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ABSTRACT

This thesis describes how the implementation of quality management methods 1n local
government organisations have affected the inter-related issues of the public-service

labour process and collective bargaining arrangements.

A series of interviews with managers and union officials, and questionnaire surveys of

trade union members attitudes at four disparate local authorities pursuing quality

management was conducted over two and a half years.

The findings indicate that the nature and outcomes of quality management
implementation are contingent upon pre-existing employment relations within the

organisation - particularly relating to trade union entrenchment and activity. The
impleﬁientation of quality management, however, does have a subsequent effect on

the labour process and collective bargaining.

While there are considerable differences between authorities, evidence of increased
worker ‘commitment’ as a result of quality management is inconclusive, though
workers do perceive net increases in work-rates. Workers also perceive a net decline

In trade union influence over working practices.

It is concluded that unions need to address the issue of qualiitr);rﬁ management in a
critical manner in order to be able to adequately protect the interests of their members

and to retain the long term legitimacy in the workplace.
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CHAPTER 1

INTRODUCTION

This thesis is concerned with quality management and local government employee
relations. Based upon research conducted in, predominantly, four local authorities
between 1995 and 1997, it addresses the issues of how quality management initiatives
affect the labour process (the effort bargain, work regulation, work 1ntensification work
standardisation) and collective bargaining (management-union relations, management-
worker relations and union-worker relations). In doing this, consideration is given to
the competing forces of, on the one hand, the increasing standardisation of managenal
decision-making in public sector organisations and, on the other hand, the inherent
complexity of the local authority organisation - making the outcomes of any managerial
strategy contingent upon the precedents of local historical developments in political,

organisational and union-management relations.

Quality management methods pose certain short-term challenges to the legitimacy of
trade union organisation within the workplace. However, the challenges posed should
be viewed within the context of an overall decline in trade union bargaining power at
the national level. While the attempt to individualise work by unitarist managerial
strategies like total quality management (TQM) may indicate a manifestation of the
general shift in management-worker relations, it does not indicate any permanent shift
from collectivism to individualism in employment relations. It is therefore considered
that the eventual outcomes of quality management initiatives within local government
workplace will depend upon the dynamics of the interaction of managers and workers -
both individually angl collectively. In short, the intended outcomes predicted 1n
prescriptive management texts should not be assumed to be the actual outcomes of

managerial decision-making.

Background
The permeation of quality management into local government reflects the broqder

issues concerning the reformulation of the public sector (Kirkpatrick & Martinez-Lucio
1995b). In the late 1990s, public administration i1s dominated by an entrenched

managerialist orthodoxy initially formulated around the moral and economic
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assumptions of the new right critique of the welfare state in the 1970s and 1980s. This
consensus 1s manifested in the reformulation of the structures and mechanisms that
underpin local government, and by ideological parameters that govern what is possible
and desirable in local public service provision. Firstly a number of structural ‘reforms’
now determine how public services operate - the use of ‘quasi-markets’, performance
monitoring, compulsory competitive tendering (CCT) and cost-centre based accounting
practices. Secondly these mechanisms have been used in conjunction with an
ideological imperative that has shifted attention away from the output of public services
to the processes involved - the focus is increasingly concerned with the need to improve
the ‘value-for-money’ performance of public sector organisations. In turn, the
championing of consumer choice, competition and entrepreneurship has been used to
justify the ‘exposure’ of public service workers to the ‘customers’ of services. Here,
managers are seen as neutral arbitrators of efficiency, equity and public accountability.
Thirdly, then, this ‘new consensus’ in public service provision has required that
workers are not insulated from ‘new and innovative’ ways of working by the ‘vested

producer interests’ that constitute public service trade unions.

Enter quality management. The ‘quality’ issue encapsulates all of the above issues.
Through the conflation of ‘quality’ and ‘management’ honorific status is ascribed to a
managerialist agenda. The quality management agenda is ideally suited to the vertical
disintegration of public sector organisations into purchaser and provider agencies; is
fully compatible with consumerist ideology; and as a unitarist managerial package

developed in the private sector, has a track record in the broad arena of industrial

relations. As the introduction to a recent critical account of quality management in the

public sector put it:

For us, quality 1s not a politically neutral objective to which all parties are equally
committed. On the contrary, it is intensely political and has been used to promote a range of

new forms of management control and restructuring of traditional working practices, as well
as genuine efforts to improve service delivery. (Kirkpatrick & Martinez-Lucio 1995a p8)

There has been an increased interest in the impact of quality management methods in
public sector organisations in recent years, yet most are either prescriptive in nature
(Sanderson 1992; Skelcher 1992; Morgan & Murgatroyd 1994), or are concerned with
the content of the agenda itself (Cochrane 1994; Warde 1994; Walsh 1995). While both

of these issues are perfectly legitimate, there remain some gaps concerning the
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perceptions of ‘the managed’. The intention, here, is to address the outcome of
implementing policies inspired by the described agendas, in terms of employees. It is
recognised here that managerialism has had an important affect on how the labour
process 1s now viewed by managers in public services. It is also recognised, however,
that managers do not always achieve their objectives, that managers perceptions of
what has been achieved may be different to what employees may perceive and that
managers actual behaviour may be different to their stated intention. This adds
complexity to a number of contingencies already present in the local government
organisational setting; the non-commercial nature of public services, the strong
presence of public service trade unions and the organisational complexity of local
authorities (in terms of decision-making channels and the diversity of work and skills

involved across the range of services).

The presence of trade unions in the local authority is not a small issue. Where quality
management has been introduced in the commercial sector, it has been associated with
non-union firms in the US and ‘enterprise-union’ firms in Japan. Where quality
management has been introduced into strongly unionised sectors in the UK (the motor
industry) the relationship between trade unionism and quality management has been
uneasy (Starkey & McKinlay 1989). Introducing quality management into local

government will not only be affected by the prior presence of trade unions, then, but the
operation of quality management, through the managerialist agenda by which it is

legitimised, will also affect collective bargaining arrangements in local government.

Structure of Thesis

The thesis 1s subdivided into thematic sections, section one being the introductory
section. In Section 2, the background issues involved in introducing quality
management into local government are discussed. Here, chapter 2 traces the origins of

managerialism 1n local government from its roots in the new right critique - of the
welfare state, trade unions and political decision-making - through to the assimilation of
managerialism into New Labour’s consumer-centred approach to citizenship in the

1990s. Chapter 3 identifies the origins of quality management in the commercial sector

and traces 1ts permeation into local government in the 1990s - both in terms of why
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quality management is seen as applicable and the extent to which it has been

(nominally) adopted by local authorities.

Section 3 is concerned with quality management and employment relations in local
government. Here, chapter 4 discusses the background issues surrounding trade union
involvement in local government and the issues raised for trade unions in introducing
quality management. Chapter 5 discusses the issues raised for the organisation of work

when introducing quality management into the non-commercial environment of local

government.

Section 4 discusses the methodological issues involved in researching the effects of
management initiatives on the workplace. Chapter 6 considers how the workplace
should be considered in light of recent debates about the present nature of work in the
labour process debate and describes how issues relating to the managerial re-
organisation of work in the labour process debate are intrinsically linked to issues

concerning collective bargaining. Chapter 7 describes the methods used and case-

studies 1dentified for the study of the research.

Section 5 outlines the findings of research conducted in four local authorities operating
quality management policies. Chapter 8 is an authority-by-authority description of the
findings on key themes through interviews with managers and trade union
representatives. Chapter 9 and 10 describes the findings of a survey of Unison members
conducted at the four authorities: chapter 9 providing a description of the survey

population and chapter 10 describing the opinions on a range of issues relating to

quality management, work and trade unions.

In section 6, the theoretical concerns raised in sections 2 and 3 are integrated with the

empirical findings of section 5 and discussed. In chapter 11 the implications of
introducing quality management into local government are discussed, in relation to the

impact on the labour process. Here, the local government labour process is re-assessed
in light of what aspect of the labour process is attempted to be controlled by quality
management. Differences emerge according to the strength of the policy being pursued
- a factor contingent upon the political, demographic, management and industrial
relations background in each case - and between different types of work in each

authority. In chapter 12 the impact of quality management is assessed in relation to the
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position of the trade union. This is assessed in terms of the union’s collective
bargaining relationship with the authority management and in terms of its legitimacy
with the workers in the local -authority. A number of dangers for trade unions are
highlighted here and some strategic choices are offered regarding unions’ possible

responses to the introduction of quality management.



Section 11

Managerialism and Local Government



CHAPTER 2

THE RISE OF MANAGERIALISM IN LOCAL GOVERNMENT

This section provides the background to the development of quality management in
local government. In this chapter, the background issues shaping the developments in -

local government are discussed while chapter 4 discusses the background to the

‘quality’ phenomenon’.

The nature and outcomes of employment changes that are the focus of this thesis have
been underpinned by a more general shift in the nature of the public sector as a whole.
Over the past two decades a profound shift has occurred in the way that public services
are organised. Although there are wider economic factors involved in these changes, the
manner in which these economic issues have been dealt with has been based upon
discretionary political interests. Amid the general attack upon the legitimacy of the
welfare state (Mishra 1984) a new consensus has been built, based upon the

reorganisation of public services on a new ‘managerialist’ agenda:

...the transfer, during the last decade or two, of managerialism from private-sector

corporations to welfare-state services represents the injection of an 1deological ‘foreign body’
into a sector previously characterised by quite different traditions of thought. (Pollitt 1990a:

pll)
This chapter will define the concept and characteristics of managerialism in local
government and trace its political origins in the new-right and its implementation by
successive Conservative governments; and in the creation of a managerialist consensus

by the political convergence that has occurred by the Labour Party.

Managerialism

The term managerialism is, perhaps, a rather broad concept. Indeed, it is not being
suggested that management per se has not been a concern of all governments and local

authorities, particularly since the advent of the welfare state itself. The broad concept of

managerialism being used here is the one defined by Pollitt:

Managerialism is a set of beliefs and practices, at the core of which burns the seldom-tested
assumption that better management will prove an effective solvent for a wide range of
economic and social ills (Pollitt 1990a: p1)
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Managerialism, for Pollitt, is an ideology underpinned by the belief that social progress
1s obtained through rising productivity; that productivity is achieved through the
application of technology (including organisational techniques); that to achieve these a
disciplined workforce is required; that the management of an organisation is the means
by which this should be achieved and that management is a separate and distinct section
of the organisation and that, therefore, the management prerogative should be
unimpinged. As a process it has encompassed the restructuring of state institutions, the

redefining of relations between institutions. It has involved change implemented

through direct control and through more subtle means (the use of consultants, advisors

and the education system as support functions).

For Pollitt managerialism is deeply flawed through its lack of coherence and realism,
1ts impact on pbwer structures and through its very value system. Pollitt’s critique is
based upon his examination of the health and civil services in the UK and the US.
While this forms a useful basis for an examination of UK local government in this
study, there are a number of distinctions. Pollitt’s analysis 1s, first, a critique of a
relatively uniform ‘neo-Taylorist’ managerialism, whereas what 1s attempted here 1s an
investigation into what Pollitt would term ‘culture management’. Second, because local
government is relatively autonomous of central government (and often exhibiting
conflicting party political interests) a more complex relationship between the motives
and outcomes of managerialism is evident. While broadly adhering to Pollitt’s
definition, then, the concept of managerialism used here is a broader one which
incorporates the broad array of ideological, political, cultural and structural

relationships that have affected the organisation of public services in the 1990s (Clarke

and Newman 1997). .

Pollitt correctly identifies the managerialist agenda as part of the political project of the
new-right from the 1970s, being put into practice by successive Conservative
governments in the 1980s and 1990s. In the sphere of local government, however,
managerialism’s increasing legitimacy in the 1990s can also be traced to an increasing
incorporation of managerialist ideology within the Labour Party. It is important, then,

to 1dentify ‘the origins of both of these trends, as both have informed the agenda within

local government.
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Managerialism and the New Right

The stated agenda of post 1979 government policy on local government has been
inspired by a number of, often inconsistent, New Right beliefs about the nature of the
public sector, the ‘problem’ of organised labour and of their relationship with each
other. Despite these inconsistencies, there has remained a coherent ideological hostility
towards organised labour and the (welfare oriented) public sector: the rhetoric being

‘giving managers the right to manage’ and ‘rolling back the frontiers of the state’.

a) The New Right

The New Right consists of elements of conservatism and neo-liberalism leading to
some of the tensions of its coherence (Gamble 1994). Conservatism, 1n 1ts own terms, 1s

not hostile to the notion of ‘the state’ - indeed it is in favour of a strong state. It 1s the

through the state’s authority the prevailing social order may be preserved. Conservatism
is in favour of free market capitalism and of (moral and fiscal) restraint. Change, for the
conservative, should be incremental rather than rationalist. Neo-liberalism, in contrast,

is in favour of a minimalist state, and of individual freedom determined by unfettered

free market rationality. It is anti-pluralist, and anti-equality. The ambiguity that this
leaves the new-right in, particularly with regard to the nature and role of the state, can

be seen in the following passage from Hayek with regard to the problem of how to

redeploy labour (after WWII):

There will still be many people who, if they are paid according to what their services will then
be worth to society, would under any system have to be content with a lowering of their

material position relative to that of others.

If, then, the trade unions successfully resist any lowering of the wages of the particular groups
in question, there will be only two alternatives open: either coercion will have to be used, i.e.
certain individuals will have to be selected for compulsory transfer to other and relatively less

well paid positions, or those who can no longer be employed at the relatively high wages they
have earned during the war must be allowed to remain unemployed till they are willing to

accept work at a relatively lower wage. (Hayek 1944 pp153-4)

The New Right gained credibility during the economic crises of the 1970s and became
the ‘unofficial’ ideology of the Conservative Party from 1979 onwards. The politics of
the New Right were developed around two main themes. First, by the perceived failures
and humiliation of the 1970-74 Heath government - back-tracking on the Industrial
Relations Bill, ‘U-turning’ on the nationalisation of Rolls-Royce, and the humiliating

defeat in the 1973 miners strike. Second, by the perceived crisis being faced by the
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1974:9 Labour government - the breakdown of prices and incomes policies, the ‘winter
of discontent’ and the IMF loan. Political priorities for the incoming Conservative
administration were, then, ‘tﬁming the unions’, curbing inflation, and ‘de-nationalising’
some of the most recently nationalised industries. The Conservatives’ economics were
basically anti-Keynesian; its constituent parts traceable to monetarism, the ‘Bacon and

Eltis thesis’, public choice theory and supply-side economics. These will be described

below.

The first major influence on Conservative policy was that of monetarism. Monetarism
was not ‘new’, but began to find new adherents following the publication of Milton
Friedman’s ‘The role of monetary policy’ (1968) which, when viewed retrospectively,
seemed to offer an explanation to the stagflation of the mid 1970s. Monetarism argued
that the artificial stimulation of the economy through government deficit financing was
ultimately doomed to failure. This was due to wage expectations of workers, aided by
‘monopolistic’ trade unions, continually forcing the price of labour above the rate of

productivity: this creating a continuous cycle of inflationary pressure within the

economy.

The solution, for monetarists, was for the cycle to be broken. Government was to focus
exclusively (in terms of economic policy) on ensuring that monetary supply matched
(and did not exceed) economic growth. Within this zero-sum scenario, people would be
expected to behave according to ‘rational EXpectations’: employers would be curtailed

from being able to pay the demanded wage increases and inflation would fall; falling

inflation would then further curtail the demand for wage increases.

It is clear from the above, that monetarism direcﬂy challenged the position of organised
labour in the economy. In 1979 the new Conservative government aimed to put
monetarism to the test and The Medium Term Financial Strategy (MTFS) was
launched. While the MTFS did not achieve its stated aims (it failed to achieve any of 1ts
monetary targets and its central role in controlling inflation was doubtful), it did
achieve an upward shift in the ‘long run Phillips curve’ (Friedman ibid.) creating
significantly higher levels of structural unemployment in the UK economy.
Monetarism’s biggest role in taming organised labour’s wage demands through

‘rational expectations’, then, was through more through fear of unemployment than
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through confidence in price stability. Significantly, however, the MTFS re-introduced

the balanced budget as a central tenet of economic policy - in practice meaning the

fiscal constraint of the public sector.

Allied to monetarism, at this time, was ‘supply-side’ economics - meaning the
emphasis on the problems of labour supply in the economy, to the exclusion of demand.
A reason given for the monetarist experiment causing, rather than curing,
unemployment was the rigidity of the labour market. Unions and employment
regulations created over-employment in some sectors of the economy and kept the price
of labour artificially high. Unemployment benefits were deemed as being too high,
proving to be dis-incentives for the unemployed to work. Supply-side economics, then,
provided the ‘economic theory’ by which trade unions could be attacked directly. It
also, in some of its guises, argued for a reduction in the general tax burden. While some
of this could be considered compatible with monetarist thinking, 1t often contradicted it.

‘Laffer-curve’ predictions of optimising government expenditure by reducing direct tax

rates was bizarely reminiscent of Keynesian deficit financing but found favour in the

New Right experiment, being closely associated with ‘Reaganomics’ and the ‘Lawson

boom’.

The Bacon and Eltis thesis (1976), as it became known, was an early economic
rationale for ‘rolling back the frontiers of the state’ in the 1980s. Bacon and Eltis,
'beginning with a series of articles in the Times in the early 1970s, developed the theory
that Britain’s economic problem was that the state sector of the economy was
‘crowding out’ the more efficient organisations in the private sector, raising the overall

price of capital and thus lowering levels of investment. The problem, for Bacon and

Eltis, centred on the ‘non-marketable’ sector of the state - in practice the various

institutions of the welfare state.

Perhaps the most important influence on New Right thinking on the public sector has
been public choice theory. Public choice suggests that the state acts as an inefficient
allocator of resources because its decision-making is driven by ‘bureau-maximising’
tendencies within the state who broker political interests competing for resources. This

1s often exacerbated by the electoral cycle whereby macroeconomic policy is geared to

produce short term reductions in unemployment and taxation, only to manifest
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themselves later, in reversal and in increased inflation. For public choice, such
discretionary decision-making powers should be removed from public bureaucracy and
political interests and placed within the sphere of consumer sovereignty where
competition tempers such wasteful behaviour. Public Choice, then, provides the New

Right with its central rationale for privatisation and deregulation.
b) Government policy and managerialism 1979-1996

Seen retrospectively, post 1979 government policy was managerialist in two important
and intertwined directions. Government policy aimed to shift the scale and scope of the
state’s role in the economy and to change the nature and infernal culture of the
organisations of the state. Managerialism has also been inexorably tied-up with

government’s industrial relations policy as a whole, as will be discussed in chapter 3.

In the case of the role of government policy in shifting the scale the state activity, key
policies included direct privatisation - in local government this including tenants’ right-
to-buy of local authority housing and bus privatisation; ‘opt-outs’ - including Housing
Action Trusts, grant-maintained status for schools and higher education opt-outs
through incorporation. The government also displaced local government through the
setting-up of ‘quangos’ such as the Urban Development Corporations (UDCs) and
Training and Enterprise Councils - and Local Enterprise Councils 1n Scotland. Finally
the government used compulsory competitive tendering (CCT) as a means by which
local authority services, would be subject to bids from the private sector. The degree of

intervention into the affairs of local government by central government over this period

was almost unprecedented. Table 2:1 shows the extent of Conservative legislation

associated with major local government changes.



PR TR e o e TN ERE LT T I TR T UTE TR IR W ey TR T A

Managerialism and Local Government 14
- s - -

Table 2:1: Local Government Legislation 1979 - 1995

T S

Local Government Planning & Land Act 1980

e Set Rate Support Grant as central
government determined amount.

e Creation of DSOs and introduction of

CCT for DSO's
Loca!l Government (Miscelaneous Provisions - e Allowed Secretary of State to cap local
Scotland) Act 1981 authority expendeture
Local Government...Act 1982 e Legitimised grant penalties

e Prohibited authorities from levying
additional rates

(Part lIl) Set up the Audit Commission

o Compelled LAs to monitor specified
performance targets

Local Government (Interim Provisions) Act 1984 Set up abolition of metropolitan
counties

Rates Act 1984 e Introduced rate capping
Local Government Act 1985 ¢ Abolished metropolitan counties

Local Government Act 1986 ¢ Curtailed the use of ‘political’ publicity
by councils
Local Government Act 1987 Made changes to education finance

Local Government Finance Act 1982

Local Government Finance Act 1987 . Madte changes to the rate support
gran

Local Government Act 1988 e Introduced Compulsory Competitive
Tendering

Local Government Finance Act 1988 e Introduced the Community Charge
(Poll Tax)

Local Government & Housing Act 1989 o (Partl) Changes to staff recruitment

Local Government Finance...Act 1991 Financial reporting
Local Government Act 1992 ' Introduced Citizen’s Charter

@
Local Government Finance Act 1992 e Introduced the Council Tax
Local Government (Wales) Act 1994 o Setting up new Unitary Authorities to
replace County/Districts in Wales
Local Government etc. Act (Scotland) 1994 o Setting up new Unitary Authorities to
| replace Regional/Districts

In the case of altering the culture of public sector institutions into more ‘commercial’
operations, this has been a more consistent project of the government over the period. It

was this and denationalisation (not privatisation), which was the stated agenda in the

Conservative Party manifesto in 1979:

! This list covers major legislation affecting local government autonomy and is not exhaustive. Between 1979 and 1994
210 Acts of Parliament affecting local government were passed (Source: Labour Party: Renewing Democracy,
Rebuilding Communities WWW source)
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We will offer to sell back to private ownership the recently nationalized aerospace and
shipbuilding concerns, giving their employees the opportunity to purchase shares...

We want to see those industries that remain nationalized running more successfully and we
will therefore interfere less with their management and set them a clearer financial discipline
in which to work. (Conservative Party Manifesto 1979)

Civil Service practice had been 1dentified as ripe for reform since the Fulton Report in
1968. The New Right agenda that underpinned the 1979 Thatcher government,
however, aimed more specifically to introduce a more commercial ethos into Civil

Service working practice to replace the generalist, committee oriented decision-making

processes that existed.

The first formal initiative to achieve this was the setting up of the Rayner Scrutinies.
This ongoing series of investigations aimed to identify the means by which a more
‘business-like’ approach could be introduced - Rayner was seconded from Marks and
Spencer. It resulted in 100,000 Civil Service jobs being lost by 1984 (Elcock 1991).
This initiative was complemented by the Financial Management Initiative (FMI) for all
Civil Service departments in 1982, being developed from Michael Heseltine’s MINIS
system. The FMI was designed to restructure departments into a series of cost centres

from where ‘inefficient’ practices could be readily identified and eliminated.

In 1988 the cost centre ethos expanded through the recommendations of the Prime
Minister’s Efficiency Unit (‘The Ibbs Report’). The outcome of Ibbs was the “Next
Steps’ initiatives which were aimed at splitting each government department into
executive/policy roles, and functional roles. From this, the principle of allowing core
government functions to be administered by arms-length agencies, through a formal
contract relationship, came into being and it became possible for core functions of the

state to be offered for private sector involvement through ‘market-testing’.

While these initiatives did not pass through the Civil Service without internal
resistance, it was not faced with party political opposition from the controlling
hierarchy of the organisations being ‘reformed’ - as was often the case with local
authorities. The means by which the government attempted to force its ‘cultural
changes’ onto the operation of local government were often tied up with its general
state restructuring programme. This was often crude and opportunist - as was the case

with the abolition of the GLC and Metropolitan Councils in 1986. The other means it

used, however, was through the use of proxy measures whose effects were incremental.
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They included the setting up of arms-length institutions such as the Audit Commission
(and the Accounts Commission in Scotland) in 1983 with a remit of monitoring the
financial performance of local authorities and health authorities. Other financial
constraints 1imposed by central government included ratecapping - whereby local
government spending was given a ceiling regardless of local preferences; the re-
allocation of rate support grants; and by the imposition of financial ring-fencing in

areas where responsibilities were transferred from central government to local
government (e.g. Care in the Community). All of these measures had the effect of
removing the scope for policy discretion from local authorities, which in itself is a

managerialist objective: to re-focus the agenda of the organisation away from what the

organisation does in favour of Aow it does it.

This agenda was to have been completed with the Community Charge (Poll Tax) in
1988. The Poll Tax aimed to replace the property based local taxation that funded local
government with a flat rate taxation levied on all residents in the borough. It would
thus, it was assumed, focus local voters’ minds as to the spending activities of local

authorities. It was, of course withdrawn in 1992 after great unpopularity, organised

opposition and non-payment made the whole system untenable.

In terms of changing the ‘culture’ of local government, probably the most significant
influence throughout the 1980s and 1990s has been CCT. Initially touted in the 1980
Local Government Planning and Land Act, CCT forced local authorities to re-organise
the various intermeshed functions into distinct purchaser and provider units in order
that the provider functions could be tendered for private bids. The principle was partly
based on orthodox New Right economics of the inherent efficiency savings that could
be gained by competition, but also on some newer economic theory based on hybrid
organisational forms of ‘quasi-markets’ (LeGrand 1990). It also had private sector
precedent in the 1980s, however, in the form of large organisations opting to out-source
previously in-house functions to lower paying sub-contractors - often greatly eased
where they held monopsony power over contractors. In CCT, purchaser discretion was
substituted with guidelines (ultimately to the Secretary of State’s own definition)

prohibiting contract selection on any basis other than cost.
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Figure 2:1: New-Right Influences on Managerialism
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c) Managerialism and the new suburban right

. The New Right push for managerialism did not come exclusively from central
government. It was assisted with the help of Conservative ‘flagship’ authorities keen to
display how the implied models could work when actually promoted at the local level.
Such authorities have been described by Holiday (1991) as ‘New Suburban Right’
(NSR) authorities. The NSR, for Holiday, has been more of a tendency than a formal
grouping, holding coherence through a general adherence to ‘value for money’, the
minimalist state and anti-socialist rhetoric; tending to be populist and dogmatic in their
politics; and promoting™ the values of °‘individual responsibility’, the °‘creative
competitor’ and ‘necessary diversity’ (inequality). Such a definition should not be taken
to imply that the NSR represented any challenge to standard municipal Tory values -
the protection of vested property interests through the use of sectarian and racist
symbolic politics (Butcher et al 1990). The NSR definition does, however, provide a
usefull distinction made by explicitly ‘Thatcherite’ local authorities. The most notable
example of these NSR authorities has been Wandsworth and Westminster in London,
but has also included Kent County Council during the 1980s (Holiday 1b1d.), Bradford
for a brief spell and Brent between 1990 and 1996. In all of these cases a positive
attitude to out-sourcing public services was pursued, along with the aim of keeping

local taxation to a minimum.

Managerialism and the Left

It has been the job of New Labour’s architects to translate their understanding of the

customer into offerings he or she was willing to pay for. “And then, and only then, to
convey to potential customers the attributes of that offering through all the different
components that make up a successsful brand - product positioning, packaging, advertising
and communications. Politics is no different.” (Peter Mandelson on New Labour. Guardian

30 April 1998)

The rationale for local government restructuring and reform has not been exclusively
from the political right. There has been a marked shift in the language and policy of the
left throughout the 1980s towards what could be viewed as tacit support for much of the
new-right agenda. This is manifested in three ways. First, following a series of political
defeats, municipal socialism and the ‘new urban left’ (NUL) agenda went into retreat,
creating a vacuum of ideas. Second, there was a corresponding growth in influence of

‘post-left’ type politics and debates within Labour Party circles - primarily those
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associated with ‘post-Fordism’. Third, from the Labour Party at the national level, there

was an increasing desire to distance the Party from the NUL for electoral reasons.
a) Managerialism and the New Urban Left

The first factor, the retreat from (and of) the NUL should be seen in the context of its
own ascendancy. The NUL grew in the mid to late 1970s out of frustration with the
complacency of the local Labour Party. Invigorated by many of the new social
movements of the 1960s and 1970s, activists aimed to challenge local fiefdoms and
open up local government (Livingstone 1987; Lansley, et al 1989). The NUL
comprised of an array of left activists; communitarians, women’s groups, black activists
and gay activists, to Trotskyists - particularly Militant, Socialist Organiser, and
umbretlla groups such as London Labour Briefing. Initial activities of the NUL were in
inner London - and particularly Lambeth - but this spread after the success of the late

1970s to a large number of councils, including the GLC itself; most of the urban county

councils; urban districts such as Liverpool, Sheffield, Lothian, Manchester, Bradford,
St. Helens; and district councils such as Bristol, Basildon, Leicester, Norwich, Brighton
and Southampton (Lansley et al ibid.). The NUL, as a coalition of factions and
interests, did not have a coher_ent programme per se although there was broad
agreement on core issues. Along with mainstream socialist concerns about poverty,
class, worker and trade union issues, the NUL put more emphasis on issues such as
anti-racism, anti-sexism, gay rights, attacking bureaucracy and of single-issue themes

such as environmentalism and the anti-nuclear movement.

The retreat of the NUL occurred partly as a result of the inevitable conflict with central
government - and in particular, of how the NUL responded, and partly as a result of the
ambiguous nature of the reforms that were being attempted. The conflict between the
NUL and the Thatcher government has been well documented resulting, variously, in

ratecapping, surcharging and abolition.

During this period, NUL councils were often faced with resistance from council trade
unions and this, to some extent, highlighted some of the ambiguous nature of the
reforms being implemented. Conflict occurred here for three main reasons (Heery
1987). First, the unions were likely to be strong in the areas where the NUL were also

strong. Second, financial pressure forced by government was forcing NUL councils to
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cut staft, and/or wages. Ironically, because NUL councils tended to have promoted
more favourable conditions, the effects tended to be worse - causing conflict. Third,

many of the organisational mnnovations pursued by NUL councils challenged existing

working practices.

Inevitably the uneasy coalitions that made up the NUL began to subside once their
initial objectives were achieved. Facing direct confrontation with the Government often
tested these alliances, as did tactics and priorities when faced with budgetary decisions
of their own. The rump of the NUL ceased to be a coherent entity by the 1990s. The
key protagonists had either moved into national politics (e.g. Livingstone, Corbyn,
Blunkett), single issue politics, or left the scene. Some remained, with newer ‘post-left’
activists and retained only a small element of the NUL agenda - and often only its
rhetoric. Anti-racism and anti-sexism - at the time vilified by national press - became
equal opportunities (in the workplace) and was seen as good management practice even
in the private sector. Anti-racism and anti-sexism in housing and education became
issues of equity and easily became a management issue when tied-up with the use of

performance evaluation. Management, then, has come to be seen as more of an ally to

the post-NUL agenda than have the trade unions.
b) The Post Fordist agenda

The Post-Fordist agenda was popularised through the journal Marxism Today from the
mid to late 1980s up to its final demise in 19912 Marxism Today had long been seen as
part of the wider influences on left Labour Party thinking. Post-Fordism basically

asserts that, through the total transformation of the global production regime, the nature
of organisations, economics and politics have also been transformed. While there
remain, sometimes fiercely contested, distinctions between specific models of
regulationism, and Post Fordism (Hirst & Zietlin 1991) the post-Fordist analysis 1s

derived from merging the regulationism associated with Michel Aglietta and Piore and

Sabel’s flexible specialisation.

Drawing from regulationist analyses of capitalist development (Aglietta 1979), the Post

Fordist assertion is that the present socio-economic condition has been arrived at

? Key figures within Marxism Today have since formed Demos, an ‘independent’, ‘post-left’ think-tank advising, among
others, the Labour Party on social policy matters.
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through a paradigmatic shift to the structure of the regime of accumulation. Rooted in
Marxism, regulationism defines the socio-economic structure as being based in the
regime of accumulation which 1s tied directly to a mode of regulation which evolves as
a means by which to contain structural contradictions inherent in capitalist
development. The Fordist mode of regulation emerged as the response to crises at the
early part of the twentieth century and developed into its ‘golden age of intensive

accumulation’ (DeVroey 1987) following world war two. Fordism required mass
production, a Taylorised labour process for the organisation of work, managed mass
consumption to accommodate growth, and managed international macroeconomic
regulation - with the US economy as its vanguard. The regulationists, assert that during
the 1970s this entire structure had reached a terminal crisis through the internal
contradictions upon which it was founded. The point of departure with Post Fordism
from regulationism, however, is that the regulationists defined the response to the crisis

of Fordism as remaining based upon an antagonistic class relationship:

Capitalism can escape from its contemporary organic crisis only by generating a new
cohesion, a Neo-Fordism. This cohesion must be compatible with the wage relation, the
principle of invariance of the capitalist mode of production. (Aglietta 1979 pp385)

Post Fordism, in contrast, assimilates the regulationist interpretation of the crisis of
Fordism, yet removes the underlying basis for the crisis. It is strongly implied, then,
that a Post Fordist condition has been arrived at, that the condition is stable and
developing and that the condition has certain characteristics that mitigate against the

adoption of Fordist strategies of regulation, politics and economic management.

The nature of Post Fordism is defined by the incorporation of flexible specialisation
(Piore and Sabel 1984) as the core model of regulation. Piore and Sabel found
‘exceptional success’ in the “re-emergence of the craft paradigm amidst the crisis [of
mass production]”(ibid. p205) Evidence for this was found in the ‘Third Italy’, the
Salzburg area of Austria and the Baden-Wurtemberg area of Germany. Piore and Sabel
argued that whilst satisfying luxury niche markets was an historically familiar pattern in
unstable economic times the present shift represented, through chance, a more

successful industrial paradigm than mass production:

This model stands the regnant paradigm of production on its head. Dominant sectors of the
established system were subordinated, subordinate ones dominated. As in any revolution, it
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was the reversal of roles - and the revelation of surprises in familiar structures - that
disconcerted participants and observers. (ibid. p206)

The emergence of this new paradigm is not, it is claimed, temporary; it is the emerging
dominant paradigm. The information technology revolution has facilitated the creation
of flexible manufacturing systems which favour short-run production. Here, job shops
will be automatic, design will be integrated with manufacturing systems airld product

life cycles will be shorter. Furthermore, technology is seen as being able to

revolutionise work itself:

The advent of the computer restores human control over the production process; machinery
again is subordinated to the operator. (ibid. p261)

There are four core ‘faces’ to what Piore and Sabel admit to be a hazily mapped-out
flexible specialisation future. Its first guise is in the form of regional conglomeration
whereby regions are bound as a combine of similar sized firms working in competition
and co-operation with each other using binding local institutions such as guilds,
affiliations, unions and co-operatives. Evidence form Tuscany is cited where the locally
strong Communist controlled unions were aligning with local entrepreneurs. The
second ‘face’ of flexible specialisation is in the creation of ‘federated enterprises’ on
the interlocking directorship model not dissimilar to the Japanese keiretsu. The third
and fourth ‘faces’ are concerned with the vertical structure of firms. Piore and Sabel
propose ‘solar’ firms and ‘workshop factories’ whereby a network of workshop
specialist suppliers operate as partners or collaborators in ventures with core businesses

and are able to share the benefits of welfare services offered to core workers of the main

business.

Piore and Sabel’s flexible future is characterised by new forms of regulation: firstly, as
its name implies, it is about flexibility and specialisation - the flexibility in production
allows specialism in the product; secondly it is characterised by limited entry so as to
ensure cohesion; thirdly it is characterised by a consensus encouraging competition and
innovation; and fourthly it also needs to place limits on competition so as wage and

price competition do not break the consensus down.

Regulationism remains an influential model in its own right and some care needs to be

made not to confuse some regulationist definitions of Neo-Fordism and Post-Fordism

with the Marxism Today variety. However, The broad Post-Fordist synthesis of



Managerialism and Local Government | 23 |
Eae AT anc ocal Government Zn0 0

regulationism and flexible specialisation uses a determinist logic to assert what was
intended to be a heuristic model for what is essentially, a pluralist model of industrial
democracy. In doing this, all forms of economic and political organisation associated as
being ‘Fordist’ become inappropriate. Murray makes the distinctiox; between the two

‘epochs’ clear. Fordism was marked by

...1ts commitment to scale and the standard product (whether it is a Mars bar or an episode
of Dallas); by authoritarian relations, centralised planning, and a rigid organisation built
round exclusive job descriptions.(Murray 1988 p9) "

Fordism was consistently challenged, Murray asserts, through the mass party and on the

shop floor. Post-Fordism, however, 1s different:

In Post-Fordism, the worker is designed to act as a computer as well as a machine.(ibid.
pll)

In line with the logic of regulationism Post-Fordism asserts the need to react to the

change in production appropriately. An interpretation of Gramscian strategy is used

here; what is needed is a ‘war of position’ not a ‘war of manoeuvre’. Because Fordist

forms of political participation are anachronistic in Post-Fordist ‘new times’ what is

needed is adaptation:

What is needed is for the labour movement to shift the whole focus of policy, from money
and markets to production...it is the way in which the labour movement addresses
restructuring which should be at the centre of economic debate.(Murray 1989 p57)

Post-Fordist produc‘;ionﬁ is marked by flexible specialisation in the work-place which
manifests itself in new consumption patterns, it is alleged. The market 1s now deemed
to be determined by product diversity, style and quality and people’s identity is shaped
now by fragmented group allegiances and not by class or other work-based group
allegiances. Because Fordism détermined the political strategies for both right and left
(Taylorism, the mass political party, class politics, the large bureaucratic state), Post-
Fordism determines the nature of political strategies in the present (the politics of
identity, consumerism, niche markets, flexibility). It is this rationale which allows the
protagonists of Post-Fordism to assert that ‘Thatcherism’ was a new-right response to

the Post-Fordist condition. The ‘old left’ in the Labour Party and trade unions were

seen as inappropriately clinging to a strategy based upon an extinct battleground.

The empirical validity of the Fordist/Post-Fordist dichotomy (including the Piore and

Sabel mass production/flexible specialisation variant) has been subject to lengthy
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criticism (Williams et al 1987; Clarke 1990; Sayer 1989) and this is again endorsed

here.

The cnitique of Post-Fordism is based upon its credibility both theoreticaly and
empiricaly. Regulationism, has a strong tendency to be teleological. Because capitalist
development is packaged into rigid regimes of accumulation/modes of regulation,
historical events are retrospectively fitted into these periods as factors of that regime. In
this scenario all events which may be reactions against such a regime are seen to be part
of the regime (Bonefield 1987). Here, then, mass collective action is seen as ‘part of the
problem’ rather than a reaction to it. The model is also technologically determinist
(ibid). Technology is seen as independent, objective and inevitable rather than being
shaped by the social relations in which the particular technology 1s developed and how
it is applied. This is particularly the case with flexible specialisation Williams et al
1987). Here, while the human aspects of resistance are seen as being captured by the

system, technology is seen as somehow being able to develop outside these constraints

and, further, be partly responsible for the ‘crisis’.

Apart from these methodological problems Post Fordism is problematic empirically as
well. Part of the acusation of tautology stems from the unclear empirical distinctions
between Fordism and Post-Fordism. Even in the ‘golden years’ of Fordism flow-line
production employed a minority of the work-force (Sayer op cit). Conversely, 1990s the
just-in-time production line is arguably hyper-Fordist, rather than “post” Fordist. Henry
Ford’s vision of Fordism was certainly not its outcome. If Ford’s model of production
was a very crude model of mass production then it was superseded by the innovations
involved in ‘Sloanism’ associated with General Motors (Clarke op cit.) whereby variety
was added to the mass production paradigm. Even here, however, the caricature of
Fordism underestimates the ‘flexibility’ that Ford placed within his production regime

(Williams et al 1992). This further highlights the teleological nature of Post Fordism:

no empirical criteria are used to discern between Fordist and Post Fordist production

regimes, as Williams et al (1987) note

Piore and Sabel provide no criteria for discriminating between fundamental difference and

trivial styling variation which they admit is commonplace in both flexible specialisation and
mass-production. (Williams et al 1987 p416)
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In terms of industrial relations the Fordist regulation systems were also not uniform
over time and place. Perhaps Aglietta may be excused on the time factor, as the period
of Henry Ford’s staunch opposition to unions could be placed in his transitional phase
of extensive accumulation. This is not the case for location, though: industrial relations
systems, internationally, were as different as state responses to trade unions; as different
as the patterns of development in different countries were; and as different as the
political outlooks and strategies of the differing labour movement were in different
countries (Hyman 1989). Definitions of Fordist/Post-Fordist production regimes, then,
are based upon retrospectively fitting the empirical reality of a particular workplace
within the historically predetermined mode of regulation. No matter that ownership and
control patterns of automotive producers - not to mention product range - seems to be
ever diminishing in the 1990s; or that the increasing dominance of global brands

(McDonalds, Nike, Coca Cola) seems to contradict the notion of flexible specialisation.

As Clarke notes:

The model of Post-Fordism merely concatenates a number of superficial observations of

contemporary society without specifying the theoretical relation between the various
elements of the supposed Post-Fordist regime, let alone subjecting them to any critical

examination. (Clarke op cit p75)

The important point here, then, is that there seems to be no conclusive evidence that we
are currently in a transition phase to the end of mass-production. The distinction being
made between Fordist and Post-Fordist production and consumption patterns, 1s largely
a matter of definition. More importantly than this however is that, as a political project,

how desirable is Post-Fordism? As Clarke notes, such a strategy

.:.retains the worst elements of the old industrial strategy in providing indiscriminate

subsidies to capitalist enterprises, while abandoning any commitment to the social-
democratic principles of central coordination and political accountability.(Clarke op cit p79)

The relevant issue here is the prevailing influence of the post-Fordist models on
contemporary mainstream Labour Party thinking and the likely effect of this influence.
In 1ts final issue, Marxism Today published its Manifesto for the Public Sector in 1991.
In 1t, through the logic the Post-Fordist guiding principles, it argued for the
restructuring of the welfare state. This included more private/public partnerships, more
out-sourcing of non-standard - services and, in tones reminiscent of the 1979

Conservative Manifesto, it argued for more effective management:
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Strategic management, to develop a service, needs to be distinguished from operation
management of the day-to-day service. Decisions about policy goals and the regulatory
framework for a service should be separated from detailed decisions about its provision

(Marxism Today May 1991 p20)

It further called for increased monitoring of public service provision - aided by more
performance indicators; for the enhancement of internal markets accompanied with a
“disaggregation of the state’ - on the grounds that it would be in line with current

successful private sector out-sourcing trends. Many of these recommendations have

been subsequently adopted, in principle, by New Labour.

c) New Labour

South London’s best established example of the competitive spirit in local government is in
[Labour controlled] Lewisham’ (FT 8/1/96)

Concerted efforts have been made to lose the ‘loony-left’ image associated with the
New-Urban-Left agenda of the 1980s. As early as 1987 the national party was making
strenuous efforts to dissociate itself from, and condemn, the activities of the ‘loony left’

for fear of the electoral backlash against the party in a general election (Goodwin

1992). Following the ascendancy of Blair to the Party leadership, however, the shift in
the agenda switched from reactive to pro-active. ‘New Labour’ now wishes to be seen
as the financially responsible party and has embraced the concept of consumer rights as
a key focus of local governance. Iésues such as equity, consumer rights - remnants of |

number of policies pursued in 1980s

It is widely accepted that it was Labour which provided the idea of ‘Charterism’ that
the Conservatives based the Citizen’s Charter on’. In Labour’s discussion document on

the setting up of a ‘Quality Commission’ it is recommended that:

[R]esidents will receive customer contracts setting out the standard of service to expect; when
and how the service will be delivered; meaningful figures on how much the service costs;
what to do and who to contact if things go wrong; a firm timetable and procedure for dealing
with complaints and, where appropriate, paying compensation. (Labour Party 1991: p3)

As will be seen, this ‘new public management’ is wholly compatible with the content of
trends in ‘culture management’ in the private sector - particularly TQM. Labour also
supports the use of certain proxy measures to maintain some forms of external control
over local authorities. While Labour remains opposed to CCT, it does favour the

tendering process and market testing in some areas of public service provision. It also

* For example York City Council's ‘Quality Street' initiative
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now favours broadening the remit of the Audit Commission (and Accounts

Commission in Scotland) to areas beyond mere financial accountability:

...we believe that the Commission’s duties should extend beyond ensuring value for money.
We envisage a new, more dynamic role in promoting quality and levering up the standards in
Scottish local government, with greater emphasis on promoting best practice. (Scottish Labour

Party 1996, pl4)

Fig. 2:2: Managerialism and the Labour Party
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d) Managerialism and the ‘post New Urban Left’

Three of the “loony left” councils so often castigated by the Conservatives are to be awarded
John Major’s highest accolade for efficiency and outstanding public service, the charter mark

(Guardian 27/11/95
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‘Post New Urban LefF’ refers, here, to those Labour authorities running the former NUL
councils of the 1980s. It is not being asserted that there is a ‘ideas vacuum’ here, rather
that the agenda being pursued, with some variations in style, is managerialist. For the
most part the service outputs of such policies remain uncontentious (the above press
cutting probably best exemplifies this). In at least one case, however, the post-NUL

agenda has provoked controversy: Walsall. Walsall provoked attention through the

intention of the incumbent Labour administration to restructure the entire council with

the style and rhetoric reminiscent of NSR Wandsworth:

LLocal Government in a lot of instances fails to meet the needs of its local citizens. We aim to

change all that. We’ve dismantled it. Gone is the bureaucracy, hierarchy, ivory towers. And in
its place there are going to be 55 neighbourhoods, all to be run by local people controlling
their own budgets. Some might say this is radical. We see it as the way forward (Walsall

MBC Advertisement August 1995)

Part of this ‘radical’ agenda was significant staff reductions and redeployment. This

inevitably provoked hostility and then direct opposition from council unions. The

controversy was picked up on by the Conservatives who asserted the return of the
‘loony left’. Ultimately the Labour Party NEC reigned-in the Walsall local party. This

was somewhat ironic, as the following observation makes clear:

..if [the Labour Group leader] and his allies had had no previous association with the Labour
left, and had dressed in sharp suits and hired a public relations firm, they could have sold their
policies as an act of ultra-Blairite modernisations (Observer 15/8/95)

Summary: Managerialism and Local Government in the 1990s

The combination of the general political trends discussed here produce a backdrop by
which local government management practice in the 1990s should be viewed. Effective
and efficient management of resources is now seen as a substitute for policy discretion:
how well services are delivered are increasingly being seen as the issue by which an
administration can be judged, rather than u'»hat level (or the quantity) of services are to
be delivered (Gray & Jenkins 1993). Local authorities have been seeking-out better

means of achieving these limited goals under a financial regime of shrinking budgets.

While the rhetorical justifications for this broad shift has varied from giving local tax-

payers more value for money, to empowering consumers, to ‘living within our means’.
the consistent element throughout has been the taming of labour. The assumption

within the managerialist conception of the public sector is that public sector workers
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cannot be trusted because of their monopoly power. Public service professionals are
viewed suspiciously as seeking to maximise status and preserving sectional interests at
the expense of the public good and unionised blue and white collar workers are seen as

protecting vested interests in the form of labour market rigidities, again, against the

common interest.

The managerialist solution to these problems has been based upon two assumptions.
First, it is assumed that the public sector can be remodelled to simulate market
conditions. A consistent policy trend here has been a continuous agenda of introducing
increasing levels of labour market insecurity into public sector employment. CCT has
been crucial here. In labour-intensive areas of public service dealing with merit goods,
this has enabled private-sector contractors to use wages and conditions of employment
as the easiest input variable to bid against local authority Direct Service Organisations
(DSO’s) as Crabbe (1992) has demonstrated. While employment protection through the
European Aquired Right Directive, in the form of Transfer of Undertakings (Protection
of Employment) (TUPE) has provided some protection on this, the general effect of
CCT has been to legitimise the downward pressure on wages and conditions in effected
services - even where contracts have remained in-house. These issues will be discussed
further in chapters 4 and 5. A second major assumption in the managerialist agenda has
been that while it is apparently impossible to entrust the organisation of public services
to the influence of public sector.trade unions and the vgsted interests of public service
professionals, the newly empowered managerial class are apparently to be seen as being
neutral and rational. It also implies that this new cadre of managers will necessarily
wish to develop different types of management practice into place into the public
sector. Given the origins and agenda of managerialism, such new methods are
increasingly likely to be those which have gained credibility in their use in the private
sector. This is where the interest in quality and in quality management has come in and

this is the subject of chapter 3.



CHAPTER 3

THE QUALITY PHENOMENON AND LOCAL GOVERNMENT

The previous chapter examined the background political issues that have underpinned
changes to local government in the 1980s and 1990s. This chapter will describe the
quality management phenomenon. It will examine its origins in private sector
management and highlight the influences of Taylorism, ‘Japanisation’, the quality
gurus and TQM. It will then outline the managerialist drive for importing quality
management into local government and examine the effect to which this adoption has
taken place. The content of quality management and the workplace implications arising
from this will be more fully examined in chapter 5. The purpose here is to examine the

rationale, from a management point of view, for importing quality management into

local government.

The Origins and Development of Quality Management

The term quality management is being used here to encompass a number of disparate
management methodologies dealing with the broad issue of quality. While these
methodologies vary by their origins, approaches and methods, style and dependent
prerequisites, they are unified, however, by a number of key factors. Firstly, they are all
rooted in unitarist conceptions of management control of the organisation. Second, and
rather obviously, they are all concerned with the issue of quality. Third, they have all

been developed around the private-sector organisation, and primarily the private sector

manufacturing organisation.

While quality became a particularly prominent theme for management in the 1980s,

quality has always been a concern for management in one form or another. The recent

growth 1n the prominence of quality could partly be attributed to the superficial value of
its marketing potential within a commercial environment where corporate image has
become increasingly important. This may be underestimating the nature of quality
management but, even if this 1s an important motivator in its take-up, as a consequence
_has been an attempt to re-define quality within the language and ideology of consumer

sovereignty (Tuckman 1995). In the name of quality, major re-definitions of
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organisational structure, working methods and employee relationships have been

justified (this issue will be discussed further in chapter 5).

The development of quality management has been, if not linear, then through a series of
progressive stages (Legge 1995; Dale et al 1990): from quality being based upon
reactive inspection-based methods, to the use of process control methods based upon
In-process monitoring, to the use of statistical process control (SPC) methods to predict

and prevent non-conformance, to holistic TQM approaches, with its focus on ‘culture’.

a) Taylorism and quality

While quality per se was not a specific concern for Taylor, it was an issue in that
quality affected output and it was an issue of control. Quality control really became an
organisational concern with the application of Taylorist scientific management in
flowline production. Taylor’s approach to work organisation centred around the sub-
division of labour into discrete tasks and, as such, its application on the mass
production assembly-line was through the departmentalisation of the quality control
function. Inspection departments were delegated responsibility for verifying in-process

product quality through patrol inspection personnel and through the use of statistical

sampling plans.

The advent of market saturation in an increasing number of industries led, however, to
an increased focus by organisations on product differentiation and of brand loyalty. In
addition, the issue of quality was also increasingly seen to have productivity
implications: quality problems at one stage of a manufacturing process cause delays in
production in downstream manufacturing operations. Improving quality could therefore
be seen as a means by which to increase revenues and reduce costs. In this climate,
crude departmentalist solutions to the issue of quality and productivity were
increasingly being seen as ineffective and alternative approaches were being sought.
While Taylorism is often used to symbolise the way in which management wused to
operate, 1n opposition to the best practices of newer forms of management, Taylorist
logic still forms the basis of most quality management now (this will be further
discussed in chapter 5). An example of this can be found in the popularity of the BS
5750.ISO 9000 quality system standard approach to quality in the 1980s and 1990s.
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b) The Influence of Japan

In the 1970s and 1980s, the way in which the above issues needed to be addressed were
increasingly being influenced by ‘the Japanese economic miracle’. From the 1970s
Western industry was facing increasing pressure from macro-economic crises, falling
demand through market saturation and an undermining of market share in domestic and
foreign markets to non-UK based competition. Although the causes of this were often
complex, one solution was seen to be for Western management to search for the
formula used by successful competitors. The most spectacular success, at this time, was
to be seen in Japan. Interest was related to the comparative superior performance of
Japanese industry in general, and the Japanese motor industry in particular. This
success was, to a greater or lesser extent, attributed to the development of just-in-time
(JIT) in Japan. Through the impact of its apparent success, interest in Japanese methods
had initially seen JIT as an inventory policy: as a move to achieve the performance of
the Japanese, JIT was heralded as a tactical operational tool to improve stock-turns.
This had followed interest in other elements such as quality circles in the 1970s. This

emphasis shifted into one of seeing JIT as part of a more holistic management system.

In this holistic form, Japanese management has been seen as capable of integrating
operational issues such as inventory control, quality assurance and work design with
strategic issues such as product development, supplier co-ordination and demand
management through the use of heightened interdependency created by the removal of
buffers throughout the production system. The aim here, then, is creating customer-
supplier chains within as well as between organisations. This factor is important as it
highlights an important structural difference between Japanese industry and their
western counterparts: the Japanese management model utilises net dependency more
effectively (Oliver 1991; Oliver & Wilkinson 1992). This has meant an enhanced

ability of Japanese companies to maintain control over external suppliers in a manner
that was at least as effective as controlling its internal operations. So JIT seemed to
offer the possibility of being able to outsource certain operations while guaranteeing
quality and maintaining a greater degree of pressure on prices. Here, then, quality is
tied to the inter-organisational relationships. In turn quality and cost do not trade off

directly because quality can be maintained through contract arrangements with
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suppliers, yet these suppliers are also removed from the higher wages (including the

“social wage’) paid to workers at core manufacturer (Kaplinski 1988).

Interest in wishing to emulate Japanese methods into UK companies was boosted by the
Increasing penetration of Japanese transplants into the UK economy in the 1980s,
coupled with the associated impact that this had on UK supplier companies and
domestic competitors (Ackroyd 1988; Garrahan & Stewart 1992; Oliver & Wilkinson
op cit.). Having a model to control suppliers (in terms of quality and prices) has led to
great increases in outsourcing in the European and North American motor industries
(EIU 1990). Although the phenomenon of ‘Japanisation’ (Oliver & Wilkinson op cit.;
Ackroyd op.cit.) is largely confined to the motor industry, and even here it has been
uneven, the scale and size of this industry remains an important influence on
management trends as a whole. Outsourcing, on the same basic model as this, became
the basic managerialist juséiﬁcation for compulsory competitive tendering in the public

sector in the 1980s.
c) The Quality Gurus

Another important influence on the increasing importance played by quality as a
management issue was through the prescriptive remedies to industrial decline offered
by the so called ‘quality gurus’. Though, in the main, these gurus are consultants, each
with their somewhat sycophantic ‘disciples’ and adherents, they have also been very
influential within management circles. Arguably the influence of the quality gurus was
due to the work conducted in Japan in the immediate post war period, although viewed
retrospectively during the period of Japanese industrial pre-eminence in the 1970s and

1980s.

The quality gurus made significant redefinitions of quality. The stated intention of their
endeavour was to demystify the concept so as to provide a rational definition that could
be used by management. The basic redefinition was that the quality of a good or service
was the totality of features that a paying customer considers to be appropriate for their
needs - at the price offered. Quality, itself, is defined as ‘f<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>