say the right thing to reap rewards. 

19�%XWOHU��3���µ&KDULWLHV�VFDUHG�WR�VSHDN�RXW�DPLG�FXWV��VD\V�UHSRUW¶��7KH�*XDUGLDQ����-DQXDU\�����
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Campaigners turned service providers

When organisations have a primary purpose that is charitable in the commonly accepted sense of 
helping and raising money for those in need, their lobbying is often incidental to their main purpose 
of providing charitable relief. The issue becomes somewhat cloudier when a charity is set up with 
the primary or sole purpose of being a pressure group and is then contracted by a sympathetic state 
WR�SURYLGH�ORRVHO\�GH¿QHG�VHUYLFHV�UHODWHG�WR�µUDLVLQJ�DZDUHQHVV¶��µHGXFDWLQJ�WKH�SXEOLF¶�DQG�µSROLF\�
development’. Stonewall, for example, was founded in 1989 to oppose Section 28 and became 
a charity in 2003 ‘to advance the education of the public on the discrimination experienced by 
lesbians, gay men and bisexuals’.20 It has received funds from the Arts Council, Department for 
7UDGH�DQG� ,QGXVWU\��'HSDUWPHQW�RI�+HDOWK��+RPH�2I¿FH��6FRWWLVK�JRYHUQPHQW��:HOVK�$VVHPEO\��
*UHDWHU�/RQGRQ�$XWKRULW\�DQG�WKH�(TXDOLW\�DQG�+XPDQ�5LJKWV�&RPPLVVLRQ�21 Most of these grants 
are restricted, typically for ‘education’, ‘research’ and ‘health policy’.

2U�WDNH�WKH�KXPEOH�3HGHVWULDQV�$VVRFLDWLRQ��IRXQGHG�LQ������DV�D�UHVSRQVH�WR�FDUHOHVV�PRWRULQJ�
ZKLFK�ZDV�WKHQ�NLOOLQJ�������SHRSOH�D�\HDU��6SUD\��������S������$OZD\V�SULPDULO\�D�OREE\�JURXS��WKH�
charity successfully campaigned for pavement provision and compulsory speedometers in cars, 
DV�ZHOO� DV� GULYLQJ� OLFHQFHV� DQG� VSHHG� OLPLWV�� )RU� WKH� ODVW� WZHQW\� \HDUV� LW� KDV� UHFHLYHG� ¿QDQFLDO�
support from the government to encourage children to walk to school, and since changing its name 
to Living Streets in 2001, it has received grants from the Department of Health, the Department of 
Transport, the Scottish government and the National Lottery which now account for well over half 
of its income.22 Today, Living Streets lobbies for laws which would arguably further its charitable 
purpose, such as year-round British Summer Time and 20 mph speed limits, as well as legislation 
which seems tangential at best, such as tightening planning permission restrictions for high street 
shops.23

/LYLQJ�6WUHHWV¶� WUDI¿F�FDOPLQJ�DQWL�PRWRULVW�DJHQGD� LV� VKDUHG�E\� WKH�RUJDQLVDWLRQ� IRUPHUO\� NQRZQ�
DV�7UDQVSRUW�������ZKLFK�ZDV� IRXQGHG�E\� WKH�1DWLRQDO�8QLRQ�RI�5DLOZD\PHQ� LQ������ WR�RSSRVH�
the closure of several rail lines. Now known as the Campaign for Better Transport – ‘better’ 
meaning ‘public’ - its employees and volunteers ‘lobby Ministers, MPs, regional government and 
local authorities, making sure sustainable transport issues are kept high on the political agenda.’�� 
The charity claims credit for the scrapping of several road-building schemes and lobbies for higher 
DYLDWLRQ�WD[HV��URDG�SULFLQJ�IRU� ORUU\�GULYHUV�DQG�UHGXFLQJ� µFDU�GHSHQGHQF\¶��$OWKRXJK� LWV�¿QDQFLDO�
DFFRXQWV�DUH�VRPHZKDW�KD]\��LW� LV�FOHDU�WKDW�WKH�FKDULW\�KDV�UHFHLYHG�VLJQL¿FDQW�IXQGLQJ�IURP�WKH�
Department of Transport, Transport for London and various local councils, as well as companies 
with a vested interest in promoting public transport, such as Network Rail, the Railway Industry 
Association, Stagecoach and National Express.25  

20�6WRQHZDOO�(TXDOLW\�/WG��µ)LQDQFLDO�6WDWHPHQWV�IRU�WKH�\HDU�HQGHG����6HSWHPEHU�����¶��&KDULW\�&RPPLVVLRQ��S�����
21 Ibid., p. 15.
22�µ/LYLQJ�6WUHHWV��7KH�3HGHVWULDQV¶�$VVRFLDWLRQ��5HSRUW�DQG�)LQDQFLDO�6WDWHPHQWV����6HSWHPEHU�����¶��&KDULW\�&RPPLVVLRQ
23 http://www.livingstreets.org.uk
���µ&DPSDLJQ�IRU�%HWWHU�7UDQVSRUW�&KDULWDEOH�7UXVW�5HSRUW�DQG�)LQDQFLDO�6WDWHPHQWV�IRU�WKH�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S���
25 ‘Campaign for Better Transport, ‘Review of activities covering the year ending 31 March 2007’, Charity Commission. ‘Campaign for Better Transport: 
Review of activities covering the year ending 31 March 2011’, Charity Commission.
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/LNH�PDQ\�QRQ�SUR¿W�SUHVVXUH�JURXSV��WKH�&DPSDLJQ�IRU�%HWWHU�7UDQVSRUW¶V�VWDWHG�FKDULWDEOH�SXUSRVH�
is educational (‘to advance the education of the public on transport and related topics and their 
impact upon environment and society, including biodiversity, health and poverty’).26  Education is a 
laudable goal and a valid charitable purpose (it is, indeed, the purpose of the Institute of Economic 
Affairs), but it is qualitatively different from feeding the homeless or caring for the elderly. Education 
and ‘raising awareness’ can be indistinguishable from advocacy and lobbying (the most common 
PHWKRG�IRU�E\SDVVLQJ�DQWL�OREE\LQJ�UXOHV�LQ�WKH�86$�LV�WR�UHGH¿QH�FDPSDLJQLQJ�DV�HGXFDWLRQ��DQG�
one man’s education is another man’s propaganda. When these pressure groups are given state 
funding, the services they typically provide involve training, policy development, consultancy and/or 
WKH�SURGXFWLRQ�RI�OLWHUDWXUH��DOO�XOWLPDWHO\�DLPHG�DW�LQÀXHQFLQJ�SXEOLF�RSLQLRQ��

7KH�)DZFHWW�6RFLHW\��IRU�H[DPSOH��LV�D�ORQJ�HVWDEOLVKHG�FKDULW\�ZKLFK�FDQ�WUDFH�LWV�URRWV�EDFN�WR�WKH�
Suffragette movement. Today, its aims are ‘raising awareness’ and ‘advancing education in equality 
and diversity.’27� � ,Q�������WKH�+RPH�2I¿FH�EHJDQ�IXQGLQJ�WKH�)DZFHWW�6RFLHW\�WR� µSURYLGH�JHQGHU�
expertise on criminal justice policymaking’28�DQG�JUDQWV�KDYH�DOVR�EHHQ�PDGH�E\�WKH�(TXDOLW\�2I¿FH��
WKH�(OHFWRUDO�&RPPLVVLRQ�DQG�WKH�(TXDO�2SSRUWXQLWLHV�&RPPLVVLRQ��7KH�FKDULW\�KDV�XVHG�IXQGLQJ�
from London councils and the London Development Agency for its ‘Sexism and the City’ campaign 
ZKLFK�µOREELHG�WKH�*RYHUQPHQW�IRU�UHIRUPV�WR�ODSGDQFH�FOXE�OLFHQVLQJ¶29 and has campaigned for an 
HQG�WR�WKH�8.¶V�RSW�RXW�IURP�WKH�(8�:RUNLQJ�7LPH�'LUHFWLYH�30

7KH�&KLOG�3RYHUW\�$FWLRQ�*URXS��&3$*��ZDV� IRXQGHG� LQ������E\�D�JURXS�RI�VRFLDO�ZRUNHUV�DQG�
sociologists who were disturbed that - as they declared in a letter to Harold Wilson – ‘at least half a 
million children in this country are in homes where there is hardship due to poverty.’31 A registered 
FKDULW\�VLQFH�������&3$*�QRZ�XVHV�D�YHU\�GLIIHUHQW�PHDVXUH�RI�GHSULYDWLRQ�WR�FDPSDLJQ�RQ�EHKDOI�
of the ‘3.8 million children living in poverty’32 - not so much a case of mission creeping as goalpost 
VKLIWLQJ��&3$*¶V�ZRUN�LV�GRPLQDWHG�E\�FDOOV�IRU�SURJUHVVLYHO\�ODUJHU�ZHOIDUH�SD\PHQWV�DQG�ODXQFKLQJ�
occasionally successful legal test cases. Its policy proposals include increasing the top rate of tax, 
LQFUHDVLQJ�LQKHULWDQFH�WD[�DQG�JLYLQJ�EHQH¿WV�WR�LOOHJDO�LPPLJUDQWV��%\�WKH�HQG�RI�WKH�%ODLU�\HDUV��LW�
was receiving close to half a million pounds a year from statutory sources, notably HM Revenue and 
Customs and the Scottish Executive, to provide ‘tax credits publications, advice and training’. This 
far exceeded the £76,000 it received in donations and legacies.33

These are by no means isolated examples. They have been selected only to illustrate the variety 
of causes espoused. Many dozens of campaigning charities have been gifted taxpayers’ money 
in the past decade. Pressure groups which focus on the environment (especially climate change), 
SXEOLF� KHDOWK� �HVSHFLDOO\� OLIHVW\OH� PRGL¿FDWLRQ��� LQWHUQDWLRQDO� GHYHORSPHQW�� LQHTXDOLW\� �UDFLDO� DQG�
economic) and women’s rights have been particularly blessed with government grants. In some 
cases, they have relied on statutory agencies for 100 per cent of their income (e. g. Connections 
IRU�'HYHORSPHQW���6RPH�ZHUH�IRXQGHG�E\�WKH�JRYHUQPHQW�LWVHOI��H��J��WKH�(TXDOLW\�&KDOOHQJH�8QLW��
because the Charity Commission does not forbid the state from setting up a charity so long as the 

26 Ibid.,  p. 2
27�µ7KH�)DZFHWW�6RFLHW\��5HSRUW�DQG�)LQDQFLDO�6WDWHPHQWV�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S�����7KH�FKDULW\¶V�REMHFWLYH�LV�WR�µSURPRWH�
equality and diversity’ and to ‘eliminate gender discrimination’. All its trustees and staff are women.
28 http://www.publications.parliament.uk/pa/cm200708/cmselect/cmhaff/263/263we38.htm
29�µ7KH�)DZFHWW�6RFLHW\��5HSRUW�DQG�)LQDQFLDO�6WDWHPHQWV�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S����
30 http://www.fawcettsociety.org.uk/index.asp?PageID=682
31�3KLOLS��$��)���µ/HWWHU�WR�3ULPH�0LQLVWHU¶�����'HFHPEHU�������KWWS���ZZZ�FSDJ�RUJ�XN��
32 http://www.cpag.org.uk/povertyfacts/index.htm
33�µ&KLOG�3RYHUW\�$FWLRQ�*URXS��5HSRUW�DQG�)LQDQFLDO�6WDWHPHQWV����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S������S�����
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resulting organisation is ‘exclusively charitable’.����&KDULWLHV�VXFK�DV�WKH�6FKRRO�)RRG�7UXVW���FUHDWHG�
E\� WKH�'HSDUWPHQW� IRU�(GXFDWLRQ� DIWHU� -DPLH�2OLYHU¶V� VFKRRO� GLQQHUV� FDPSDLJQ� �� DFW� DV� VSHFLDO�
DGYLVRUV�WR�WKH�JRYHUQPHQW�DQG�DUH�HVVHQWLDOO\�SDUW�RI�WKH�EXUHDXFUDF\��$6+�:DOHV��DQ�LQÀXHQWLDO�
anti-smoking group which receives the bulk of its income from the Welsh Assembly, received just 
�����LQ�SULYDWH�GRQDWLRQV�LQ����������OHVV�WKDQ�����SHU�FHQW�RI�LWV�UHYHQXH�35  The following year, 
the Independent Living Association, a Sussex based charity with an income of more than £1 million, 
received a grand total of ten pounds in private donations.36

$PRQJVW�WKH�QXPHURXV�RWKHU�DFWLYLVW�JURXSV�ZKLFK�KDYH�UHFHLYHG�VLJQL¿FDQW�IXQGLQJ�IURP�WKH�VWDWH�
LQ� UHFHQW� \HDUV� DUH� 6XVWDLQ�� WKH� *UHHQ�$OOLDQFH��$OFRKRO� &RQFHUQ�� WKH�:RPHQ¶V� (QYLURQPHQWDO�
1HWZRUN��$FWLRQ�RQ�6PRNLQJ�DQG�+HDOWK��WKH�/RQGRQ�6XVWDLQDELOLW\�([FKDQJH��)RUXP�IRU�WKH�)XWXUH��
&RQVHQVXV�$FWLRQ�RQ�6DOW�DQG�+HDOWK��WKH�)DWKHUKRRG�,QVWLWXWH��WKH�3HVWLFLGH�$FWLRQ�1HWZRUN��WKH�
&OLPDWH�*URXS�DQG�WKH�&KLOGUHQ¶V�5LJKWV�$OOLDQFH�IRU�(QJODQG�37  A non-exhaustive list of the causes 
FKDPSLRQHG�E\�VXFK�JURXSV�LQFOXGH�XQLYHUVDO�IUHH�VFKRRO�PHDOV��ÀH[LEOH�ZRUNLQJ�KRXUV��µWUDI¿F�OLJKW¶�
labelling on food, ‘environmental justice’, lowering the voting age to 16 and minimum pricing for 
alcohol, as well as bans on battery farmed chickens, ‘junk food’ advertising, numerous pesticides, 
incandescent light bulbs, alcohol advertising, and smoking in private vehicles. In many instances, 
LW� LV�GLI¿FXOW� WR� VHH�ZKDW� VHUYLFHV� WKH�FKDULW\�SURYLGHV�EH\RQG�SROLF\�GHYHORSPHQW�� OREE\LQJ�DQG�
enforcement. Certainly they would struggle to demonstrate that their lobbying activity is - as the 
Charity Commission once required – ‘incidental or ancillary’ to their main purpose. In so far as their 
objective is to ‘raise awareness’ and ‘educate the public’, they do so principally by producing policy 
documents for government and promoting new legislation via the mass media.

Charities which distribute foreign aid seem particularly inclined to lobby for political change. There is 
no better illustration of the changing face of charity than the contrast between 1985’s Live Aid concert 
DQG�LWV�VXFFHVVRU�/LYH���LQ�������:KHUHDV�WKH�¿UVW�FRQFHUW�UDLVHG�RYHU�����PLOOLRQ�E\�DSSHDOLQJ�WR�
the public for donations to provide relief in famine-stricken Ethiopia, the second sought only to raise 
awareness of third world poverty with the aim of pressuring government into providing more foreign 
aid. ‘We don’t want your money’, ran the slogan, ‘we want you’. Like all free lunches, this was 
DQ\WKLQJ�EXW��7KH�OHDGHUV�RI�WKH�*��DJUHHG�WR�GRXEOH�DLG�WR�GHYHORSLQJ�FRXQWULHV�IURP�����ELOOLRQ�
WR�����ELOOLRQ��$W�WKH�ULVN�RI�VWDWLQJ�WKH�REYLRXV��WKLV�PRQH\�GLG�QRW�IDOO�RXW�RI�WKH�VN\��EXW�ZDV�WDNHQ�
IURP�WKH�JHQHUDO�SRSXODWLRQ�UHJDUGOHVV�RI�ZKHWKHU�WKH\�DJUHHG�ZLWK�WKH�DJHQGD�RI�%RQR��*HOGRI�HW�
al. (and, indeed, regardless of whether they believed that the state would distribute aid more wisely 
WKDQ�D�SULYDWH�FKDULW\���,W�LV�QRW�QHFHVVDU\�WR�SRQGHU�WKH�HI¿FDF\�RU�PRUDOLW\�RI�WKLV�DUUDQJHPHQW�IRU�
us to observe that this form of charity is both political and coercive.

)RUHLJQ� DLG� ¿OWHUV� GRZQ� WR� WKH� GHYHORSLQJ� ZRUOG� YLD� FKDULWLHV� DQG� 1*2V� �� WKH� 'HSDUWPHQW� IRU�
,QWHUQDWLRQDO�'HYHORSPHQW� �')L'�� KDQGHG� �����PLOOLRQ� WR�1*2V�EHWZHHQ� ����� DQG� ����� �%RLQ�
et al., 2009, p. 9) - who then lobby for more money and legislation. State-funded super-charities 

���µ&KDULW\�ODZ�LV�FOHDU�WKDW�JRYHUQPHQWDO�DXWKRULWLHV�FDQ�VHW�XS�FKDULWLHV��-XVW�EHFDXVH�D�ERG\�KDV�EHHQ�VHW�XS�E\�WKH�6WDWH�GRHV�QRW�SUHYHQW�LW�IURP�
being a charity. Nor is it a bar to charitable status that the body has been created with a view to taking on a government function. What is important 
is that the purposes for which the new body exists should be exclusively charitable. The mere fact that the body will help a governmental authority to 
carry out one of its functions does not undermine the body’s claim to charitable status. The motive of the promoter is irrelevant in deciding whether 
or not a body is a charity. In practical terms, this means that a charity can be set up to carry out a function of government where there is a charitable 
SXUSRVH�WKDW�FRLQFLGHV�ZLWK�WKH�JRYHUQPHQWDO�IXQFWLRQ¶��&KDULW\�&RPPLVVLRQ��������S�����
35�µ$6+�:DOHV�)LQDQFLDO�6WDWHPHQWV�<HDU�(QGHG���VW�0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S����
36 ‘Independent Living Association: Trustees’ report and consolidated accounts for the year ended 31 March 2009’, Charity Commission, p. 13.
37�8QGHU�µ:KDW�:H�'R¶��WKH�&KLOGUHQ¶V�5LJKWV�$OOLDQFH�IRU�(QJODQG�H[SODLQV�µ&5$(�SURWHFWV�WKH�KXPDQ�ULJKWV�RI�FKLOGUHQ�E\�OREE\LQJ�JRYHUQPHQW�DQG�
RWKHUV�ZKR�KROG�SRZHU¶��,Q����������WKH�FKDULW\�UHFHLYHG���������IURP�WKH�'HSDUWPHQW�RI�&KLOGUHQ��6FKRROV�DQG�)DPLOLHV��&KLOGUHQ¶V�5LJKWV�$OOLDQFH�
0DQDJHPHQW�&RXQFLO�5HSRUW�DQG�)LQDQFLDO�6WDWHPHQWV�����0DUFK�������S�������,W�KDV�VLQFH�UHFHLYHG�VLJQL¿FDQW�IXQGV�IURP�WKH�%LJ�/RWWHU\�)XQG��WKH�
European Commission, and the Equality and Human Rights Commission.
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VXFK�DV�&KULVWLDQ�$LG��$FWLRQ�$LG��&$)2'�DQG�2[IDP�DUH�XQDVKDPHGO\�SROLWLFDO�38 The literature 
of aid charities is crammed with references to ‘economic justice’, ‘climate justice’ and ‘tax justice’, 
and their campaigns include ending biofuels, curbing ‘supermarket power’ and – inevitably - calling 
for the state to increase the foreign aid budget. Every anti-poverty charity worth its salt has at 
OHDVW�RQH�SROLF\�PDQDJHU�DQG�RQH�SXEOLF�UHODWLRQV�PDQDJHU��$Q\RQH�ZLVKLQJ�WR�FRQWDFW�2[IDP�FDQ�
choose to speak to their Director of Campaigns and Policy, Communications Director, Senior Policy 
Advisor, Policy and Advocacy Advisor, Head of Media, PR & Media Executive, Media Relations 
0DQDJHU��(WKQLF�0HGLD�3UHVV�2I¿FHU��6HQLRU�35�0DQDJHU��35�3UHVV�2I¿FHU��-XQLRU�3UHVV�2I¿FHU��
Senior Climate Change Policy Advisor, Climate Change Campaign Manager, International Artist 
/LDLVRQ�0DQDJHU��0HGLD�DQG�&RPPXQLFDWLRQV�([HFXWLYH��0HGLD�DQG�&RPPXQLFDWLRQV�2I¿FHU��DQG�
QXPHURXV�3UHVV�2I¿FHUV��6HQLRU�3UHVV�2I¿FHUV��0HGLD�&DPSDLJQHUV�HW�FHWHUD�DG�LQ¿QLWXP�39 

)RUHLJQ�DLG�FKDULWLHV�DUJXH���ZLWK�VRPH�MXVWL¿FDWLRQ���WKDW�WKHLU�JRDOV�FDQ�RQO\�EH�PHW�WKURXJK�SROLWLFDO�
change, but the policies they propose are often controversial. Christian Aid’s Head of Campaigns 
explicitly blamed free trade and privatisation for poverty abroad at the time of Live 8.��  Health 
3RYHUW\�$FWLRQ��ZKLFK�UHOLHV�RQ�WKH�(8�DQG�'I,'�IRU�PRVW�RI�LWV����PLOOLRQ�EXGJHW��LV�RQH�RI�D�QXPEHU�
RI�VWDWH�IXQGHG�1*2V�WR�FDPSDLJQ�IRU�D�µ5RELQ�+RRG�WD[¶����&$)2'�DQG�&KULVWLDQ�$LG�KDYH�ERWK�
campaigned against the proposed new airport in the Thames Estuary (‘Boris Island’), an issue that 
is not obviously within their remit as foreign aid workers.�� And while War on Want’s stated objective 
is ‘to advance the education of the public into the causes of poverty’,��  its notion of what causes 
SRYHUW\� LV� KLJKO\� FRQWHQWLRXV�� :DU� RQ� :DQW¶V� FDPSDLJQV� LQFOXGH� µ¿JKWLQJ� VXSHUPDUNHW� SRZHU¶��
DEROLVKLQJ�WKH�:RUOG�7UDGH�2UJDQL]DWLRQ��µMXVWLFH�IRU�3DOHVWLQH¶��ER\FRWWLQJ�,VUDHOL�JRRGV��RFFXS\LQJ�
:DLWURVH�DQG�µZRUNLQJ�FORVHO\�ZLWK�WUDGH�XQLRQV��8.�8QFXW�DQG�WKH�7D[�-XVWLFH�1HWZRUN�WR�KLJKOLJKW�
the devastating impact of swingeing cuts to public services.’��

$V�D�VWDXQFK�RSSRQHQW�RI�ZKDW�LW�FDOOV�WKH�(8¶V�µVWUDWHJ\�RI�XQIHWWHUHG�IUHH�WUDGH¶��� it is a surprise to 
¿QG�WKDW�WKH�(8�LV�WKH�:DU�RQ�:DQW¶V�VLQJOH�ODUJHVW�GRQRU��FORVHO\�IROORZHG�E\�'I,'��� The charity’s 
ZHEVLWH���ZKLFK�LV�RYHUZKHOPLQJO\�GHYRWHG�WR�SROLWLFDO�FDPSDLJQV���LV�DOVR�SDLG�IRU�E\�WKH�(8��DOEHLW�
ZLWK�D�GLVFODLPHU�VD\LQJ�WKDW�LWV�ZHESDJHV�µFDQ�XQGHU�QR�FLUFXPVWDQFHV�EH�UHJDUGHG�DV�UHÀHFWLQJ�
WKH�SRVLWLRQ�RI�WKH�(XURSHDQ�8QLRQ�¶��

:KR� LV�SXOOLQJ�ZKRVH�VWULQJV� LQ� WKHVH� UHODWLRQVKLSV"�7KH�)DZFHWW�6RFLHW\�QHHGV�QR�SURGGLQJ� WR�
FDPSDLJQ�DJDLQVW�ODS�GDQFLQJ�FOXEV��DQG�WKH�&KLOG�3RYHUW\�$FWLRQ�*URXS¶V�GHIDXOW�VHWWLQJ�LV�WR�GHPDQG�
an expansion of the welfare state. Both of these charities existed before they won government 
grants and neither is entirely dependent on the state. If their aims are shared by the governing 
party, this might be viewed as a happy accident. There is, however, nothing accidental about the 
government’s decision to fund some organisations and ignore others. Throughout the Blair-Brown 

38�,W�LV�GLI¿FXOW�WR�TXDQWLI\�KRZ�PXFK�RI�D�FKDULW\¶V�LQFRPH�LV�VSHQW�RQ�OREE\LQJ��EXW�$FWLRQ�$LG�UHFRUGV�VSHQGLQJ������PLOOLRQ�RQ�FDPSDLJQLQJ�LQ����������
ZKLFK�DPRXQWHG�WR���SHU�FHQW�RI�LWV�H[SHQGLWXUH���$FWLRQ�$LG�7UXVWHHV¶�UHSRUW�DQG�DFFRXQWV�������&KDULW\�&RPPLVVLRQ��S������&KULVWLDQ�$LG�UHSRUWV�
VSHQGLQJ����SHU�FHQW�RI�LWV�UHYHQXH�RQ�³FDPSDLJQLQJ��DGYRFDF\�DQG�HGXFDWLRQ´����������DFFRXQWV��S������
39�µ2[IDP�VSRNHVSHRSOH��0HGLD�FRQWDFWV¶��ZZZ�R[IDP�RUJ�XN
���µ&KULVWLDQ�$LG�SUHGLFW�0DNH�3RYHUW\�+LVWRU\�ZLOO�EH�PDVVLYH¶��6RFLDOLVW�:RUNHU��,VVXH���������0DUFK��������&KULVWLDQ�$LG�UHFHLYHG������PLOOLRQ�IURP�
'I,'�DQG������PLOOLRQ�IURP�WKH�(8�LQ����������,WV�WRWDO�LQFRPH�ZDV�����PLOOLRQ��
���µ+HDOWK�/LPLWHG�W�D�+HDOWK�3RYHUW\�$FWLRQ��7UXVWHHV¶�5HSRUW�	�)LQDQFLDO�6WDWHPHQWV�IRU�WKH�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S������
17.
���/HWWHU�LQ�WKH�'DLO\�7HOHJUDSK�����-DQXDU\�������
���µ:DU�RQ�:DQW��UHSRUW�DQG�DFFRXQWV�IRU�WKH�\HDU�HQGHG����0DUFK�����¶��S�����7KH�FKDULW\¶V�VWDWHG�DFWLYLW\��DV�UHJLVWHUHG�ZLWK�WKH�&KDULW\�&RPPLVVLRQ��
is to ‘campaign for human rights and against the root causes of global poverty, inequality and injustice.’
�� www.waronwant.org/campaigns (retrieved 07/03/12).
�� ‘War on Want: report and accounts for the year ended 31 March 2010’, Charity Commission, p. 9.
�� Ibid., p. 22. The European Commission gave War on Want £368,989 in 2009/10.
���KWWS���ZZZ�ZDURQZDQW�RUJ�FDPSDLJQV�¿JKWLQJ�VXSHUPDUNHW�SRZHU
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years, public money was directed towards pressure groups which broadly shared the outlook of the 
Labour Party. The government then proposed policies which were controversial with the public but 
WRR�WDPH�IRU�WKH�DFWLYLVWV��7KHVH�DFWLYLVWV�WKHQ�XVHG�SXEOLF�FRQVXOWDWLRQV��SDUOLDPHQWDU\�EULH¿QJV�DQG�
the media to urge politicians to go further, thereby giving the impression of grassroots support for 
JUHDWHU�LQWHUYHQWLRQ��DQG�¿QDOO\�FRQJUDWXODWHG�WKH�JRYHUQPHQW�ZKHQ�WKH�OHJLVODWLRQ�ZDV�SDVVHG�LQ�D�
OHVV�FRPSURPLVLQJ�IRUP�WKDQ�RULJLQDOO\�SURSRVHG��$JH�&RQFHUQ��WKH�(TXDOLW\�&KDOOHQJH�8QLW�DQG�WKH�
)DZFHWW�6RFLHW\�DOO�VXFFHVVIXOO\�OREELHG�IRU�D�WRXJKHQLQJ�XS�RI�WKH������(TXDOLW\�%LOO��IRU�H[DPSOH��
with the latter boasting that its campaigning ‘directly shaped’ its content.�� Similarly, a campaign 
by Action on Smoking and Health led to the government abandoning a manifesto commitment by 
allowing no exemptions to the English smoking ban (Health Act, 2006).�� 

)RU�DOO�WKHLU�WDON�RI�HQJDJLQJ�ZLWK�FLYLO�VRFLHW\��LW�LV�PRVW�XQOLNHO\�WKDW�SROLWLFLDQV�ZLOO�IXQG�JURXSV�ZLWK�
whom they seriously disagree. Disgruntled motorists might be a large and under-represented group 
in civil society, but the government is no more inclined to fund the Automobile Association than it 
LV�WR�JLYH�D�JUDQW�WR�D�SUR�OLIH�RU�SUR�VPRNLQJ�JURXS��7KH�(8�ZLOO�QRW�JLYH�PRQH\�WR�D�HXURVFHSWLF�
or climate sceptic organisation even if, as is surely the case, their views are under-represented 
in Brussels. And although the Blair government funded left-wing think tanks such as Demos, the 
,QVWLWXWH�IRU�3XEOLF�3ROLF\�5HVHDUFK�DQG�WKH�1HZ�(FRQRPLFV�)RXQGDWLRQ��6LQFODLU��������S�������LW�
did not fund those on the right, nor would anyone have expected it to. Realpolitik dictates that you 
GR�QRW�¿QDQFH�\RXU�HQHPLHV��7KH�TXHVWLRQ�LV�ZKHWKHU�LW�LV�PRUDOO\�GHIHQVLEOH�WR�XVH�SXEOLF�PRQH\�
WR�¿QDQFH�\RXU�IULHQGV�

���µ7KH�)DZFHWW�6RFLHW\��5HSRUW�DQG�)LQDQFLDO�6WDWHPHQWV�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S����
���$UQRWW��'��DQG�,��:LOPRUH��µ6PRNH�DQG�PLUURUV¶��7KH�*XDUGLDQ�����-XO\������
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7KH�(8¶V� WHQGHQF\� WR� VXEVLGLVH� RYHUWO\� SROLWLFDO� OREE\� JURXSV� LV�ZHOO�GRFXPHQWHG��ZLWK� SURMHFWV�
such as Europe for Citizens and Youth in Action supplying grants to such organisations as Active 
6REULHW\�)ULHQGVKLS�DQG�3HDFH��ZKRVH�DLP�LV�D�µZRUOG�IUHH�IURP�DOFRKRO¶���WKH�,QWHUQDWLRQDO�8QLRQ�RI�
6RFLDOLVW�<RXWK�DQG�WKH�<RXQJ�(XURSHDQ�)HGHUDOLVWV�50 Environmental groups are particularly well 
UHSUHVHQWHG�LQ�WKH�OLVW�RI�(8�JUDQW�UHFLSLHQWV��%RLQ�DQG�0DUFKHVHWWL���������2I�WKH�µ*UHHQ���¶���WKH�
WHQ� ODUJHVW� HQYLURQPHQWDO� QRQ�SUR¿WV� �� RQO\�*UHHQSHDFH� GRHV� QRW� UHFHLYH�(8� IXQGLQJ� DQG� RQO\�
because it has refused the offer.51  

7KH�*UHHQ����FDQ�KDUGO\�EH�GHVFULEHG�DV�D�VKDGRZ\�RUJDQLVDWLRQ��7KH\�KDYH�WKHLU�RZQ�ZHEVLWH�
where they proudly explain that their role is to lobby for legislation.

µ:H� ZRUN� ZLWK� WKH� (8� ODZ�PDNLQJ� LQVWLWXWLRQV� �� WKH� (XURSHDQ� &RPPLVVLRQ�� WKH� (XURSHDQ�
Parliament and the Council of Ministers - to ensure that the environment is placed at the heart 
of policymaking.

:KLOH�FDPSDLJQLQJ�DW�(8�OHYHO��*UHHQ����1*2V�
�� HQFRXUDJH�WKH�IXOO�LPSOHPHQWDWLRQ�RI�(8�HQYLURQPHQWDO�ODZV�DQG�SROLFLHV�LQ�WKH�0HPEHU���
 States;
�� OREE\�IRU�QHZ�HQYLURQPHQWDO�SURSRVDOV��DV�DSSURSULDWH¶52 

2ULJLQDOO\��(8�IXQGLQJ�IRU�WKHVH�JURXSV�ZDV�OLPLWHG�WR�QR�PRUH�WKDQ����SHU�FHQW�RI�WKHLU�DQQXDO�LQFRPH��
EXW�ZKHQ�PHPEHUV�RI�WKH�*UHHQ����FRPSODLQHG�WKDW�WKH\�ZHUH�XQDEOH�WR�DWWUDFW�HQRXJK�YROXQWDU\�
GRQDWLRQV�WR�PDWFK�WKH�(8¶V�JUDQWV��WKH�OLPLW�ZDV�UDLVHG�WR����SHU�FHQW��%RLQ�DQG�0DUFKHVHWWL��������
p. 10). This is rent-seeking of the least ambiguous kind. 

$������(XURSHDQ�&RPPLVVLRQ�GRFXPHQW�GLVFXVVHV�DW�OHQJWK�KRZ�IXQGLQJ�RI�WKH�*UHHQ����DQG�IRUW\�
three other green organisations is designed ‘to promote the activities of European environmental 
1*2V¶�ZKR�ZLOO��LQ�WXUQ��µVXSSRUW�SROLF\�GHYHORSPHQW¶��(&��������SS�������

‘Examples of activities are lobbying and preparation of coordinated press releases, position papers and 
PHPRUDQGD�WR�(8�SUHVLGHQFLHV��1*2V�DOVR�UHSO\�UHJXODUO\�WR�SXEOLF�FRQVXOWDWLRQV�SURYLGLQJ�XVHIXO�LQSXW�
and perspective to the policy process.’ (ibid., p. 6)

µ1*2V�FDUU\�RXW�DFWLYLWLHV�LQ�YLHZ�RI�UDLVLQJ�DZDUHQHVV�RI�SXEOLF�DQG�GHFLVLRQ�PDNHUV��IRU�H[DPSOH�WKURXJK�
campaigns, events and awards which often attract high press coverage, production and translation of 
LQIRUPDWLRQ�PDWHULDO��DV�ZHOO�DV�HQYLURQPHQWDO�HGXFDWLRQ�WDUJHWLQJ�YDULRXV�JURXSV�OLNH�FKLOGUHQ��RI¿FLDOV�
DQG�SURIHVVLRQDOV��,Q�WKLV�DUHD�WKH�1*2V�KDYH�WKH�DGYDQWDJH�RI�EHLQJ�FORVH�WR�WKH�JURXQG�DQG�KDYLQJ�KLJK�
credibility with the public and therefore a high potential of achieving effective awareness and outreach. 

Public choice theory and government

50�µ<RXWK�LQ�$FWLRQ���������6XSSRUW�IRU�ERGLHV�DFWLYH�DW�(XURSHDQ�OHYHO�LQ�WKH�¿HOG�RI�\RXWK��)3$�JUDQWHG�IRU�������<HDU���¶�KWWS���HDFHD�HF�HXURSD�HX�
(Each of the three groups named received €50,000).
51�7KH�IXOO�OLVW�LV��%LUGOLIH�,QWHUQDWLRQDO��&OLPDWH�$FWLRQ�1HWZRUN��(XURSHDQ�(QYLURQPHQW�%XUHDX��(XURSHDQ�)HGHUDWLRQ�IRU�7UDQVSRUW�DQG�(QYLURQPHQW��
+HDOWK�DQG�(QYLURQPHQW�$OOLDQFH��)ULHQGV�RI�WKH�(DUWK�(XURSH��*UHHQSHDFH��)ULHQGV�RI�1DWXUH�,QWHUQDWLRQDO��::)�(XURSHDQ�3ROLF\�2I¿FH��&HQWUDO�
DQG�(DVWHUQ�(XURSH�%DQNZDWFK�1HWZRUN��KWWS���ZZZ�DFW�HXURSH�RUJ�FRGH�HQ�DERXW�DVS"3DJH ��
52 http://www.green10.org/
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1*2V�DUH�DOVR�DFWLYHO\�UDLVLQJ�DZDUHQHVV�DQG�SURPRWLQJ�(8�HQYLURQPHQWDO�SROLF\�EH\RQG�(8�ERUGHUV¶�
(ibid., p. 7).

7KLV� VWUDWHJ\� KDV� EHHQ�PRVW� HIIHFWLYH��7KH�*UHHQ� ��� KDV� OREELHG� IRU� FKDQJHV� WR� WKH�&RPPRQ�
$JULFXOWXUDO�3ROLF\�DQG�&RPPRQ�)LVKHULHV�3ROLF\��7KH\�WDNH�WKH�FUHGLW�IRU�YDULRXV�SROLFLHV�HQVKULQHG�
in the Constitutional Treaty and the Sustainable Development Strategy53  and boast of having helped 
secure ‘an increase in the power of the European Parliament’.����)ULHQGV�RI�WKH�(DUWK�(XURSH��ZKLFK�
UHOLHV�RQ�WKH�(8�IRU�PRVW�RI�LWV�LQFRPH��ERDVWV�RI�VHFXULQJ�WKH�.\RWR�7UHDW\�DQG�µJHWWLQJ�HLJKW�$FWV�
RI�3DUOLDPHQW�SDVVHG�LQ�HLJKW�\HDUV¶��3DUYLQ��������SS���������55  

(8�EXUHDXFUDWV¶� MXVWL¿FDWLRQ� IRU� JLYLQJ�PRUH� WKDQ� ¼��PLOOLRQ� D� \HDU� WR� QLQH� HQYLURQPHQWDO� OREE\�
groups is that there is an ‘imbalance in the capacity of civil society to catch up with the level of 
participation of industry/business’ (Agra CEAS, 2005, p. 18).’ In 2007, after the BBC uncovered 
WKH�VFDOH�RI�WKLV�IXQGLQJ��DQ�RI¿FLDO�IURP�WKH�(XURSHDQ�'LUHFWRUDWH�VDLG��µ,QGXVWULHV�DQG�FRPSDQLHV�
LQYROYHG�DUH�PXFK�ULFKHU�DQG�WKH\�ZLOO�EH�KHUH�DQG�WKH�1*2V�KDYH�WR�EH�RQ�DQ�HTXDO�IRRWLQJ�¶56 

There is no doubt that many industries have both the money and inclination to lobby for rent-seeking 
SROLFLHV��EXW�GRHV�WKH�(8¶V�UHGLVWULEXWLRQ�RI�ZHDOWK�KHOS�EDODQFH�FRPSHWLQJ�LQWHUHVWV"�7KH�*UHHQ�
10’s access goes beyond the dreams of any commercial lobbyist, including regular meetings with 
the Council and the Commissioner for Environment, as well as monthly meetings at the Directors’ 
level.57��7KH�YHU\�IDFW�WKDW�WKH�(8�LV�SUHSDUHG�WR�IXQG�VXFK�JURXSV�LPSOLHV�WKDW�WKH\�DUH�PRUH�RSHQ�
to their arguments, even though environmental groups are by no means guaranteed to offer expert, 
LPSDUWLDO�DGYLFH�DERXW�JHQHWLFDOO\�PRGL¿HG�FURSV��SHVWLFLGHV�DQG�¿VKLQJ��$�SRXQG�VSHQW�RQ�OREE\LQJ�
E\�)ULHQGV�RI�WKH�(DUWK�JRHV�PXFK�IXUWKHU�WKDQ�D�SRXQG�VSHQW�E\�%ULWLVK�3HWUROHXP��%\�WKHLU�RZQ�
admission, most politicians are more likely to be persuaded by a charity than by a business.58 

7KH�(8�SRUWUD\V�WKH�VXSSRVHG�GRPLQDQFH�RI�FRPPHUFLDO�LQWHUHVWV�LQ�GHFLVLRQ�PDNLQJ�DV�D�PDUNHW�
failure to be put right with government action: ‘This asymmetry of power implies that a free market 
VROXWLRQ�ZRXOG�EH�VXE�RSWLPDO��$Q�HOHPHQW�RI�SXEOLF�IXQGLQJ�WR�HQYLURQPHQWDO�1*2V�FDQ�WKHUHIRUH�
be seen as correcting for market failure’ (Agra CEAS, 2005, p. 51). But what is being referred to 
here is not market failure but government failure. If, as the European Environmental Bureau claims, 
HQYLURQPHQWDO�JURXSV�QHHG�VWDWH�IXQGLQJ�EHFDXVH� WKH\�ZRXOG� µRWKHUZLVH�KDYH�QR�DFFHVV� WR�(8�
decision-makers’,59��WKLV�LV�D�GHPRFUDWLF�GH¿FLW�WKDW�ZRXOG�EH�EHWWHU�GHDOW�ZLWK�E\�RSHQLQJ�DFFHVV�WR�DOO�
rather than issuing large cheques to selected special interests. Cash is not a prerequisite for access. 
7KHUH�DUH�FKHDSHU�DQG�HDVLHU�RSWLRQV��DV�-RKQ�5HGZRRG�QRWHG�ZKHQ�WKH�/DERXU�JRYHUQPHQW�JDYH�
£750,000 to thirty charities so that they could ‘have their voices heard’ in 2009:

‘The government knows who these groups are. Why doesn’t it just invite them in for a free meeting with a 
minister to talk about their concerns?’60 

53 http://www.green10.org/ 
���¶)RUPV�RI�&LYLO�6RFLHW\�FRRSHUDWLRQ�DW�WKH�(XURSHDQ�OHYHO¶��(XURSHDQ�(QYLURQPHQWDO�%XUHDX��((%���3�3�VWXG\�YLVLW�'*�(/$5*�%UXVVHOV�����6HS-
tember 2008 (Powerpoint presentation); p. 18
55�)ULHQGV�RI�WKH�(DUWK�(XURSH�LV�PDLQO\�IXQGHG�E\�WKH�(8�DQG�)ULHQGV�RI�WKH�(DUWK�,QWHUQDWLRQDO�UHSRUWV�WKDW������SHU�FHQW�RI�LWV�LQFRPH�LV�µVXEVLGLHV�UH-
FHLYHG�IURP�JRYHUQPHQW�DJHQFLHV�DQG�IRXQGDWLRQV¶�KWWS���ZZZ�IRHL�RUJ�HQ�UHVRXUFHV�SXEOLFDWLRQV�DQQXDO�UHSRUW�DQQXDO�UHSRUW������¿QDQFLDO�UHSRUW�
funding-and-membership-support/funding-and-membership-support).
56�µ(8�³ZDVWLQJ´�FDVK�RQ�OREE\�JURXSV¶��%%&�1HZV����'HFHPEHU������
57�¶)RUPV�RI�&LYLO�6RFLHW\�FRRSHUDWLRQ�DW�WKH�(XURSHDQ�OHYHO¶��(XURSHDQ�(QYLURQPHQWDO�%XUHDX��((%���3�3�VWXG\�YLVLW�'*�(/$5*�%UXVVHOV�����6HS-
tember 2008 (Powerpoint presentation), p. 16.
58�����RI�03V�VDLG�WKH\�ZHUH�µPRUH�SHUVXDGHG�E\�DUJXPHQWV�SXW�IRUZDUG�E\�FKDULWLHV�WKDQ�EXVLQHVVHV¶������GLVDJUHHG���3DUYLQ��������S������
59�µ)RUPV�RI�&LYLO�6RFLHW\�FRRSHUDWLRQ�DW�WKH�(XURSHDQ�OHYHO¶��(XURSHDQ�(QYLURQPHQWDO�%XUHDX��((%���3�3�VWXG\�YLVLW�'*�(/$5*�%UXVVHOV�����6HS-
WHPEHU�������3RZHUSRLQW�SUHVHQWDWLRQ���S�����
60�µ&KDULW\�SODQ�³QRW�ZDVWH�RI�FDVK´¶��%%&����$SULO������
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If engaging with the policy-making process is the real issue, a chat and a cup of tea would be the 
FKHDSHU�DQG�QR�OHVV�HIIHFWLYH�RSWLRQ��,Q�UHDOLW\��(8�JUDQWV�WR�WKH�*UHHQ����DUH�XQUHVWULFWHG�DQG�FDQ�
be used for any purpose. It is the nature of campaign groups not only to persuade legislators but 
WR�SHUVXDGH�WKH�SXEOLF��DQG�WKH�*UHHQ����VSHQGV�PXFK�RI� LWV�WLPH�RQ�JUDVVURRWV� OREE\LQJ�61 The 
websites of environmental groups are dominated by calls to action, e-mail petitions and accounts 
of local activism. This, as Boin and Marchesetti (2010, p. 9) put it, is ‘propaganda by proxy’. Many 
RI�WKHVH�RUJDQLVDWLRQV��LQFOXGLQJ�KDOI�RI�WKH�*UHHQ�����DUH�GHSHQGHQW�RQ�(XURSHDQ�DQG�RU�QDWLRQDO�
government for the lion’s share of their income (ibid., p. 8). If they were funded by industry to the 
same extent, we would call them front groups.

61�$OWKRXJK�OHVV�EODWDQW�WKDQ�WKH�(8��WKH�'HSDUWPHQW�IRU�(QYLURQPHQW��)RRG�DQG�5XUDO�$IIDLUV�KDV�VRXJKW�WR�XVH�HQYLURQPHQWDO�DFWLYLVWV�IRU�WKH�VDPH�
purpose: ‘Defra will be working with stakeholders to further explore the ways in which Defra and the third sector can work better together to mobilise 
DFWLRQ�DW�WKH�JUDVVURRWV�ZKLFK�KHOSV�SHRSOH�PDNH�PRUH�LQIRUPHG�GD\�WR�GD\�GHFLVLRQV�WR�WDFNOH�FOLPDWH�FKDQJH�¶��+0�7UHDVXU\�&DELQHW�2I¿FH��������
p. 23)
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The use of state-funded activist groups to mould policy has been taken to an almost pathological 
degree by the Department of Health (DH). In 2010/11, the DH gave more than £65 million to a wide 
range of non-governmental organisations, including Action for Advocacy, the Centre for Policy on 
$JHLQJ��WKH�%DW�&RQVHUYDWLRQ�7UXVW��WKH�$VVRFLDWLRQ�RI�&KLHI�([HFXWLYHV�RI�9ROXQWDU\�2UJDQLVDWLRQV��
$GYRFDF\�LQ�$FWLRQ��WKH�5DFH�(TXDOLW\�)RXQGDWLRQ��*D\GLR�DQG�WKH�/HHGV�$QLPDWLRQ�:RUNVKRS�62  

8QGHU�WKH������+HDOWK�6HUYLFHV�DQG�3XEOLF�+HDOWK�$FW��WKH�'+�LV�SHUPLWWHG�WR�LVVXH�6HFWLRQ����JUDQWV�
WR�QRQ�SUR¿W�RUJDQLVDWLRQV�IRU�WKH�SURYLVLRQ�RI�KHDOWK�VHUYLFHV�ZKLFK�ZRXOG�RWKHUZLVH�EH�RIIHUHG�E\�
the NHS.63�)URP�LWV�LQFHSWLRQ��WKHVH�JUDQWV�KDYH�JRQH�WR�VHUYLFH�SURYLGHUV�VXFK�DV�KRVSLFHV��FHQWUHV�
for the disabled and family planning clinics, but during Blair’s second term the scope was broadened 
to include ‘voluntary organisations in England whose activities support the Department of Health’s 
policy priorities’.�� The 1968 Act made no mention of ‘policy’ and no amendment has been made to 
WKH�ODZ�WR�UHÀHFW�WKLV�FKDQJH�RI�HPSKDVLV��1HYHUWKHOHVV��LW�KDV�DOORZHG�WKH�'+�WR�IXQG�DQ\�JURXS�
whose stated objective can be incorporated into a broad range of public health goals, especially 
those involving eating, drinking and smoking. 

Statutory funding for campaigns against drinking and smoking pre-date the wave of New Labour’s 
state-funded activists by many years. The public health historian Virginia Berridge has charted the 
role of ‘professional volunteerism’ in making health policy, tracing its origins back to the 1960s. The 
¿UVW�RI�WKH�PDLQ�LQVLGHU�RXWVLGHU�RUJDQLVDWLRQV�ZDV�$FWLRQ�RQ�6PRNLQJ�DQG�+HDOWK��$6+���IRUPHG�E\�
D�VPDOO�JURXS�RI�PHGLFV�LQ�-DQXDU\�������$��������ORDQ�IURP�WKH�5R\DO�&ROOHJH�RI�3K\VLFLDQV�VHW�LW�
on its way, but it was incorporated as a charity in the belief that it would be sustained through public 
donations in the long term.65 Early attempts at grass-roots fund-raising failed, however, and it soon 
became clear that the original aim of attracting £500,000 a year from private donors was hopelessly 
unrealistic.66�%\�$SULO�������$6+�KDG�DSSOLHG�IRU�WKH�¿UVW�RI�WKH�KHDOWK�GHSDUWPHQW�JUDQWV�WKDW�ZRXOG�
NHHS�LW�DÀRDW�IRU�\HDUV�WR�FRPH��%HUULGJH��������S�������67 Initially, these grants were marked as ‘start 

Case study: the Department of Health

62�)2,�UHSO\�IURP�'HSDUWPHQW�RI�+HDOWK�WR�-RVLH�$SSOHWRQ����)HEUXDU\�������KWWS���ZZZ�ZKDWGRWKH\NQRZ�FRP��,Q����������6HFWLRQ����JUDQWV�WRWDOOHG�
�������������)LQDQFLDO�$VVLVWDQFH�)XQG�JUDQWV�WRWDOOHG��������������6RFLDO�(QWHUSULVH�,QYHVWPHQW�)XQG�JUDQWV�WRWDOOHG�������������
63�6HFWLRQ����µDSSOLHV�WR�D�YROXQWDU\�RUJDQLVDWLRQ�ZKRVH�DFWLYLWLHV�FRQVLVW�LQ��RU�LQFOXGH��WKH�SURYLVLRQ�RI�D�VHUYLFH�VLPLODU�WR�D�UHOHYDQW�VHUYLFH��WKH�SUR-
motion of the provision of a relevant service or a similar one, the publicising of a relevant service or a similar one or the giving of advice with respect 
to the manner in which a relevant service or a similar one can best be provided.’ (Health Services and Public Health Act 1968)
���7KLV�SKUDVH�LV�QRZ�IUHTXHQWO\�XVHG�LQ�UHODWLRQ�WR�6HFWLRQ����JUDQWV�DQG�KDV�EHHQ�LQ�FLUFXODWLRQ�VLQFH�DW�OHDVW�������KWWS���ZZZ�SXEOLFDWLRQV�GRK�JRY�
uk/ahpbulletin/ahpbulletin20.htm
65 ‘The Royal College of Physicians has lent A.S.H. £1,500 to cover the initial running costs … Apart from the cheque from the College, A.S.H. has 
UHFHLYHG�QR�PRQH\�VR�IDU¶��5R\DO�&ROOHJH�RI�3K\VLFLDQV�)LQDQFH�6XE�&RPPLWWHH�����'HF��������$6+�DUFKLYH��6WHHULQJ�&RPPLWWHH�'RFXPHQWV�-XO\�
2FW�������:HOOFRPH�/LEUDU\���$W�RQH�SRLQW��$6+�FRQVLGHUHG�DVNLQJ�WKH�WREDFFR�LQGXVWU\�IRU�D�GRQDWLRQ��:ULJOH\V��WKH�FKHZLQJ�JXP�FRPSDQ\��RIIHUHG�
to make an anonymous donation, but they ‘required to know what they would gain from this’. ASH noted that ‘we could not give any commitment that 
ZH�ZRXOG�DGYHUWLVH�WKHLU�JXP��EXW�RQO\�LPSO\�WKDW�LI�WKH\�DUH�KHOSIXO��ZH�ZLOO�EH�WRR�¶��µ3XEOLFLW\�VXE�FRPPLWWHH�����������¶��6WHHULQJ�&RPPLWWHH�'RFX-
PHQWV�-DQ�0D\�������$6+�DUFKLYH��:HOOFRPH�/LEUDU\�
66 T. W. Hurst, president of the National Society for Nonsmokers, wrote in September 1970: ‘...the new National Council [as ASH was then known] 
PXVW�KDYH�WHHWK�DQG�WR�KDYH�WHHWK�LW�PXVW�KDYH�¿QDQFLDO�VXSSRUW��,W�ZRXOG�EH�UHDVRQDEOH�WR�H[SHFW�WKDW�WKH�PHPEHU�RUJDQLVDWLRQV�RI�WKH�&RXQFLO�
should contribute annually, but this sum would obviously be limited and in my view a National Appeal should be launched as soon as possible for say 
£500,000 to enable the work of the Council to proceed effectively. I am sure this sum could be raised and in this connection the question of the new 
Council being registered as a Charity for tax purposes should be considered.’ (‘National Council on Smoking and Health: Comments by T. W. Hurst, 
-��3¶�����6HSWHPEHU��������6WHHULQJ�&RPPLWWHH�'RFXPHQWV�-XO\�2FW�������$6+�DUFKLYH��:HOOFRPH�/LEUDU\�
67 The government start up fund was £25,000 (Berridge, 2007, p. 175).
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up’ funds, and although each grant application was accompanied by an assurance that alternative 
sources of funding were being pursued, the charity was still dependent on the state for 90 per cent 
RI�LWV�LQFRPH�DW�WKH�HQG�RI�LWV�¿UVW�GHFDGH��LELG����,W�ZDV�VWLOO�PDLQO\�IXQGHG�E\�WKH�'+�LQ������ZKHQ�
its grant application lamented that ‘Anti-smoking activity is not a popular cause for donors.’68 

The case of ASH is illuminating because it has existed long enough for archive documents to have 
emerged showing what the government expected of the group in terms of lobbying and policy 
formation. The charity is, as Berridge (2007, p. 182) describes it, ‘the model of an outside campaigning 
JURXS��EXW�DOVR�OLQNHG�LQH[WULFDEO\�WR�JRYHUQPHQW��ERWK�¿QDQFLDOO\�DQG�LQ�VWUDWHJLF�WHUPV�¶�)URP�LWV�
inception is has been ‘an external pressure group, urging government to greater activity, but at the 
same time part of the policy network, working with the DHSS [Department of Health and Social 
Security] while it was agitating outside’ (ibid., p. 176). ASH’s model of ‘state-funded activism’ (ibid., 
S������VHW�WKH�WHPSODWH�IRU�WHPSHUDQFH�JURXSV�VXFK�DV�$OFRKRO�&RQFHUQ��IRXQGHG�LQ������ZLWK�D�
£350,000 government grant)69 as well as a more intensely funded wave of anti-smoking lobbyists 
created by the DH in the 2000s. 

Documents from the National Archive, brought to light by Berridge, show how and why state-funded 
DFWLYLVP�FDPH�DERXW��$V�HDUO\�DV�������(QLG�5XVVHOO�6PLWK��DQ�RI¿FLDO�DW� WKH�0LQLVWU\�RI�+HDOWK��
lamented that ‘There is at present very little in the way of an anti-smoking lobby.’ She continued:

‘…the most effective measure to limit smoking would be the promotion of a voluntary anti-smoking 
PRYHPHQW�� ,W� ZRXOG� EH� PXFK� HDVLHU� IRU� WKH� *RYHUQPHQW� DQG� WKH� ORFDO� DXWKRULWLHV� WR� WDNH� UHJXODWRU\�
measures against smoking if there were a body of opinion pressing them to do so.’ (Berridge, 2007, p. 167) 

The absence of a grassroots anti-smoking movement was a source of frustration for some in 
government. The only existing group was the obscure and somewhat fanatical National Society for 
Non-Smokers which had been formed in the 1920s. The idea of the government manufacturing a 
PRUH�SURIHVVLRQDO�RXW¿W�OD\�GRUPDQW�XQWLO�WKH�HQG�RI�WKH�����V�ZKHQ�LW�ZDV�UHYLYHG�E\�6LU�*HRUJH�
*RGEHU��WKH�&KLHI�0HGLFDO�2I¿FHU��ZKR�KRSHG�WKDW�VXFK�D�JURXS�ZRXOG�PRYH�DKHDG�RI�SXEOLF�RSLQLRQ�
WR�OREE\�IRU�WRXJKHU�DFWLRQ�DJDLQVW�VPRNLQJ��µ$�YROXQWDU\�JURXS�PD\�EH�D�WKRUQ�LQ�RXU�ÀHVK¶��*RGEHU�
wrote, ‘but only if we are inert and deserve it’ (ibid., p. 169). Here we see a conscious attempt to 
create a ‘critical friend’ whose criticisms would be privately welcomed. This point was made quite 
H[SOLFLWO\�E\�'DYLG�2ZHQ��0LQLVWHU�RI�+HDOWK��DW�D������$6+�FRQIHUHQFH�

µ7KH� IDFWV� RI� OLIH� DUH� WKDW� *RYHUQPHQW� LQ� WKLV� DUHD� ZLOO� UHVSRQG� WR� SUHVVXUH�� DQG� ,�� LQVWHDG� RI� DFWLQJ�
defensively on the pressure that you will put me under, am coming to you with a different message, which 
LV�WR�VD\�³3XW�PH�XQGHU�DV�PXFK�SUHVVXUH�DV�\RX�OLNH�´¶��LELG���S�������

ASH fully understood the nature of this arrangement. As one of its directors, David Simpson, later 
recalled ‘it was a curious form of brinkmanship, having in one’s daily work to attack the government 
that was funding you. But this was expected, and encouraged, so that there was a lot of cooperation 
behind the scenes’ (Simpson, 1998, p. 211). 

68�µ$SSOLFDWLRQ�WR�WKH�'HSDUWPHQW�RI�+HDOWK�IRU�UHQHZDO�RI�6HFWLRQ����&RUH�IXQGLQJ¶��$6+�DUFKLYH��:HOOFRPH�/LEUDU\���$6+�QRWHG�WKDW�µZH�KDYH�PDGH�
UHSHDWHG�DQG�GHWHUPLQHG�HIIRUWV�WR�UDLVH�IXQGLQJ�HOVHZKHUH�DQG�WR�HDUQ�LQFRPH�WKURXJK�RXU�RZQ�HIIRUWV��ZLWKRXW�PDNLQJ�DQ\�VLJQL¿FDQW�FRQWULEXWLRQ�
to core costs.’
69�$OFRKRO�&RQFHUQ��PDJD]LQH���YRO�����LVVXH����-DQXDU\�������S����7KH�LGHD�RI�VHWWLQJ�XS�D�WHPSHUDQFH�JURXS�LQ�WKH�VDPH�PRXOG�DV�$6+�HPHUJHG�
LQ�������$6+�DVVLVWHG�LQ�WKH�SURFHVV�E\�IRUZDUGLQJ�LWV�GLUHFWRU¶V�MRE�GHVFULSWLRQ�DQG�WKH�QDPH�RI�LWV�VROLFLWRUV���/HWWHU�IURP�'DYLG�6LPSVRQ�WR�3URI��-��
A. Strong, 13 September 1982, Alcohol Concern Collection, Wellcome Library). The two groups corresponded regularly throughout the 1980s. Like 
ASH, Alcohol Concern attempted to become a mass membership organisation but it was forced to abandon regional meetings in 1988 as a result of 
‘very low attendances’.
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What was agreed ‘behind the scenes’ was then acted out in public, thereby allowing politicians to give 
WKH�LPSUHVVLRQ�WKDW�WKH\�ZHUH�\LHOGLQJ�WR�WKH�ZLOO�RI�FLYLO�VRFLHW\��,Q�LWV�¿UVW�WKLUW\�\HDUV��$6+¶V�DJHQGD�
was to raise tobacco taxes, restrict advertising and encourage smoking bans in public places. The 
public was largely ambivalent about such policies, as evidenced by the continuing near-absence of 
voluntary action groups and the paucity of public donations to ASH.70 

2QFH�LW�EHFDPH�FOHDU�WKDW�$6+�ZRXOG�QHYHU�EHFRPH�WKH�PDVV�PRYHPHQW�LWV�IRXQGHUV�HQYLVDJHG��LWV�
VWDII�IRFXVHG�RQ�QHWZRUNLQJ�ZLWK�WKH�SROLWLFDO�DQG�PHGLD�HOLWH�RI�/RQGRQ��,W�EHJDQ�WR�IXO¿O�WKH�FULWHULD�
RI�D�VXFFHVVIXO�SUHVVXUH�JURXS�DV�VHW�RXW�E\�0DQFXU�2OVRQ�LQ�The Logic of Collective Action - a small 
but concentrated interest of professional anti-smoking activists against a larger, diffuse interest group 
of smokers. Perversely blessed with a small membership and a handful of employees (its English 
RI¿FH�KDG�MXVW�VL[�SDLG�VWDII�LQ��������LW�ZDV�DEOH�WR�DYRLG�ELFNHULQJ�DQG�PDLQWDLQ�D�VKDUS�IRFXV�RQ�
HDFK�SROLF\�REMHFWLYH��3HWHU�+ROOLQV��'LUHFWRU�*HQHUDO�RI�WKH�%ULWLVK�+HDUW�)RXQGDWLRQ��VDLG�LQ�������
‘ASH is a casebook example of how a small but well-organised and effective group can stimulate 
and guide a powerful movement.’71�7KH�DVVRUWPHQW�RI�OREE\�JURXSV�ZKLFK�$6+�FRRUGLQDWHG�WR�¿JKW�
IRU�WKH�VPRNLQJ�EDQ�EHWZHHQ������DQG������ZDV�WKH�YHU\�GH¿QLWLRQ�RI�ZKDW�:LOOLDP�+��5LNHU�WHUPHG�
the ‘minimum winning coalition’ (Riker, 1962); big enough to win, but small enough to be sustainable 
in the long-term. 

$6+�FRQWLQXHV�WR�LQÀXHQFH�SXEOLF�DQG�SROLWLFLDQV�WKURXJK�LWV�PHGLD�DSSHDUDQFHV��SUHVV�UHOHDVHV�
DQG�SDUOLDPHQWDU\�EULH¿QJV��,Q����������LW�UHVSRQGHG�WR�QR�IHZHU�WKDQ�IRXUWHHQ�SXEOLF�FRQVXOWDWLRQV��
often in support of measures ASH itself had recommended to the DH, which continues to fund 
them.72��,Q�:HVWPLQVWHU��LW�ZRUNV�WKURXJK�WKH�$OO�3DUW\�3DUOLDPHQWDU\�*URXS�RQ�6PRNLQJ�DQG�+HDOWK��
which was set up by ASH director Mike Daube in 1976 in the hope of persuading individual MPs 
to table Private Members’ Bills and Early Day Motions on ASH’s behalf.73�7KH�$33*�ZDV�RULJLQDOO\�
NQRZQ��PRUH�WHOOLQJO\��DV�WKH�$OO�3DUW\�3DUOLDPHQWDU\�*URXS�IRU�$FWLRQ�RQ�6PRNLQJ�DQG�+HDOWK�DQG�
ASH continues to dominate its activity. 

7KH�DYHQXHV� WKDW�$33*V�RSHQ�XS� WR� OREE\LVWV�KDYH� UHFHLYHG�VXUSULVLQJO\� OLWWOH�GLVFXVVLRQ� LQ� WKH�
SRSXODU�SUHVV��7KH�5HJLVWHU�RI�$OO�3DUW\�*URXSV�VD\V�WKDW�$33*V�DUH� µHVVHQWLDOO\� UXQ�E\�DQG�IRU�
Members of the House of Commons and House of Lords.’��  If this was ever true, it is true no longer. 
:KHQ�5RELQ�)HQZLFN�LQYHVWLJDWHG�$OO�3DUW\�*URXSV�LQ������KH�FRQFOXGHG�WKDW�$33*V�KDYH�EHHQ�
‘comprehensively invaded by vested interests seeking to buy access to our legislators.’75�2I� WKH�
����$33*V�RQ�WKH�UHJLVWHU�����ZHUH�UXQ�E\�SXEOLF�DIIDLUV�DJHQFLHV�DQG����ZHUH�µUXQ�E\�FKDULWLHV�
ZLWK� DJHQGDV� WR� SURPRWH�¶� 7KH�$OO�3DUW\� 3DUOLDPHQWDU\�*URXS� RQ� 6PRNLQJ� DQG�+HDOWK� IDOOV� LQWR�
the latter category. ASH pays for printing, stationery and group receptions, as well as providing 
EULH¿QJ�PDWHULDO�76 The group’s secretariat is ASH’s current director Deborah Arnott and its last 
$QQXDO�*HQHUDO�0HHWLQJ�ZDV�DWWHQGHG�E\�MXVW�IRXU�03V��DORQJVLGH�WKUHH�PHPEHUV�RI�$6+�DQG�WHQ�
representatives from other charities.77 The group is used as a vehicle for ASH to brief MPs, lobby for 

70 ‘As late as the 1990s, a Department of Health civil servant could comment on how little voluntary pressure group activity there was for smoking by 
comparison with other areas of social concern’ (Berridge, 1998, p. 153). 
71�µ$6+�)LQDQFLDO�VWDWHPHQWV�IRU�WKH�\HDU�HQGHG���VW�0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S����
72�µ5H��)LQDO�SURJUHVV�UHSRUW�6HFWLRQ����JUDQW��������¶��/HWWHU�IURP�$6+�WR�'HSDUWPHQW�RI�+HDOWK�����$SULO�������)2,�UHTXHVW��
73 ‘Meeting of all-party Action on Smoking and Health group’ (23.2.76), ASH archive, Wellcome Library.
���5HJLVWHU�RI�$OO�3DUW\�*URXSV��DV�RI����'HFHPEHU��������S����
75�)HQZLFN��5���µ$OO�3DUW\�*URXSV��7KH�1H[W�%LJ�6FDQGDO"¶�����-XO\�������KWWS���ZZZ�LDLQGDOH�FRP�SRVWV�DOO�SDUW\�JURXSV�WKH�QH[W�ELJ�VFDQGDO
76�5HJLVWHU�RI�$OO�3DUW\�*URXSV��DV�RI����'HFHPEHU��������S������
77�$33*�RQ�6PRNLQJ�DQG�+HDOWK�$*0�0LQXWHV�����-XO\������
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funding and send press releases.78 

Ministers have repeatedly denied that government grants to ASH are used for lobbying79 and the 
DH says that it does not provide grants for research.80 The government no longer provides ASH with 
core funding (i.e. for administration and upkeep) and since the charity has never provided smoking 
cessation services, this raises the question of how a full-blooded pressure group uses its money if not 
for campaigning. Its DH grant for 2008-11 amounted to £572,500 and was earmarked for a project 
HQWLWOHG� µ&DSLWDOLVLQJ� RQ�6PRNHIUHH�� WKH�ZD\� IRUZDUG¶��7KLV� SURMHFW�ZDV� UDWKHU� QRQ�VSHFL¿F��ZLWK�
the stated aim of ensuring that ‘ASH recommendations’ were ‘acted on by policy makers’.81 These 
recommendations included a smoking ban in prisons, higher tobacco taxes and limiting ‘promotional 
opportunities for tobacco products both on and off the packet.’82 Contrary to the DH’s claim that it 
does not fund external research, ASH promised to provide ‘policy development research, research 
and analysis for DH, and for other government departments.’83 Contrary to ministerial assurances 
that ‘none of this funding is to be used for lobbying purposes’,���$6+�VSHFL¿FDOO\�SOHGJHG�WR�XVH�SDUW�
RI�WKLV�6HFWLRQ����JUDQW�IRU�µPHGLD�DGYRFDF\�DQG�OREE\LQJ¶�85 

In recent years, ASH has managed to secure non-governmental funding from the British Heart 
)RXQGDWLRQ�DQG�&DQFHU�5HVHDUFK�8.��DV�ZHOO�DV�IURP�$6+�,QWHUQDWLRQDO��D�:DVKLQJWRQ�EDVHG�RXW¿W�
WKDW� LV� IXQGHG� E\� WKH� SKDUPDFHXWLFDO� FRPSDQ\�3¿]HU� �ZKLFK� VHOOV� YDULRXV� VWRS�VPRNLQJ� GUXJV���
Donations from the public remain negligible - representing less than two per cent of its income86 - 
and its sister organisations in Scotland and Wales are even more dependent on government grants. 
ASH Scotland’s annual budget exceeded £1 million in 2008/09, of which 91 per cent came from the 
Scottish government and NHS Scotland.87 In the same year, more than half of ASH Wales’ income 
FDPH�IURP�WKH�:HOVK�$VVHPEO\��ZLWK�IXUWKHU�FRQWULEXWLRQV�FRPLQJ�IURP�WKH�%ULWLVK�+HDUW�)RXQGDWLRQ�
DQG�3¿]HU�88�:LWK�VXFK�KHDY\�UHOLDQFH�RQ�JRYHUQPHQW�JUDQWV��LW�LV�GLI¿FXOW�WR�EHOLHYH�WKDW�WD[SD\HUV¶�
money is not being used to lobby and yet ASH Scotland claims exactly this, stating on its website: 

µ<RX�PD\�QRW�UHDOLVH�WKDW�ZH�FDQQRW�XVH�WKH�SXEOLF�IXQGLQJ�ZH�UHFHLYH�WR�¿QDQFH�RXU�FDPSDLJQV��,QVWHDG�
ZH�UHO\�RQ�LQGLYLGXDO�GRQDWLRQV�WR�PDLQWDLQ�WKH�KLJK�SUR¿OH�WKDW�WREDFFR�KDV�RQ�WKH�SXEOLF�KHDOWK�DJHQGD�
and in the minds of policy makers, MSPs, and the media.’89  

Since individual donations typically make up less than £10,000 - or 1 per cent - of its annual income, 
this implies that ASH Scotland conducts its numerous campaigns in an extraordinarily frugal 

78�7KH�$33*�KDV�VHQW�OHWWHUV�WR�WKH�'HSDUWPHQW�RI�+HDOWK�DQG�WKH�7UHDVXU\�OREE\LQJ�DJDLQVW�FXWV�WR�WKH�WREDFFR�FRQWURO�VHFWRU��H�J��6WHSKHQ�:LOOLDPV�
WR�'DQQ\�$OH[DQGHU��DQG�6WHSKHQ�:LOOLDPV�WR�$QGUHZ�/DQVOH\��ERWK�GDWHG����6HSWHPEHU��������7KH�$33*�VHQW�D�SUHVV�UHOHDVH�FDOOLQJ�IRU�D�EDQ�RQ�
smoking in cars on 16 November 2011. The British Medical Association launched an identical campaign on the same day, suggesting a degree of 
collusion.
79�'DZQ�3ULPDUROR��������µ$6+�KDV�UHFHLYHG�WKLV�JUDQW�VSHFL¿FDOO\�WR�FDUU\�RXW�D�GH¿QHG�SURMHFW�HQWLWOHG�³&DSLWDOLVLQJ�RQ�6PRNHIUHH��WKH�ZD\�IRUZDUG´��
1RQH�RI�WKLV�IXQGLQJ�LV�WR�EH�XVHG�IRU�OREE\LQJ�SXUSRVHV�¶��+DQVDUG�����2FWREHU��������$QQH�0LOWRQ��������µ$FWLRQ�RQ�6PRNLQJ�DQG�+HDOWK��$6+��KDV�
UHFHLYHG�IXQGLQJ�IURP�WKH�'HSDUWPHQW�LQ�WKH�SDVW��WKURXJK�WKH�'HSDUWPHQW¶V�³6HFWLRQ����*HQHUDO�6FKHPH�RI�*UDQWV�WR�YROXQWDU\�DQG�&RPPXQLW\�2U-
JDQLVDWLRQV´��$6+�UHFHLYHG�WKHVH�JUDQWV�VSHFL¿FDOO\�WR�FDUU\�RXW�GH¿QHG�SURMHFWV��1RQH�RI�WKLV�IXQGLQJ�ZDV��RU�FRXOG�EH�XVHG��IRU�OREE\LQJ�SXUSRVHV�¶�
�+DQVDUG�����-XQH������
80�µ7KH�'HSDUWPHQW¶V�SROLF\�LV�QRW�WR�DZDUG�JUDQWV�LI�����WKH�JUDQW�ZLOO�VXSSRUW�UHVHDUFK���ZH�GH¿QH�UHVHDUFK�DV�µFUHDWLYH�ZRUN�FDUULHG�RXW�V\VWHPDWLFDOO\�
WR�LQFUHDVH�NQRZOHGJH¶��'HSDUWPHQW�RI�+HDOWK��������S�����
81�µ&DSLWDOLVLQJ�RQ�6PRNHIUHH��WKH�ZD\�IRUZDUG¶�JUDQW�DSSOLFDWLRQ��$FWLRQ�RQ�6PRNLQJ�DQG�+HDOWK��������)2,�UHTXHVW��
82 Ibid., p. 3.
83�,ELG���S����
���+DQVDUG�����2FWREHU������
85�µ&DSLWDOLVLQJ�RQ�6PRNHIUHH��WKH�ZD\�IRUZDUG¶��JUDQW�DSSOLFDWLRQ��$FWLRQ�RQ�6PRNLQJ�DQG�+HDOWK��������)2,�UHTXHVW�
86�µ$FWLRQ�RQ�6PRNLQJ�DQG�+HDOWK��)LQDQFLDO�6WDWHPHQWV�IRU�WKH�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S�����
87 ‘Action on Smoking and Health (Scotland) Report and Accounts 31 March 2009’. 
88 ‘ASH Wales statement of accounts 2008/09’, Charity Commission.
89 http://www.ashscotland.org.uk/about-us/support-donate
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DQG�HI¿FLHQW�PDQQHU�90 After all, campaigning is hardly incidental to its existence; it lists its ‘main 
activities’ as ‘parliamentary lobbying, campaigning, action-based projects and taking forward our 
partnerships and alliances.’91 ASH Wales, meanwhile, lists its top three activities as ‘Lobbying’, 
‘Media Representation’ and ‘Smoke free legislation’.92  

All told, various arms of government have been supplying the three ASH groups with around £1.5 
million per annum in recent years. This, however, only scratches the surface of the government’s 
funding of activists in this corner of politics. Since 2008, the NHS and the Department for Children, 
6FKRROV�DQG�)DPLOLHV�KDYH�EHHQ�WKH�SULPDU\�VRXUFHV�RI�LQFRPH�IRU�WKH�8.�&HQWUH�IRU�7REDFFR�&RQWURO�
6WXGLHV� �8.&7&6���:LWK�D�EXGJHW�RI������������� WKLV�RUJDQLVDWLRQ�DLPV� WR�SURYLGH� WKH�VFLHQWL¿F�
basis for the latest tobacco control policies, but it is a lobby group in its own right, sharing staff with 
ASH and pledging to ‘actively contribute to the formation of tobacco control policy in England.’93  

8.&7&6�HPSOR\V�D�PHGLD�PRQLWRULQJ�DJHQF\�DQG�PHDVXUHV�LWV�ZRUN�E\�WKH�LPSDFW�LW�KDV�RQ�SROLF\��
,WV�SROLWLFDO�DPELWLRQV�DUH�HYLGHQW�LQ�LWV�DQQXDO�UHSRUWV��2I�RQH�SXEOLFDWLRQ�WKH�&HQWUH�SURGXFHG��LW�
said that ‘our intention was that the report and its attendant publicity will help make the case for 
further extensions of smoke-free regulations to include public areas frequented by children and 
private vehicles.’�� The Centre ‘contributed substantially to radio, TV and newspaper coverage of 
the proposal to ban point of sale tobacco displays’ and it produced a report which claimed, despite 
copious evidence to the contrary, that the smoking ban had no ill-effect on the British pub trade, and 
thereby ‘helped ensure that the legislation was not rolled back’.95 It has openly lobbied for tax rises, 
OLFHQVLQJ�RI�WREDFFR�UHWDLOHUV��SODLQ�SDFNDJLQJ�DQG�DGXOW�FHUWL¿FDWLRQ�IRU�¿OPV�ZKLFK�VKRZ�VPRNLQJ�96  

3HUKDSV� WKH�PRVW� VLJQL¿FDQW� GHYHORSPHQW� LQ� WKH� VHOI�OREE\LQJ�RI� JRYHUQPHQW� LQ� WKLV� DUHD� LV� WKH�
creation of several regional campaign groups funded by NHS primary care trusts (PCTs). These 
ERGLHV�� WKH� ODUJHVW�RI�ZKLFK�DUH�)5(6+�1RUWK�(DVW��7REDFFR�)UHH�)XWXUHV� �IRUPHUO\�6PRNHIUHH�
North-West) and Smokefree South-West, were originally set up to campaign for the smoking ban, but 
KDYH�EHHQ�PDLQWDLQHG�WR�¿JKW�IRU�UHWDLO�GLVSOD\�EDQV��YHQGLQJ�PDFKLQH�EDQV�DQG�RWKHU�SURKLELWLRQV�LQ�
WKH�\HDUV�VLQFH��6LQFH�WKH\�DUH�48$1*2V�UDWKHU�WKDQ�UHJLVWHUHG�FKDULWLHV��WKHLU�¿QDQFLDO�DFFRXQWV�
are not publicly available, but their combined income comfortably exceeds that of the ASH groups. 
Smokefree North-West received nearly £1.9 million from PCTs in 200897 and Smokefree South-West 
ZDV�JLYHQ����������LQ���������IRU�LWV�FDPSDLJQ�RQ�SODLQ�SDFNDJLQJ�DORQH�98  

These regional groups spend hundreds of thousands of pounds advocating policies via billboard, 
QHZVSDSHU�DQG�GLJLWDO�DGYHUWLVLQJ��6PRNHIUHH�1RUWK�(DVW�FODLPV� WR�KDYH�DFKLHYHG� µ����P� LQ�35�
value’ in 2010/11.99 They are also free to use their funding to create still more tiers of state-funded 
DFWLYLVP��6PRNHIUHH� /LYHUSRRO�� IRU� LQVWDQFH�� IRXQGHG�DQG� ¿QDQFHV�'�0<67��6WDQGLQJ� IRU�'LUHFW�

90 ‘Donations, fund-raising & other income’ amounted to £6,068 in 2008/09, of which only £828 was unrestricted (less than 0.1 per cent of income). 
7KH�ODWHVW�DYDLODEOH�DFFRXQWV�����������VKRZ�D�WRWDO�LQFRPH�RI�������������RI�ZKLFK����������FDPH�IURP�VWDWXWRU\�VRXUFHV��LQFOXGLQJ�WKH�1DWLRQDO�
Lottery. ‘Donations, fund-raising & other income’ amounted to £23,103, of which £8,968 was unrestricted. 
91 http://www.ashscotland.org.uk/about-us
92�µ$6+�:DOHV�/LPLWHG��)LQDQFLDO�6WDWHPHQWV�IRU�WKH�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S����
93�8.&7&6�$QQXDO�5HSRUW����������S����
���8.&7&6�$QQXDO�5HSRUW���������
95�8.&7&6�$QQXDO�5HSRUW��������
96�:ULWWHQ�HYLGHQFH�IURP�WKH�8.�&HQWUH�IRU�7REDFFR�&RQWURO�6WXGLHV��3+������+&������,,,�+HDOWK�&RPPLWWHH��-XQH�������$OWKRXJK�WKH�&HQWUH�ZDV�
ODXQFKHG�DV�DQ�DFDGHPLF�LQVWLWXWLRQ��E\������WKH�%%&�ZDV�XQGHUVWDQGDEO\�GHVFULELQJ�LW�DV�D�µFDPSDLJQ�JURXS¶���µ%XGJHW�������&DOOV�IRU�³�S�D�FLJD-
UHWWH´�ULVH¶��%%&�1HZV����0DUFK������
97 NHS North West board meeting, 2 September 2009, p. 17.
98�)2,�UHTXHVW��������������������ZDV�HDUPDUNHG�IRU�ELOOERDUGV��������������IRU�GLJLWDO�DGYHUWLVLQJ����������IRU�FRPPXQLW\�HYHQWV�DQG�������������
for other social marketing opportunities).
99 http://www.freshne.com/Campaigns
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0RYHPHQW� E\� WKH�<RXWK� 6PRNH)UHH�7HDP��'�0<67� LV� WKH� YHU\�PRGHO� RI� DQ� DVWURWXUI� JURXS�� ,W�
campaigns for a ban on smoking being depicted on television before the watershed, but its website 
SURYLGHV�QR�LQGLFDWLRQ�WKDW�LW�LV�¿QDQFHG�E\�WKH�VWDWH��,QVWHDG��6PRNH)UHH�/LYHUSRRO�JLYHV�TXLWH�WKH�
opposite impression with its slightly implausible claim that ‘D-MYST was formed by young people in 
the city who were concerned that they were being targeted by tobacco companies in their favourite 
¿OPV�¶100 Local PCTs have also used public money to set up unbranded websites to campaign for 
other policies, including the minimum pricing of alcohol.101 

In addition to grassroots lobbying, this network of indentured campaigners replies en masse to public 
consultations by using public money to produce and distribute pre-written postcards to staff and 
supporters. The 2008 consultation on the ‘future of tobacco control’ is a prime example of how DH’s 
network of activist groups takes a policy from concept to legislation. Its genesis lay in a report ASH 
prepared for the DH entitled Beyond Smoking Kills which laid out a smorgasbord of policies which 
WKH�'+�WKHQ�LQFRUSRUDWHG�LQWR�LWV�FRQVXOWDWLRQ��$V�$6+�ODWHU�UHFDOOHG��µWKH�*RYHUQPHQW�DQQRXQFHG�
the public consultation on the future of tobacco control. The document took a similar approach to 
WKDW�RI�³%H\RQG�6PRNLQJ�.LOOV´�DQG�LGHQWL¿HG�WKH�VDPH�DUHDV�IRU�DFWLRQ�¶102  

7KH�UHVXOWLQJ�FRQVXOWDWLRQ�DWWUDFWHG��������UHVSRQVHV��RI�ZKLFK������������SHU�FHQW��FDPH�IURP�
Smokefree North-West. A further 10,757 (11 per cent) came from D-MYST. Combined with 8,128 
UHVSRQVHV�IURP�)5(6+�1RUWK�(DVW�DQG�������UHVSRQVHV�IURP�WKH�6PRNHIUHH�$FWLRQ�&RDOLWLRQ��DW�
least 73 per cent of the total was solicited by organisations which were overwhelmingly funded by 
the Department of Health (DH, 2008, p. 8).103  Consequently, the consultation found a uniformity of 
quasi-public opinion that strained all credibility. There was ‘over 99 per cent agreement’ that there 
should be further restrictions on the advertising of tobacco accessories and ‘almost 98 per cent’ 
were in favour of plain packaging (ibid., pps. 19, 25). The gulf between public consultation and 
public opinion can be gauged by an ASH survey carried out in the same year which found that plain 
SDFNDJLQJ�ZDV�VXSSRUWHG�E\�MXVW����SHU�FHQW�RI�WKH�SRSXODWLRQ��$6+��������S�������

8OWLPDWHO\��WKH�FRQVXOWDWLRQ�UHVXOWHG�LQ�ELOOV�EHLQJ�SXW�EHIRUH�3DUOLDPHQW�WR�EDQ�YHQGLQJ�PDFKLQHV�DQG�
retail displays, just as ASH had recommended in Beyond Smoking Kills. When these bills eventually 
became law, it ‘marked the culmination of a year of intensive lobbying by ASH’, the charity noted in 
its annual report.���

This exercise in manufacturing consent led then-shadow health secretary Andrew Lansley to 
comment: 

‘It will come as no surprise to us if the Department of Health has funded organisations that provide the 
UHVSRQVHV� WR� FRQVXOWDWLRQV� WKDW� WKH�*RYHUQPHQW� LV� ORRNLQJ� IRU��7KH� SXEOLF� DUH� XQGHUVWDQGDEO\� F\QLFDO�
DERXW�WKH�ZD\�/DERXU�FRQVXOWV�WKH�SXEOLF���LW¶V�WLPH�ZH�KDG�D�*RYHUQPHQW�WKDW�WUHDWV�WKH�SXEOLF�DQG�WKHLU�
views with the respect they deserve.’105  

100 http://www.smokefreeliverpool.com/
101�)RU�H[DPSOH��ZZZ�PLQLPXPSULFLQJ�LQIR��$�)UHHGRP�RI�,QIRUPDWLRQ�UHTXHVW�UHYHDOHG�WKDW�WKH�ZHEVLWH�ZDV�VHW�XS�ZLWK���������IURP�1+6�%ODFNSRRO�
102 ‘ASH statement of accounts for the year ended 31 March 2009’, Charity Commission, p. 5.
103 These pre-written e-mails and postcards preferred to use vague sentiments rather than explaining clearly what the policy proposals were. The 
FRQVXOWDWLRQ�GRFXPHQW��'+��������QRWHV�WKDW��µ7KH�SKUDVLQJ�ZDV�RIWHQ�JHQHULF��IRU�H[DPSOH��³,�VXSSRUW�PHDVXUHV�WR�SURWHFW�RXU�FKLOGUHQ�IURP�WREDFFR�
PDUNHWLQJ�´¶����7KRVH�ZKR�DJUHHG�ZLWK�WKLV���DQG�ZKR�ZRXOGQ¶W"���ZHUH�DVVXPHG�WR�EH�LQ�IDYRXU�RI�GLVSOD\�EDQV�DQG�SODLQ�SDFNDJLQJ�
����µ$6+�VWDWHPHQW�RI�DFFRXQWV�IRU�WKH�\HDU�HQGHG����0DUFK�����¶��&KDULW\�&RPPLVVLRQ��S����
105�6ZDLQH��-���µ*RYHUQPHQW�³¿[LQJ�KHDOWK�FRQVXOWDWLRQV´�ZLWK�WD[SD\HU�IXQGHG�JURXSV¶��'DLO\�7HOHJUDSK����-DQXDU\������
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7KHUH� LV��KRZHYHU�� OLWWOH� LQGLFDWLRQ� WKDW� WKH� LQÀXHQFH�RI�'+�IXQGHG�SUHVVXUH�JURXSV�KDV�GHFOLQHG�
since the 2010 change of government.

,Q�D�¿QDO�WZLVW��WKRVH�ZKR�ZRUN�LQ�WKH�DQWL�VPRNLQJ�SURJUDPPH�HIIHFWLYHO\�JHW�WR�PDUN�WKHLU�RZQ�H[DP�
papers. An ‘Inquiry into the effectiveness and cost-effectiveness of tobacco control’ was published 
LQ�������&RQGXFWHG�E\� WKH�$OO�3DUW\�3DUOLDPHQWDU\�*URXS�RQ�6PRNLQJ�DQG�+HDOWK�DQG�EDVHG�RQ�
HYLGHQFH�JLYHQ�E\�PHPEHUV�RI�$6+�DQG�8.&7&6��LW�FRQFOXGHG�WKDW�WKH�FXUUHQW�V\VWHP�UHSUHVHQWHG�
µH[FHOOHQW�YDOXH�IRU�PRQH\¶�DQG�ZDV�XQDEOH�WR�¿QG�D�VLQJOH�IDXOW�DPRQJVW�DQ\�RI�WKH�SROLFLHV�WKDW�
$6+��8.&7&6�DQG�WKH�6PRNHIUHH�JURXSV�FDPSDLJQHG�IRU��,I� LW�KDG�D�FRPSODLQW�� LW�ZDV�RQO\�WKDW�
PRUH�IXQGLQJ�ZDV�UHTXLUHG��$33*�RQ�6PRNLQJ�DQG�+HDOWK��������
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7KH�VWDWH�IXQGHG�JURXSV�VKRZQ� LQ�)LJXUH���KDYH�EHFRPH� WKH�GH� IDFWR�SROLF\�PDNHUV� LQ�PDWWHUV�
related to smoking, successfully campaigning for a wave of legislation, much of which is of minimal 
interest to the general public. As with all the pressure groups discussed in this paper, the merit or 
demerit of their legislative agenda is not the issue. We merely observe that the campaigns were 
neither borne of a swell of popular outrage, nor sustained by genuine grassroots activism. In each 
case, the decision to legislate was made by technocrats within the bureaucracy, including the insider-
outsider groups which then promoted the policy to the media, public and politicians.

The case of ASH is perhaps an extreme example, but only because its relationship with the state 
has long been unusually cosy. If the government’s patronage of the third sector continues as it did 
between 2000 and 2010, sock puppet organisations may yet hold a similar grip on other areas of 
public policy. There is evidence that the same process is already at an advanced stage in the realms 
of climate change, foreign aid and public health issues.

 

Selling unpopular decision
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Whether the government uses taxpayers’ money to amplify the voices of sympathetic charities or 
FUHDWHV�SUHVVXUH�JURXSV�IURP�ZKROH�FORWK��WKH�UHVXOW�LV�WKH�VDPH��8QSRSXODU�FDXVHV�DUH�PDGH�WR�
look like mass movements and minority views are put centre-stage in a distorted re-imagining of civil 
society. It is telling that so many state-funded charities campaign for causes which are viewed with 
DPELYDOHQFH��LI�QRW�KRVWLOLW\��E\�WKH�HOHFWRUDWH��)RUHLJQ�DLG��FOLPDWH�FKDQJH��VLQ�WD[HV��WHPSHUDQFH��
DQWL�VPRNLQJ��µVXVWDLQDEOH�GHYHORSPHQW¶��UDGLFDO�IHPLQLVP�DQG�VXSSRUW�IRU�WKH�(8�DUH�FDXVHV�ZKLFK�
the political elite believe are under-represented in civil society, but they do not draw from this the 
obvious conclusion that an absence of voluntary activism is indicative of public indifference.

)RUHLJQ�DLG��IRU�H[DPSOH��LV�QRWRULRXVO\�XQSRSXODU�ZLWK�YRWHUV�DQG�KDV�EHHQ�IRU�PDQ\�\HDUV��&DSODQ�
and Stringham, 2005). This, presumably, is why DfID spent £50 million on a Development Awareness 
)XQG�WR�SHUVXDGH�WKH�SXEOLF�WKDW�LW�LV�ZRUWKZKLOH��+DUULV�DQG�%RLQ���������1DWLRQDO�JRYHUQPHQWV�DQG�
WKH�(8�JLYH�VXEVWDQWLDO�JUDQWV� WR�FOLPDWH�FKDQJH�DFWLYLVWV��EXW� OHVV� WKDQ���SHU�FHQW�RI�FKDULWDEOH�
JLYLQJ� LQ� WKH�8.�JRHV� WR�HQYLURQPHQWDO� JURXSV� �FRPSDUHG�ZLWK����SHU� FHQW� GRQDWHG� WR�PHGLFDO�
research and 16 per cent given to religious organisations).106 Despite climate change being the 
green lobby’s greatest concern, around a third of the British population considers the threat to be 
JUHDWO\�H[DJJHUDWHG��DQG�WKH�UHVW�DUH�E\�QR�PHDQV�XQLYHUVDOO\�VXSSRUWLYH�RI�)ULHQGV�RI�WKH�(DUWK¶V�
SROLFLHV��2QO\�RQH� LQ� IRXU�RI�XV�VXSSRUWV�JUHHQ� WD[HV�� IRU�H[DPSOH�107 and policies such as road 
pricing and bin taxes - which the IPPR promoted whilst in receipt of over £1 million from the Blair 
government - have never gained popular support.108 

:KLOH�(8�IXQGHG�FKDULWLHV�VXFK�DV�WKH�163&&��2QH�:RUOG�$FWLRQ��$FWLRQ�$LG�DQG�2[IDP�DFWHG�DV�
cheer-leaders for the Lisbon Treaty,109�PRUH�%ULWRQV�ZDQW�WR�OHDYH�WKH�(8�WKDQ�ZDQW�WR�UHPDLQ�LQ�LW�110  
7KH�JHQHUDO�SXEOLF¶V�LQWHUHVW�LQ�WKH�PLOLWDQW�DJHQGDV�RI�WKH�OLNHV�RI�WKH�&KLOG�3RYHUW\�$FWLRQ�*URXS��
War on Want and the Pesticide Action Network is likely to be minimal and anti-smoking policies tend 
to be unpopular with smokers and of little interest to non-smokers.111  

As for higher taxes on alcohol, they are ‘intrinsically unpopular with the population’, or so a World 
+HDOWK�2UJDQLVDWLRQ�FRQIHUHQFH�FRQFOXGHG�LQ�������:+2��������S�������7KLV�FRQIHUHQFH��VSOHQGLGO\�
HQWLWOHG� µ7KH�6HYHQWK�)XWXUHV�)RUXP�RQ�8QSRSXODU�'HFLVLRQV� LQ�3XEOLF�+HDOWK¶�� KLJKOLJKWHG�ZK\�
governments increasingly rely on state-funded activism to achieve their goals. It was openly admitted 
that policies favoured by bureaucrats and single-issue campaigners have little support amongst the 
electorate, but the notion that a democratic society might therefore abandon them seems not to 
have entered delegates’ minds. Instead they offered advice on how to manipulate the media and 
lead the public in the desired direction. ‘Making and launching unpopular decisions is everyday 
EXVLQHVV� IRU� WRS�OHYHO� SROLF\�PDNHUV� LQ� SXEOLF� KHDOWK¶�� WKH\� FKHHUIXOO\� DGPLWWHG� �LELG��� S�� ���� )RXU�
case studies were used to illustrate this fact: closing hospitals, charging for doctor’s appointments, 
banning smoking in public places and implementing ‘restrictive alcohol policies’. 

106�'XJDQ��(���µ*UHHQ�FKDULWLHV�ORVH�RXW�DV�GRQRUV�LJQRUH�HQYLURQPHQWDO�LVVXHV¶��7KH�,QGHSHQGHQW����2FWREHU������
107�µ%HOLHI�LQ�FOLPDWH�FKDQJH�³GURSV´�LQ�WKH�8.¶��%%&�1HZV�����-XQH�������&RRSHU��5���µ5LVH�RI�WKH�FOLPDWH�FKDQJH�VFHSWLFV¶��'DLO\�0DLO����'HFHPEHU�
2011.
108�µ7D[SD\HUV¶�FDVK�³XVHG�IRU�/DERXU�UHVHDUFK´¶��7HOHJUDSK����-XQH������
109�+DQQDQ��'��� µ)RXU�SUR�(8� ³FKDULWLHV´�JRW���������������� ODVW�\HDU¶��&RQVHUYDWLYH+RPH����0D\�������KWWS���FRQVHUYDWLYHKRPH�EORJV�FRP�SODW-
form/2008/05/dan-hannan-mep.html
110�&ODUN��7���µ(8�UHIHUHQGXP��SROO�VKRZV�����ZRXOG�YRWH�IRU�8.�ZLWKGUDZDO¶��7KH�*XDUGLDQ�����2FWREHU�������RQO\����SHU�FHQW�VDLG�WKH\�ZDQWHG�WR�
stay in.).
111�)RU�H[DPSOH��LQ�������EHIRUH�$6+�EHJDQ�LWV�FDPSDLJQ��RQO\����SHU�FHQW�VXSSRUWHG�D�WRWDO�VPRNLQJ�EDQ��$6+��������S������
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Hostility to business, suspicion of the media and a dismissive attitude towards the general public 
were running themes. As the following passage suggests, there is an irreconcilable division between 
‘the authorities’ and the electorate. 

‘In the end, it is not the mass media that are making an unpopular decision. It is the minister who makes 
it, with the legitimacy and mandate given to this post. In a way, in democratic societies, the mass media 
will never be totally fair and loyal partners to the authorities; they will most likely primarily be on the side 
of the general public.’ (ibid., p. 8)

In each case, the ‘unpopular decision’ is taken by a technocratic elite - in this instance, public health 
professionals - long before the public hear about it. The decision itself is not open to question; all 
WKDW� IROORZV� LV�D�FDUHIXOO\�FUDIWHG�FDPSDLJQ� WR�VWLÀH�RSSRVLWLRQ��EH� LW� IURP� WKH�PHGLD�� LQGXVWU\�RU�
grassroots groups. Civil society is viewed as an unruly beast and even the politicians are seen as 
¿FNOH�DQG�XQUHOLDEOH��6XJJHVWLRQV�IRU�EHVW�SUDFWLFH�LQFOXGHG�QRW�FRQGXFWLQJ�RSLQLRQ�SROOV�µEHIRUH�WKH�
GHFLVLRQ�>LV@�ODXQFKHG¶��µ)HHOLQJ�WKH�SXOVH�RI�SXEOLF�RSLQLRQ�PD\�KHOS�EXW�PD\�VRPHWLPHV�PLVOHDG�
a politician, blurring the vision...’). Veterans of the Irish smoking ban campaign emphasised that 
‘preparations were made to confront business, with plans for how to do this, so they did not get too 
VWURQJ¶��LELG���SS����������$XVWULDQ�RI¿FLDOV��E\�FRQWUDVW��ODPHQWHG�WKDW�WKHLU�IDLOXUH�WR�ZLQ�WKH�SXEOLF�
relations battle in their efforts to close hospitals meant that ‘small citizens’ groups were formed to 
SURWHFW�WKH�H[LVWLQJ�VWUXFWXUHV¶��LELG���S�����

This is not civil society; it is the muzzling of civil society. It could be argued that what is being discussed 
is no more than effective campaigning. In purely Machiavellian terms, a system of professional 
activism which rubber-stamps executive decisions has a certain appeal. As a method of imposing 
SROLF\�ZLWKRXW�UHVRUWLQJ�WR�FRPSURPLVH��LW�LV�UHODWLYHO\�HI¿FLHQW��,I�LW�GRHV�QRW�HQWLUHO\�NLFN�DZD\�WKH�
FRUQHU�RI�WKH�,URQ�7ULDQJOH�PDUNHG�µSUHVVXUH�JURXSV¶��LW�ZHDNHQV�LW�VLJQL¿FDQWO\��

The system does, however, suffer from one crippling drawback. It relies entirely on the decision-
makers within the bureaucracy being both infallible and incorruptible. There is no good reason to 
expect such faultlessness from bureaucrats, nor from their pet pressure groups. As discussed at the 
start of this paper, they have the same incentives to seek rent, build empires and magnify threats as 
corporations and individuals. Though they may claim to act in the public interest - and may sincerely 
believe they are doing so - this cannot be assured.112 

If the bureaucrat and his allies are mistaken or misguided, their machinations have rendered genuine 
civil society too feeble to retaliate. In buying off and excluding independent voices, the authorities 
have weakened important checks and balances upon which democracy depends. The parody of 
civil society that they have created excludes citizens’ groups, lay experts and concerned individuals 
in favour of an amen corner which will not, or dare not, fundamentally disagree with its funders. It 
should be no surprise that this subverts democracy, for that is exactly what it was designed to do. It 
PD\�KDYH�WKH�EHQH¿W�RI�EHLQJ�DEOH�WR�FDUU\�D�SROLF\�IURP�EUDLQVWRUP�WR�VWDWXWH�ERRN�ZLWK�HIIRUWOHVV�
HI¿FLHQF\��EXW�LW�LV�D�V\VWHP�WKDW�FDQ�RQO\�EH�DSSODXGHG�LI�GHPRFUDF\�LWVHOI�LV�WR�EH�FRQGHPQHG�

112�2Q�WKH�VXEMHFW�RI�UHQW�VHHNLQJ��LQ������6LU�6WHSKHQ�%XEE�FDOOHG�RQ�WKH�JRYHUQPHQW�WR�LQWURGXFH�D�WD[�RQ�EDQNHUV¶�ERQXVHV�DQG�IRU�WKH�PRQH\�
UDLVHG�WR�EH�JLYHQ�WR�WKH�WKLUG�VHFWRU��6SHDNLQJ�DV�WKH�&KLHI�([HFXWLYH�RI�WKH�$VVRFLDWLRQ�RI�&KLHI�([HFXWLYHV�RI�9ROXQWDU\�2UJDQLVDWLRQV��$&(92���
%XEE�ZDV�QRW�HQWLUHO\�ZLWKRXW�¿QDQFLDO�LQFHQWLYH�WR�FDOO�IRU�VXFK�D�SROLF\��/LNH�PRVW�FKDULWLHV�ZKLFK�UHSUHVHQW�WKH�VHFWRU��$&(92�LV�ODUJHO\�IXQGHG�E\�
the taxpayer. As Robert Whelan caustically notes, ‘A voluntary sector which cannot fund its own representative body without taxpayers’ money does 
QRW�LQVSLUH�FRQ¿GHQFH¶��:KHODQ��������S�����
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This paper has focused on state-funding of charities in the New Labour era. Although some activist 
groups received statutory funding prior to 1997, the practice became endemic thereafter. It is too 
early to say whether the current coalition government, or any future Conservative government, will 
perpetuate or reverse the process. It is entirely possible that a future administration could withdraw 
its funding from the charities favoured by the Blair-Brown government and divert taxpayers’ money 
towards right-wing pressure groups, libertarian think-tanks, free trade associations and advocates 
RI�SULYDWLVDWLRQ��2U� LW�PLJKW�FKRRVH�WR�VSHQG�PLOOLRQV�RI�SRXQGV�DPSOLI\LQJ�WKH�YRLFHV�RI�UHOLJLRXV�
FKDULWLHV��SUR�OLIH�JURXSV��FLJDU�D¿FLRQDGRV��JXQ�RZQHUV�RU�DQ\�RWKHU�JURXS�WKDW�LW�GHFLGHV�LV�µXQGHU�
represented’ in civil society.

7KH�V\VWHP�LV�WKHUHIRUH�LQKHUHQWO\�XQVWDEOH��7KRVH�ZKR�EHQH¿W�IURP�SROLWLFDO�SDWURQDJH�DUH�KLJKO\�
vulnerable to changes of government. It is an onerous task for a government to replace one set of 
sock puppets with another, but the politician may consider the risks of inaction to be too great. As 
we have seen, governments tend to fund groups which share the same political outlook. If there is 
D�GLYHUJHQFH�RI�YLHZV��LW�LV�RQO\�EHFDXVH�WKH�JURXS�LV�PRUH�H[WUHPH�WKDQ�WKH�RI¿FLDO�SDUW\�OLQH��EXW�
WKDW�KDV�WKH�EHQH¿W�RI�PDNLQJ�WKH�JRYHUQPHQW�DSSHDU�PRGHUDWH��$�SDUW\�ZKLFK�KROGV�RQWR�SRZHU�
IRU�PDQ\�\HDUV�ZLOO�EH�DEOH�WR�EXLOG�XS�D�VLJQL¿FDQW�EDVH�RI�VXSSRUW�DPRQJVW�LWV�IDYRXUHG�FKDULWLHV��
SUHVVXUH�JURXSV�DQG�1*2V��ZKRVH�DOOHJLDQFH�ZLOO�UHPDLQ�ZLWK�WKDW�SDUW\�ZKHQ�LQ�RSSRVLWLRQ��

&RQVHTXHQWO\�� WKH� EHQH¿WV� RI� FUHDWLQJ� VRFN� SXSSHW� RUJDQLVDWLRQV� H[WHQG� EH\RQG� WKH� VKRUW�WHUP�
XWLOLW\�RI�DVVLVWLQJ� WKH�SROLWLFLDQ¶V� OHJLVODWLYH�DJHQGD�ZKLOVW� LQ�SRZHU��2QFH� WKH�SDUW\� ORVHV�SRZHU��
these groups become a ‘shadow state’ using public money to promote the political causes of its 
original funders.113 This activity will not be overtly party political - Charity Commission rules forbid 
it - but it will do a left-wing opposition no harm at all to have third sector groups campaigning against 
budget cuts while continuing to promote the need for identity politics, income equality, higher taxes 
and ‘economic justice’.

The new government may choose to weed out its predecessor’s sock puppets and replace them 
with state-funded activists who are more to its liking, but the threatened groups will surely use 
their formidable campaigning skills to provoke public protest.��� Even if the government succeeds 
in uprooting the shadow state and installing its own version of civil society, it will lose an election 
sooner or later and the whole process will be repeated once more. This is wasteful, time-consuming 
DQG� GHVWUXFWLYH�� 6LQFH� WKH� ZKROH� V\VWHP� GHSHQGV� RQ� IRUFLQJ� WKH� SXEOLF� WR� ¿QDQFH� JURXSV� ZLWK�
whom they may vociferously disagree, it must also be regarded as immoral. Rather than encourage 
the successive creation, abolition and resurrection of mini-empires, the government should take 
measures to bring this game of cat-and-mouse to an end.

The shadow state

113��,�DP�JUDWHIXO�WR�-RKQ�0HDGRZFURIW�IRU�VXJJHVWLQJ�WKH�WHUP�µVKDGRZ�VWDWH¶�WR�GHVFULEH�WKH�DVVRUWPHQW�RI�VWDWH�IXQGHG�1*2V�ZKLFK�UHPDLQ�LQ�SODFH�
DIWHU�D�JRYHUQPHQW�ORVHV�RI¿FH�
��� There is some evidence that the Tory-led coalition which came to power in 2010 is withdrawing funding from some of its more vocal critics in the 
third sector. Alcohol Concern (which, like ASH, was formed under a Conservative government) became more militant during the Brown years and in 
�����DFFXVHG�WKH�FRDOLWLRQ�RI�VLGLQJ�ZLWK�µELJ�EXVLQHVV¶�DQG�µSULYDWH�SUR¿W¶��6WDWH�IXQGLQJ�KDV�VLQFH�EHHQ�ZLWKGUDZQ��7ULJJOH��1���µ+HDOWK�JURXSV�UHMHFW�
³UHVSRQVLELOLW\�GHDO´�RQ�DOFRKRO¶��%%&�����0DUFK�������
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$Q\� UHJXODWLRQV� DLPHG� DW� VROYLQJ� WKH� SUREOHPV� ZH� KDYH� LGHQWL¿HG�PXVW� QRW� UHVWULFW� IUHHGRP� RI�
VSHHFK�QRU��LQGHHG��UHVWULFW�JRYHUQPHQW�XVH�RI�QRQ�SUR¿W�RUJDQLVDWLRQV�IRU�VHUYLFH�GHOLYHU\�ZKHUH�LW�
is believed that is an appropriate mode of delivering government policy outcomes. This paper does 
not suggest that charities receive no income from the state, or that independent charities should 
not educate the public on policy-related matters which may sometimes spill over into campaigning. 
However, a prudent government would wish to ameliorate the incentives that public choice economics 
predicts could give rise to bad policy - in particular policy that imposes widespread costs on society 
DQG�FRQFHQWUDWHG�EHQH¿WV�RQ�D�SDUWLFXODU�JURXS��$V�VXFK��DFWLRQ�VKRXOG�EH�WDNHQ�VR�WKDW�

�� *RYHUQPHQW�IXQGLQJ�RI�D�FKDULW\�RU�RWKHU�QRQ�SUR¿W�RUJDQLVDWLRQ�LV�QRW�XVHG�WR�SURPRWH�� �
 the organisations’ interests in the policy sphere. Campaigning and education around such  
� LQWHUHVWV�VKRXOG�EH�HQWLUHO\�SULYDWHO\�¿QDQFHG�

�� 7KH�JRYHUQPHQW�LV�QRW�¿QDQFLQJ�FKDULWLHV�LQ�VXFK�D�ZD\�WKDW�WKHUH�DUH�SHRSOH�ZRUNLQJ�� �
 within that charity whose interests might be strongly aligned with the continuation of   
 government funding and who have an ability or incentive to campaign in favour of more   
 government funding.

�� 3ROLWLFLDQV�DQG�EXUHDXFUDWV�ZKR�ZLVK�WR�SXUVXH�XQSRSXODU���RU�HYHQ�SRSXODU���SROLWLFDO�� �
� FDXVHV�VKRXOG�QRW�EH�DEOH�WR�GR�VR�E\�VHWWLQJ�XS�D�FKDULWDEOH�RU�1*2�IURQW�WKDW�JLYHV�WKH��
 veneer of independence.

2QH�SRVVLEOH�VROXWLRQ�WR�WKH�SUREOHPV�RXWOLQHG�LQ�WKLV�SDSHU�ZRXOG�EH�IRU�WKH�8.�WR�DGRSW�WKH�86�
approach which bars organisations from charitable status if they spend more than an ‘insubstantial’ 
proportion of their resources on lobbying. In theory, these restrictions are very tight. Not only do 
WKH\�FRYHU�GLUHFW�OREE\LQJ�WR�SROLWLFLDQV��EXW�WKH\�DOVR�LQFOXGH�JUDVVURRWV�OREE\LQJ��ZKLFK�LV�GH¿QHG�
DV�µ$Q\�DWWHPSW�WR�LQÀXHQFH�DQ\�OHJLVODWLRQ�WKURXJK�DQ�DWWHPSW�WR�DIIHFW�WKH�RSLQLRQV�RI�WKH�JHQHUDO�
public or any segment thereof.’

7KLV�ZRXOG�VHHP�WR�SURKLELW�DOPRVW�DQ\�HIIRUW�WR�FKDQJH�SXEOLF�RSLQLRQ�ZKHQ�OHJLVODWLRQ�LV�LQ�WKH�RI¿QJ��
,Q�UHDOLW\��KRZHYHU��86�FKDULWLHV�FOLPE�WKURXJK�WKH�JDSLQJ�ORRSKROH�ZKLFK�DOORZV�WKHP�WR�FDOO�WKHLU�
OREE\LQJ�µHGXFDWLRQ¶�RU�µDGYRFDF\¶��&ORVLQJ�WKLV�ORRSKROH�ZRXOG�HQWDLO�D�VLJQL¿FDQW�LQIULQJHPHQW�RI�
free speech and would be neither practical nor desirable. Instead, we suggest four simple measures 
which would help restore the independence of the voluntary sector, safeguard taxpayers’ money and 
rebalance civil society in favour of grassroots activism. 

Solutions
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���7KH�JRYHUQPHQW�VKRXOG�FHDVH�JLYLQJ�XQUHVWULFWHG�JUDQWV�WR�FKDULWLHV��2I�WKH�����ELOOLRQ�WKDW�
ÀRZHG�IURP�WKH�VWDWH�WR�WKH�WKLUG�VHFWRU�LQ���������������ELOOLRQ�FDPH�LQ�WKH�IRUP�RI�JUDQWV�
(Clark et al., 2009, p. 16). The remainder came from earned income for providing services. 
Charities have much to offer in the way of innovation and passion, and partnerships between 
government and charities have often been fruitful. However, taxpayers’ money should be 
XVHG� WR� FDUU\� RXW� FOHDUO\� GH¿QHG� SXEOLF� VHUYLFHV��7KH� SXEOLF� KDV� D� ULJKW� WR� NQRZ�KRZ� LWV�
money is being spent, whether by government departments or third parties. As we have 
seen, restricted grants are, in reality, often used for a wide variety of purposes. There can 
EH�QR�MXVWL¿FDWLRQ�IRU�JLYLQJ�unrestricted grants to private entities. Either the money should 
be earmarked for the provision of a service that the state would otherwise provide, or the 
payment should stop. If the restricted grant is provided for services, those services should 
EH� FOHDUO\� GH¿QHG�DQG�DVVHVVHG�XSRQ� FRPSOHWLRQ��1RQ�VSHFL¿F� VHUYLFHV� VXFK�DV� µUDLVLQJ�
awareness’ and ‘advancing the education of the public’ should not be amongst them. The 
state should be capable of carrying out public information projects without recourse to third 
parties. If it wishes to pump out propaganda, the public should be informed that it is coming 
directly from government.

2. Political advertising by government departments should be prohibited. It is wasteful and 
inappropriate for one arm of government to spend taxpayers’ money campaigning for 
legislation which has neither been subject to a public consultation, nor debated in the House 
RI�&RPPRQV��*RYHUQPHQW�GHSDUWPHQWV�DQG�WKHLU�DQFLOODULHV�VKRXOG�EH�IRUELGGHQ�IURP�XVLQJ�
DQ\�IRUP�RI�DGYHUWLVLQJ�WR�LQÀXHQFH�SXEOLF�RSLQLRQ�DERXW�OHJLVODWLRQ�WKDW�KDV�QRW�EHHQ�SDVVHG�
by Parliament. All other forms of informational and educational advertising would, of course, 
be permitted. This could be regulated by the Advertising Standards Agency.

Similar regulations already apply to local councils, which are no longer able to employ 
lobbyists to campaign for ‘pet funding projects and new regulations.’115 The practice was 
EDQQHG�LQ������E\�(ULF�3LFNOHV��6HFUHWDU\�RI�6WDWH�IRU�&RPPXQLWLHV�DQG�/RFDO�*RYHUQPHQW��
who echoed many of the concerns voiced in this paper:

‘Taxpayer-funded lobbying and propaganda on the rates weakens our democracy. So-called town hall 
newspapers are already closing down scrutiny from independent local papers. Now lobbyists are being 
XVHG�VLGHVWHS�WUDQVSDUHQF\�ODZV�DQG�VKDGRZ\�¿JXUHV�DUH�SHGGOLQJ�PRUH�UHJXODWLRQ�DQG�VSHFLDO�IDYRXUV�

‘Local activism and localism don’t need lobbyists. If local politicians want to change the way government 
operates, their council should send a letter or pick up the phone. Councillors can campaign for change at 
a personal or party political level, rather than throwing away other people’s council tax on the corrosive 
and wasteful practice of government lobbying government. These tough new rules will lower the cost of 
politics and increase transparency.’116 

���$�QHZ�FDWHJRU\�RI�QRQ�SUR¿W�RUJDQLVDWLRQ�VKRXOG�EH�FUHDWHG�IRU�RUJDQLVDWLRQV�ZKLFK�UHFHLYH�
substantial funds from statutory sources. There is no doubt that the word ‘charity’ carries 
a halo and that this halo is tarnished by the charitable sector’s association with the state. 
$�PDMRU�REMHFWLRQ�WR�WKH�JRYHUQPHQW¶V�DVWURWXU¿QJ�RI�WKH�WKLUG�VHFWRU�LV�WKDW�LW�GHEDVHV�WKH�
currency of charity. 

115�µ(ULF�3LFNOHV��1HZ�PHDVXUHV�WR�VWRS�³OREE\LQJ�RQ�WKH�UDWHV´¶����$XJXVW�������KWWS���ZZZ�FRPPXQLWLHV�JRY�XN�QHZV�FRUSRUDWH��������
116 Ibid.
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There is undoubtedly greater PR value in a charity calling for restrictions on liberty than 
would be the case if the message came directly from a bureaucrat or politician. The charity 
worker is assumed to be driven by altruism. We might not agree with her, but we afford her 
respect because we imagine her to be committed, earnest and caring. The same message 
delivered by a government spokesman is likely to sound like hectoring from on high; not a 
fellow member of civil society, but a paid servant of the state. This, of course, is precisely why 
governments prefer to speak through sock puppets and why the concept of charity must be 
reclaimed for civil society. 

As noted earlier, most charities receive no funding from the state. People who voluntarily give 
up their time to help the needy deserve to be distinguished from professional third sector 
service-providers. At the same time, it is both appropriate and desirable for governments to 
outsource work to the private sector, including charities, and barriers should not be put in 
WKH�ZD\��2QH�VROXWLRQ�ZRXOG�EH�WR�FUHDWH�D�VHFRQG�WLHU�RI�QRQ�SUR¿W�RUJDQLVDWLRQV�IRU�JURXSV�
ZKLFK�UHFHLYH�D�VLJQL¿FDQW�SURSRUWLRQ�RI�WKHLU�IXQGLQJ�IURP�VWDWXWRU\�VRXUFHV��SHUKDSV�WHQ�RU�
twenty per cent of total revenue). These groups would go under another name, such as a 
µQRQ�SUR¿W¶��DQG�ZRXOG�EH�VXEMHFW�WR�D�WRWDO�EDQ�RQ�SROLWLFDO�OREE\LQJ��

If they chose, charities could split themselves into a state-funded, service-providing arm (the 
QRQ�SUR¿W��DQG�D�SROLWLFDOO\�DFWLYH��FKDULWDEOH�DUP�IXQGHG�E\�SXEOLF�GRQDWLRQV��WKH�FKDULW\���
7KH�QRQ�SUR¿W�DUP�ZRXOG�KDYH�WKH�VDPH�9$7�DQG�FRUSRUDWLRQ�WD[�VWDWXV�DV�D�FKDULW\�DQG�WKH�
same status with regard to tax on investment income, but not the same status with regard 
to gift aiding of donations. It would thereby have only two sources of funds - income from 
services and income from other charities. The charitable arm would be permitted to fund the 
service-providing arm, but not vice versa. This would stop charities using taxpayers’ money 
to lobby, without barring those who wish to be politically active from accepting government 
contracts. It would also prevent restricted grants being covertly used to fund or subsidise 
political campaigning.

���&KDULW\�&RPPLVVLRQ�UHJXODWLRQV�IRU�SROLWLFDO�FDPSDLJQLQJ�VKRXOG�EH�FODUL¿HG��ZLWK�JXLGHOLQHV�
set out according to existing case law. If the recommendation set out above is considered 
impractical or unpalatable, the government should at least restrain the lobbying activities of 
charities. The current system is effectively a free-for-all, with some charities seemingly able 
to engage in political lobbying on a permanent basis. As previously mentioned, long-standing 
rules on political lobbying were relaxed at the behest of the Blair government and the Charity 
Commission’s advice that charitable status can be given to organisations for whom lobbying 
is the ‘dominant’ activity has no legal foundation. As Brodie notes, the rules pertaining to 
OREE\LQJ� E\� FKDULWLHV� DUH� EDVHG� RQ� FDVH� ODZ��7KH� ����� FDVH� RI� 1DWLRQDO�$QWL�9LYLVHFWLRQ�
Society v. Inland Revenue Commissioners established that sustained political campaigning 
is not a legitimate charitable purpose and no subsequent case has found otherwise (Brodie, 
2010, p. 11). The Charity Commission should revert to previous guidelines which forbade 
charities from making political campaigning their dominant activity.
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