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Abstract

Through examination of changes in Education management during the 1980s
and 1990s, the study focuses on analysis of the factors altering the nature of the tri-
partite relationship between central government, local government and civil society.
From the Education perspective, it assesses aspects of the power differential between
each of these “parties”, concluding that there has been a direct and indirect reduction in
the autonomy and accountability of local government as a result of changes in its
traditional roles, mandate and responsibilities.

The fieldwork focuses on Education management within the Glasgow Division
of the former Strathclyde Region. The views of senior Scottish Office and Regional
Council officials are considered in light of an extensive review of the relevant literature
and secondary statistics to set the context for the research. The fieldwork explores the
implications of such changes on non-denominational secondary provision within the
city, focusing on the particular experiences of five study schools drawn from a notional
hierarchy of public provision. The views of the head teachers, parent school board
members and parents are surveyed and analysed to relate actual experience to the
broader theoretical considerations discussed in the opening contextual chapters.
Consideration is given to the implications of the findings on particular locales and the
overall socio-political geography of the city. The relevance of the findings is abstracted
and applied at a more general-level.

The study acknowledges the important context of the broader social and
ideological dynamism which frames the activity of government and influences the
behaviour of civil society. Against this backdrop, it concludes that these broader
factors (predominantly the New Right ideology of central government in the 1980s and
1990s and a purported move from Fordism to post-Fordism) have interacted with local
circumstances to produce complex spatially-manifested patterns of access, expectation
and opportunity effecting the life chances of individuals within and between different
locales. As a result, “Professional” groups in each locale are more able and likely to
access information, influence and service goods than those “residual” households at the
bottom of the occupational hierarchy. The concentrations of these “residual” groups in
more deprived locales gives these trends a spatial manifestation, affirming and altering

aspects of the socio-political geography of the city.



The research concludes that proposed central and local government initiatives in
governance and public service provision would further impinge on the socio-political
geography of the city if the traditional links between locale and expectation are
challenged and additional powers are transferred from local government. It suggests
that whilst changes may be seen to be radical, the status quo limits the expectations and
opportunities of excluded groups and prevents broader community empowerment. The
study closes by arguing that aspects of the various theories of local government
continue to remain relevant and that exponents of each will have to “compromise” in

the face of the competing demands of each party in the complex tri-partite relationship.
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Chapter 1 - Introduction

“New local government has recognised that power - real power to change and
influence the social problems of locality - is found not in the town hall but in civil
society beyond its walls ... Power resides out there in society - what local government
has is some money, a bit of regulation and some ability to organise and lead” .

(Corrigan 1997, p.15-16).

Civil society formally gives government its mandate through the ballot box and
fiscal contributions. It informally presses for change at a national and local level
through lobbying, the media, opinion and voting poll feedback, participation and the
detail of its day to day contact with the institutions and bureaucracy of the state. Civil
society’s growing awareness and expectation of government and its evolving ability to
articulate its needs and demands have been important factors influencing the
empowerment of local communities since the 1970s (Walsh, 1989). This has occurred
most notably in the local government sphere. The decentralisation of control of many
elements of local authority activity has taken place at the same time as the loss of local
government autonomy and discretion to central government' (Midwinter, 1984; Stoker,
1991; Isaac-Henry, 1997). A dynamic tri-partite relationship has developed as a result.

Through examination of public participation in Education decision-making, this
study focuses on analysis of the factors changing the nature of this tri-partite
relationship between central government, local government and civil society. It

assesses aspects of the power differential between each of these “parties”, exploring

! e.g. through the increased imposition of national standards/central government regulation or the
removal of services - such as Further Education or Water and Sewerage - from local government
control.



shifts in patterns of accountability associated with changes in the envisaged roles,
mandate and responsibilities of local government. It considers the context of the
broader socio-economic -and ideological dynamism which frames the activity of
government and influences the behaviour of civil society. Specifically, the study
explores the extent to which these broader factors (predominantly a purported move
from Fordism to post-Fordism and the New Right ideology of central government in the
1980s and early 1990s) interact with local circumstances to produce complex spatially-
manifested patterns of access, expectation and opportunity effecting the life chances of
individuals within and between different locales. These dynamic relationships and the
theories of local government which underpin academic and ideological thinking are
outlined in Figure 1.1. They are introduced in detail in the first two chapters of the

thesis.

Civil Society

As Raab and Arnott (1995) indicate, "civil society is difficult to describe: recent
academic interest in the concept has not settled on an unambiguous meaning or on the
concrete institutions to which it refers. For some, civil society refers to societal
institutions outside the state: families, households, neighbourhoods. For others, it is the
world of interest groups, self help associations and .voluntary organisations" (p.6). In
this study, civil society is defined as encapsulating both of the above definitions and the
media. It is considered to exist and influence collectively (but not necessarily
consistently) at a local and national level, pointing to the relevance of the tri-partite

perspective highlighted earlier.
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earlier.



Figure 1.1 - Modelling the Socio-Political Phenomena
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Martin et al (1996) describe the following inter-connected economic, social and
political ideas as shaping the concept of a civil society:

e “it is defined by institutional conditions which create a network of non
governmental intermediary institutions between the family and the state that
facilitates social cohesion in society;

» the existence of civil society may be a necessary pre-requisite for a coherent social
order by which state domination may be controlled and called to account by an
active citizenship and by which, in turn, the state may support the free association of
citizens in a plurality of economic and social spheres;

» the intermediary institutions of the civil society can be regarded not only as an
essential prerequisite for an active democracy but also as an inclusive network in
which all citizens may voluntarily associate ... it is a way of articulating private
interests in the public sphere” (p.212).

To a large degree, civil society relies on local government as a source of power
and protection. Martin et al (1996) point out that "(local) public institutions are needed
to s&engthen civil society ag'c-linst the incursions of and increasingly powerful state and
to mediate the emergent differences of cultural tradition” (p.212). To some extent,
local government can channel or stifle power as it sees fit. For example, it can
effectively champion expressed local causes in the national or international political
arenas.  Alternatively it can limit local input into devolved services by opting for
managerial decentralisation of control. Only where the latter is matched with increased
public involvement could any measure of “empowerment” of civil society be said to
have occurred. As will be demonstrated in the body of the study, there should be no

presumption that such developments go hand in hand.



At the local level, civil society exerts pressure on local government (through a
range of channels) for improved communications and services, reduced levels of local
taxation and bureaucracy gnd greater involvement in decision-making (Walsh, 1989).
The less tangible relationships relate to the existence of local civil society as expressed
in concepts such as community, citizenship and locale and the role of the local state as a
protector, maintainer and developer/“empowerer” of these (Gyford, 1991; Stewart,
1995). Such links are especially strained as a result of:

e the loss of local government autonomy and fiscal discretion;

e the increasingly direct nature of central government/local civil society relations
(partially resulting from changes in local government responsibilities);

¢ underinvestment in the social and physical fabric which supports society; and

e the growing emphasis on the individual’s rights as a consumer over their duties as a
citizen (Walsh, 1989; Hambleton and Hoggett, 1990).

Martin et al (1996) also suggest that “the idea of a civil society has gained in
prominence, historically at times of political change and uncertainties" (p.212).
Economic restructuring, the implementation of the New Right agenda and the
purported transition from Fordi.st to post-Fordist patterns of production/consumption

suggests that the last 20 years may be such a time (Stoker, 1991).
Space and Locale

A distinct spatial manifestation of civil society on the ground may be difficult to
identify. Indeed, the intangible nature of concepts such as civil society, community and
locale have been a focus of debate for geographers and political scientists for some time

(Gyford, 1991). The physical expression of particular phenomena is blurred by the




range of complex variables interacting to influence and explain local social, economic or
political behaviour. Nonetheless, the concepts provide a useful basis for beginning to
analyse complex inter-relationships between groups of individuals within and between
distinct geographical areas.

Varying patterns of access to opportunities (conditioned by historic, socio-
economic and psychological factors) may produce a range of relatively distinct locales
typified by a degree of homogeneity in life chances, affluence/deprivation, built
environment .and opportunities for social mobility (Gyford, 1991; Stoker, 1991).
According to Hamnett (1996), traditional tenure patterns in the UK (e.g. the
concentration of many households at the lower end of the occupational hierarchy in
public housing estates) exacerbates the spatial manifestation of the phenomena. Each
locale cannot be considered in isolation. Rather, locales exist both in their own right
and as part of a broader system of capitalist accumulation operating at a local, national
and international level (Gyford, 1991). The nature of each locale is thus as likely to be
determined by its responses to external pressures as it is to its own internal focus. The
resultant characteristics do not express themselves consistently in the life chances and
opportunities of all individuals \;vithin the locale, producing a complex map of inter and
intra-locale variations across the city. Analysis of these variations and the extent to
which they are reduced, maintained or exacerbated by central and local government
policy forms a core of element of this study.

Stoker and Mossberger (1995) sum up the tri-partite relationship between each
tier of government and specific locales within the context of broader change: “it is clear
that post-Fordist changes have transformed some localities while leaving barely an
imprint on others. In the economic sphere, the uneven development of capitalism has

created a varied landscape, and despite a general trend towards post-Fordism, different



forms of production co-exist. Social institutions, including the local state, reflect the
process of uneven development as well. Further social change is an active process
rather than a passive one, and individuals and institutions mediate the process of
transformation” (p.220). Hamnett (1996) concurs, pointing to the importance of both
economic restructuring and the activity of the state as factors influencing the social
geography of western cities.

The ability of individuals to “mediate the process of transformation” (referred
to by Stoker and Mossberger, 1995) is not consistent within or between each locale. In
short, any empowerment of civil society manifests itself unevenly across all locales (or
indeed within any one). It depends both on the aspirations and conditioned abilities of
individuals to participate directly (or organise into groups pressing for change) in the
extent to which elected government represents their interests and in the nature and
quality of the public services they receive. In response, key players in the local and
national government arenas act as both facilitators of and gatekeepers to change,
pointing to the need for stréng lines of accountability between these players and the
individuals and communities they are intended to serve (Dearlove, 1973; Walsh, 1989;
Stoker, 1991).

Finally, the dominant New Right ideology of central government has affected
the redistributive role and strategic capacity of local government to respond to
spatially-manifested disparities through a range of fiscal, economic and structural
policies (Midwinter, 1984; Stoker, 1989; Stewart, 1992). As is demonstrated later, this
ideology has fragmented traditional locales/patterns of community through the
promotion of consumerism, the increase in choice and the growth of the associated
opportunities for social mobility (Hutchinson, 1993; Ranson, 1995; Walsh, 1995). The

extent to which this has led, or was intended to lead, to increased plurality and equity is



Fordism to post-Fordism

The "Regulationist” School of Political Economy argues that from the early
Twentieth Century, Fordism (exemplified by centralisation and mass production)
replaced the traditional competitive regulation in capitalist societies. Fordism relates
not only to manufacturing, but "to the whole social organisation of a regime covering
an inter-related set of production processes, wage regulations, consumption patterns,
corporate management and structures, and state activities" (Stoker, 1989, p.142).
Regulation Theory therefore encourages a recognition of an inter-connected pattern of
economic, social and political change (Stoker and Mossberger, 1995).

According to Stoker (1989), the “production process” lies at thé core of
capitalist economic activity. It concerns the organisation of labour and technology to
produce goods and services. In the manufacturing sector of Fordist economies this is
related to mass prodﬁction, Taylorist assembly lines, part standardisation, automation,
and bulk orders. Work became routine, and unskilled or semi-skilled employees were
the norm for the factory floor (emphasising a growing division of labour between
employers and emplqyees). Standardised products and long production runs were used
in an attempt to earn back the high capital cost of operation. As goods and
consumption patterns standardised, there was a real standard of living increase for
many people. Consumerist purchasing power resulting from more secure employment
and growing materialism meant that salaries were seen by employers as an investment
in production, with the entire capitalist system considered self-maintaining despite the
inherent contradiction of increasingly polarised labour relations (Painter, 1991).

Mass consumption was an essential tenet of ongoing mass production, largely

facilitated by concentrated advertising and credit availability. Such mass consumption
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was necessary for Fordist economies to be successful. As Murray (1988) points out,
"mass producers were particularly vulnerable to sudden falls in demand. Instalment
credit, Keynesian demand and monetary management were all effective in stabilising
markets for mass producers in post-war years" (p.9).

Public sector service provision and welfare were essential, partially addressing
working class demands for better social conditions, and the desire of capitalist society
to support and re-produce the workforce key to its maintenance. A strong welfare state
based on Keynesian economic principles was seen as providing social stability and thus

continued mass consumption (Stoker, 1989).

The Need for Change

Labour problems, over-production, and the inappropriateness of Fordist mass
production in certain sectors (particularly the service sector), resulted in the
destabilising of Fordism (Stoker, 1989; Painter, 1991; Isaac-Henry, 1997). Productivity
gains fell, with reduced consumption and increased state expenditure (to counter
resulting unemployment) placing a high burden on the state. In the late 1960s and early
1970s, a general poor showing in the economy (leading to the questioning of the
techniques of mass production and consumption) and the Oil Crisis led to the rapid
process of de-industrialisation and resulting mass unemployment.

Evolving consumer sophistication (fuelled by increased awareness and
expectation through mass advertising and associated consumption) was a further factor
driving change. Improved standards of living and an upturn in disposable income
produced ‘demands for a broader range of better quality products reflecting the

increasingly consumerist culture of traditionally Fordist economies (Walsh, 1989).
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Technology also played a role, allowing new forms of production and control over
decentralised production units and increasing opportunities to advertise and promote
goods (Urry, 1988). Flexible production and segmented marketing became increasingly
dominant (Stoker, 1989).

According to Painter (1991), local labour markets became much more fluid in
the post-Fordist arena, demanding increased workforce mobility and undermining
traditional patterns of community cohesion. Decentralisation, franchising, and sub-
contracting did much to alienate the traditional core labour force characteristic of
Fordism; with Thatcher _Govemment industrial relations policy in the early 1980s doing
much to undermine collective bargaining and the power of the unions. Part-time and
temporary work now comprise a significant element of total employment, often without
the remuneration and protection of terms and conditions of employment required to
generate consumer confidence (Stoker, 1989).

Hamnett (1996) points to a growth in “professionalisation” associated with
economic restructuring. In short, the decline of manufacturing and the growth of a
flexible, post-Fordist and largely service-based economy has reduced the number of
skilled manual middle income occupations as a pfoportion of total employment. Rather
than producing increased social polarisation, there has been a growth at the top and
middle of the occupational hierarchy at the expense of a “residual” group at (or off) the
bottom (characterised by low income households, those relying on welfare and the
unemployed). The links with traditional tenure patterns referred to earlier means that
such change manifests itself tangibly on locales within the city, The importance of these
socio-spatial trends will become apparent later in the study.

The transition has not been as smooth as it may first appear, with a complex

range of political decisions, economic swings, cultural changes and population shifts
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continuing throughout the period (Isaac-Henry, 1997). These have had real and
psychological effects on civil society at national and local levels, impinging on public
confidence in both government and the market, as well as altering quality of life
expectations for a more mobile and less secure work force. Such increased mobility (in
labour and access to goods) has led to a more tangible fragmentation of the
homogeneity of many local communities on top of the more ambiguous effects of
decreased employment opportunities, growing individualism in response to the
consumerist agenda and a decline in public investment (Gyford, 1991). The relationship
between civil society and government has changed inexorably as a result.

In the UK, the transition to post-Fordism may be seen as incomplete; such
writers as Cloke and Goodwin (1992) question the use of the term at all. Indeed,
Jessop (1992a) claims that the transition in the UK, especially in the public sector (to
which attention is turned in Chapter 2), has been from a form of "flawed Fordism" to
"flawed post-Fordism", suggesting that the Fordist critique was less applicable to this
country than many authors suggest. Yet, Stoker and Mossberger (1995) indicate that
“the Fordist/post-Fordist paradigm can be defended as a simplified depiction which
nevertheless captures significant elements in the hjstory of modern capitalist societies”
(p.213). Moreover, Hall (1988) suggests that “earlier transitions (feudalism to
capitalism, household production to modem industry) all turned out, on inspection, to

be more protracted and incomplete than the theory suggested" (p.24).

Education as a Study Focus

It was considered fundamental that the study should focus on a topic which

allowed close analysis of the tri-partite relationship between central government, local
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government and civil society. Opportunities to examine shifting lines of accountability
and changing power differentials were also-essential. Finally, it was important that the
detail allowed consideration of the changes in patterns of service production and
consumption suggested in a transition from Fordism to post-Fordism. Taken together,
this would allow conclusions to be reached on the extent to which change had been
demand-led by service users/citizens and/or imposed as part of the dominant New Right
agenda of central government. The implications of these changes for particular
communities/locales and the related effects of the diminution of local government’s
redistributive role could then be discussed. Examination of public Education meets
these criteria. A number of key research questions have been drawn up to address the
socio-political and geographical phenomena examined in the study. These are outlined
in Figures 1.2 and 1.3 respectively.

The effects of Education on the life chances and opportunities of individuals
within communities make the service of fundamental importance to producers and
consumers alike, with broader stakeholder interest in its outcomes (Bradford, 1989;
Strain, 1995). This in itself might be expected to nurture desire by individuals and
communities to participate in shaping both the direction of the service in the local area
and its specific content and standards. Central and local Education management
initiatives have focused on managerial and democratic enhancements in an attempt to
increase options for service consumers and enhance patterns of active citizen
participation (Bradford, 1989). Analysis of these developments allows conclusions to
be drawn on the level of demand for change and the effectiveness of attempts to
strengthen the managerial and democratic accountability central to the tri-partite

relationship.
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Education is also a significant issue on the national political stage, with civil
society pressing for enhancements in inputs, processes, outputs and outcomes (Barns
and Williams, 1997). This is reflected in the current Labour Government’s commitment
to “Education, Education, Education” in its 1997 Election Manifesto. In terms of
ideological agendum, the New Right consider the quality of educational output to have
significant implications for national competitiveness in the global market (Bradford,
1989). In addition, New Labour see it as an essential element of integrated area based
solutions to unemployment/ underemployment, deprivation and reduced social mobility;
an essential vehicle to empower individuals and positively discriminate in favour of less
well-off communities. These issues are discussed in detail in Chapter 3.

From a fiscal perspective, Education is the largest area of local government
expenditure, raising an already high profile in the eyes of taxpayers, local authorities
and the national purse. The apparently contradictory pressures for fiscal constraint and
service enhancement have produced a series of innovative approaches at a national and
local level to service management, allowing further consideration of the tri-partite
relationship and its operatiox} within the local arena (Sackney and Dibski, 1994).
Indeed, the volume of legislation in the field in recent years focuses attention on the
extent to which change may have been imposed by the centre, considering the broader
context of strained central/local relations and the erosion of the redistributive/strategic
roles of local government. In light of the extent of the Education spend, significant
tampering in the field of Education alone has significant effects for the future of local

government.
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Figure 1.2 - Summary of Key Research Questions

Socio-Political and Education Management Aspects

What are the main factors driving change in public service production and
consumption? Which appear to be the primary factors?

Has post-Fordist production and consumption actually occurred? Is there sufficient
choice to generate market pressures?

What are the key factors determining consumption? How has it manifested itself
locally?

Is there an apparent relationship between social mobility and participation?

Do individual consumers expressing choice typically become involved in other forms
of active participation?

Has democratic and managerial accountability been enhanced? Is the customer and
citizen agenda being addressed?

Where and how have the main shifts in power taken place?

Who are the key players in the local arena? How do they facilitate/gatekeep change?
Does the relationship between local education authorities, schools and communities
mirror the tri-partite relationship between central government, local government and
civil society?

Is the redistributive role of local government being undermined by decentralisation of
control in Education?

What do the findings imply about the applicability of the theories of local

government discussed in Chapter 27
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Figure 1.3 - Key Research Questions: Locale and Geography of the City

What are the implications of the socio-political and Education management case
study findings for each locale and the overall socio-political geography of the city?
Do inter-locale disparities in these phenomena exist? Can these be traced to the
nature of particular locales? (e.g. is locale a factor in influencing patterns of service
consumption?)

Has consumerism undermined community focus and locale homogeneity? And, if
so0, to what degree?

What do the findings imply about the appropriateness of area-based solutions as a
means of fulfilling a redistributive role of local government?

How are intra-urban local spaces best administered and governed? How does this
support each theory of local government?

Have changes in the tri-partite relationship during the 1980s and early 1990s altered

the socio-political geography of the city?

The extent and nature of change in patterns of Education production and

consumption have also been influenced by local geography and demography

(MacFadyen and McMillan, 1984). Spatial mobility and territoriality have real and

psychological implications for choice, as has the rationalisation of schools in response

to demographic and residential shifts (Ranson, 1995; Barns and Williams, 1997). A

complex and apparently contradictory picture has resulted, requiring further

examination. On the one hand, closure and parental choice would appear to have added

to community fragmentation as the focus around the local school has been removed or
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diminished. Complex patterns of choice-associated mobility have cut across traditional
community loyalties and blurred socio-economic distinctions between different areas.
On the other hand, geographic, financial and psychological restrictions on choice appear
to have entrenched traditional spatially manifested socio-economic cleavages, whilst the
creation of a hierarchy of schools has widened gaps between those most and least able
to make choices (Gewirtz et al, 1995; Strain, 1995; Ranson, 1995; Barns and Williams,
1997; and Willms, 1997).

In order to address these phenomena, the selected case study focuses on the
implications of changes in Education management in the Glasgow Division of the
former Strathclyde Regional Council, with findings subsequently abstracted and applied
to the broader context of public service production and consumption. Findings are
based on analysis of discussions with key Scottish Office and Regional Council officials,
head teachers and school board members and examination of responses to a survey of
parent attitudes in a number of specific study schools across the city. These are
considered following examination of relevant literature and a range of secondary data
outlining the situation in and between Glasgow schools. Details of the methodology are

discussed in Chapter 5.

Chapter Summary

Chapter 2 goes on to outline the manifestation of Fordism/post-Fordist in local
government in the UK, considering the extent to which changing patterns of production
have been directly and indirectly generated by the New Right agenda of consecutive
Conservative Governments since 1979 and/or broader demand from civil society.

Based on a review of literature, the chapter defines “consumerism” and “citizenship”
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and discusses shifts in power and the associated impact on autonomy and
accountability. Finally, it highlights changes in the tri-partite relationship over the last
two decades and summarises the academic theory on the role of local government vis-a-
vis central government and civil society.

Chapter 3 examines the implications of the New Right agenda and changes in
patterns of consumption and production for the management of public Education. This
includes a brief consideration of the conflicting views as to the role of Education and
the functioning of schools in addressing broader socio-economic issues. Recognising
some basic differences between the Scottish system and that in England and Wales, the
chapter summarises legislative developments and resultant producer and consumer
responses. It also considers the range of additional issues raised in Chapter 2 as they
impinge on public Education.

Chapter 4 outlines the particular nature of the response by the former
Strathclyde Regional Council (as the focus of the case study) to the aforementioned
pressures for change, summarising the details of specific developments in Education
management and the evolvin_g relationship between the school and consumer/citizen
within the authority area.

Chapter 5 covers the methodology adopted, outlining specific techniques and
justifying the selection of the general study area and the particular locales/schools
chosen for detailed analysis (on the basis of a range of secondary data). It briefly
summarises the different definitions of locale, explaining how the term has been adopted
in this particular study as the basis for analysis of spatially manifested trends within and
between different areas.

Chapters 6, 7 and 8 describe the results of the detailed fieldwork undertaken in

the selected study school areas, covering and building upon the views of head teachers,
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school board members and parents respectively. Chapter 9 links the points raised,
relating findings back to the issues identified in Chapters 2, 3 and 4 and highlighted in
the research questions laid-out in Figure 1.2.

Chapter 10 considers the implications of the study findings for the observations
on the nature of communities/locales, examining the extent to which post-Fordism and
New Right ideology have expressed themselves on each and their relation to others. It
goes on to examine the implications of these inter and intra-locale variations for the
overall socio-political geography of the city, drawing conclusions as to the future role
of local government in the face of change. The conclusions relate to the geographical
research questions outlined in Figure 1.3.

Finally, based on the findings, Chapter 11 reviews the evolving tri-partite
relationship between central government, local government and civil society drawing
conclusions on the extent to which change has been demand-led and/or imposed as part
of a broader over-riding political agenda. It examines changes in the power differential
between each “party”, examining how this links with changes in lines and patterns of
accountability. It also considf:rs whether the resultant erosion of the redistributive role
and strategic capacity of local government is likely to be reflected in the maintenance or
exacerbation of spatially expressed patterns of access to life chances or whether
innovative approaches to service provision and governance can challenge these trends in
the future. As a result, it considers the continued applicability of the various theories of
local government and summarises the implications for particular locales and the overall

socio-political geography of the city.
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Chapter 2 - Changes in the Tri-Partite Relationship Between Central

Government, Local Government and Civil Society

This chapter outlines the manifestation of Fordism/post-Fordist in local
government in the UK, considering the extent to wﬁich changing patterns of production
have been directly and indirectly generated by the New Right agenda bf consecutive
Conservative Governments since 1979 and/or broader demand from civil society.
Initial reference to these concepts was made in the opening chapter. Chapter 2
discusses their manifestation in more detail, indicating their implications for the
autonomy and accountability of local government and the extent and nature of civil
society influence.

Based on a review of the literature and up to date thinking on governance issues
and democratic renewal, the chapter goes on to investigate the arguably competing
nature of “‘consumerism” and “citizenship” and the extent to which they have influenced
the responses of local government and civil society to broader changes in the macro-
level economic structure and patterns of central government intervention.

Finally, the chapter explores the various theories regarding the role and
operation of local government within the tri-partite relationship, discussing the ongoing
relevance of each theory in light of experience and the evolving roles of each “party”.
This paves the way for a more service specific investigation of how these phenomena
relate to changes in Education management and whether or not the theories of local
government retain their applicability in the context of the planning, delivery and

consumption of a major service.
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Local Government under Fordism

The applicability of the Fordist/post-Fordist critique in relation to the public
service is arguably more ambiguous than it is to manufacturing. Nonetheless, Stoker
and Mossberger (1995) consider that "Regulation Theory has proved itself useful in
clarifying changes in the form of local governance and the changing place of local
governance in the overall national and international political system ... The regulationist
approach views the role of the state and local government as the product of social
struggle in an unstable society. However, the tensions and conflicts of developing
capitalism are such that the emergence of a relatively stable system of institutions and
social relations (a mode of social regulation) to manage and sustain the conditions for
sustained economic growth is problematic. Any mode of social regulation is prone to
breakdown and collapse. The changing pattern of local governance can be examined in
the context of this complex historical process" (p.211-212). Indeed, it is clear that
local government has played a key role in sustaining and determining specific historical
regimes of accumulation. The extent of local authority expenditure influences this,
accounting for a large proportion of public expenditure and gross domestic product.

Fordist local government was characterised by standardisation of service
specification and delivery, inflexible mass production and an emphasis on production
rather than consumer demand. In addition, Fordist local authorities were largely
responsible for the state process of providing welfare and other public services, and
critical agents in the planning and regulation of the local arena. Local government

remains a major employer in many areas, and have control over large (though ever-
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decreasing) housing stocks and considerable areas of land. Up until the 1980s, their
position as the main local bureaucracy remained intact (Stoker, 1989; Walsh, 1989).

Local authorities’ management arrangements followed in the footsteps of the
private sector companies during the Fordist period, with economies of scale, centralised
corporate planning, and the production of standardised services being characteristic.
By the mid-1970s local government was characteristically large and overly bureaucratic
(Walsh, 1989; Isaac-Henry, 1997). The divide between local government and the
electorate widened as local authorities became dominated by rules and procedures
intended to produce uniformity and predictability in their dealings with the public. In
the local arena, power was thus retained predominantly in the hands of the local
authority. Professionals dominated positions of influence, often making paternalistic
judgements as to how local government should operate and services should be
provided. Moreover, increased funding was seen as being the best way of developing
inefficient services, rather than the adoption of research and public participation to
determine human problems and solutions.

As with the broader critique of the applicability of the Regulationist argument, a
number of authors including Painter (1991), Cochrane (1991) and Jessop (1992b)
question the relevance of Fordism/post-Fordism in the local government arena,
suggesting that public service production, with the exception of social Housing’, is not
amenable to mass production techniques. However, local government has ‘undoubtedly
been party to the state welfarism component of Fordism, playing a key role in the
production of:

e social investment - projects and services that increase the productivity of labour;

! characterised by uniformity, often large scale projects and systems building techniques
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e social consumption - projects and services which lower the reproduction costs of
labour power; and

e social expenses - projects and services which are required to maintain social order
(Whitfield, 1992).

Stoker and Mossberger (1995) point to some of the reasons for ambiguity:
"when looking at the process of change towards the Post-Fordist local state the
environment of centrally driven initiatives creates the conditions for disinformation.
The rhetoric of change may be exaggerated to appease the centre and the substance of
change may be less firmly established. The centre may over-promote a few exemplary
cases in order to provide a lesson for others and justify its claims of success. In short
the extent and nature of change should always be questioned" (p.220).

However, the relative transition from more traditional patterns of service
production and consumption is becoming increasingly apparent with the development
of the enabling role for councils and the increasing emphasis on partnership in policy
planning and service delivery. Power is slowly being disseminated through pressures to
decentralise services, devolve decision-making and enhance participative democracy.
Accountability is being strengthened as a result. The extent to which these changes
have been demand-led in response to broader societal pressures operating on both
macro and local scales or more directly imposed as part of a political agenda again

remains ambiguous.
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A Post-Fordist Approach in Local Government

Despite Painter (1991) and Cochrane's (1991) scepticism, it could be argued
that up until the early 1980's much of local authority activity was still along Fordist
lines. Since fhen, local authorities have responded by incrementally taking steps away
from Fordism. The key question seems to be “in response to what?” Economic
restructuring, central government intervention and civil society pressure all appear to
have been significant. Some factors are internal to the local political environment;
some are external. Beyond economic restructuring, Walsh (1989) suggests that "a
combination of financial constraint and growing public and central government
dissatisfaction with local authority services led to a search for new forms of
organisation and new approaches to the delivery of services" (p.4). The importance of
the tri-partite relationship between central government, local government and civil
society starts to become clearer.

Stoker (1989) points to an apparently contradictory position where “local
government can be seen as both conditioned by the social and economic context in
which it operates and as a set of institutions with the potential to direct and intervene in
that context" (p.148). He suggests that local government’s desire for stability within
this context has strengthened its opposition to the externally imposed change of the
1980s and 1990s. The nature and pace of the response have thus not been smooth or
uniform. Regardless, the importance of macro level social and economic factors has

become increasingly relevant in explaining changes in the tri-partite relationship.
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The Central Government Agenda

According to Stoker (1991), the contemporary history of local government has
to be considered in a broader national, or even international, context. As inflation and
unemployment figures increased following the oil crisis of the early to mid-1970s, cuts
in public expenditure were seen as relieving the strain on public resources. In 1976 the
Labour Government borrowed from the International Monetary Fund on the condition
that the growth in public expenditure ceased. Labour's programme of cuts was
achieved by a combination of discussion, compromise, and conflict within the
established machinery of government.

The election of a Conservative Government in 1979 and subsequent New Right
Thatcherite policies resulted in deeper divisions between central and local government
(Stoker, 1991; Midwinter, 1984; Monies, 1985). The Thatcher Administration appears
to have been particularly prone to pursuing policies in a "top-down" manner, failing to
recognise the need for negotiation, co-operation, and compromise to effect central
policies in the local arena. According to Stoker (1991), the local policy environment is
not easily manipulated by the centre, unless some form of reward is perceived by the
local system (eg. greater autonomy, financial gain by each local authority, or an
improved working environment). This perception of gain tends to be affected by the
economic and social conditions of each locality, and its impact depends on the political
power of the individual or group concerned. In reality therefore, the apparently limited
gains led to increased central/local tensions as control and power were in many cases
either centralised or devolved to a sub local authority level.

The ongoing concentration of power in the hands of local government was seen

by New Right central government as self-perpetuating and posing a threat to
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accountable public expenditure. The New Right agenda emphasised the importance of
using competition between producers to fragment local government paternalism, drive
down costs and improve quality and value for money for service consumers. On the
production side, this involved increasing reliance on deregulated market forces as a
means of driving continuous improvement and a programme of supply-side
diversification aimed at improving the range and quality of choice open to service
consumers. Steps were also taken to increase the accountability of service providers to
consumers and the electorate. There was a further fiscal agenda of driving down public
sector borrowing by reducing overall levels of public expenditure (through grant
reductions and rate capping) and increasing private involvement in public services. As
Isaac-Henry (1997) points out, it was a period in which “the government put the
private sector on a pedestal as a model to which the public sector should aspire, even if
that meant forcing and bullying them into so doing" (p.2).

Interestingly, Isaac-Henry (1997) and Walsh (1995) suggest that "the Thatcher
premiership brought with it no coherent philosophy on managerialism" (p.8). Wilson
(1993) indicates the strong role of theoreticians following the 1979 Election, referring
to "an intellectual attack mainly rooted in the work of Friedrich von Hayek and Milton
Friedman and espoused in the UK primarily by Sir Keith Joseph. The result was an
intellectual rationalisation and legitimisation of Thatcher's convictions. The essence of
the new right philosophy was the rejection of Keynesian collectivism and government
interventionism” (p.27).

The Conservative Government’s policy at a national level of supply-side
diversification and increased privatisation was mirrored in the local government arena
through a range of initiatives aimed at increasing choice and driving- improvement

through competition. These included tenure diversification (through Right to Buy and
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voluntary transfers), grant maintained status for schools and the development of a
mixed economy of care in Social Services; all aimed to increase choice by offering
alternatives to direct local authority provision. Furthermore, Compulsory Competitive
Tendering (CCT), the development of internal markets and the introduction of parental
choice legislation aimed to impose market disciplines within local authority services,
intended both to enhance value for money through increased productivity and make the
decision-making process more transparent and accountable.

It appears therefore that local authorities’ move towards post-Fordism was a
pragmatic response to minimising the implications of the Conservative government’s
imposed political/leconomic agenda and related fiscal regime, as well as a reaction to
meeting the evolving demands of civil society at a local and national level (as taxpayers
and service stakeholders). Whilst the framework for addressing central government
policy has been relatively consistently applied to authorities, at the local level the nature
and scale of responses have varied, reflecting both the ability of officers and members
to address change and their attitude to delivering the new agenda. This attitudinal
response reflects perceptions of both the political/ideological challenge from central
government and the perceived loss of political and professional control. The varying
inter-authority “attitude, ability and action” are considered later in the chapter, with the
theme being developed throughout the study.

From a fiscal perspective, the main means by which central government
controlled local authority expenditure was to reduce the contribution of central grants
and capital allocations, leaving an increased proportion of local government finance to
be made up from Rates/Community Charge/Council Tax and miscellaneous sources.
Subsequent capping of revenue expenditure and the implications of the “gearing effect”

on levels of local taxation seriously challenged the ability of local authorities to counter
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the reduction in central government allocations. In addition, an increased proportion of
local capital spending was financed by asset sales. According to Gyford and James
(1983), central government objectives were to disenfranchise local government and
empower service consumers and local taxpayers. This would see local authorities
possessing fewer functions and responsibilities, meaning that they would require, raise
and receive less finance. Indeed, Midwinter (1984) points out that the central vision of
the appropriate role for local government is one where the centre determines the level
of resources and the pattern of expenditure in the locality. This of course has
implications for local autonomy, accountability and democracy. As a result, Midwinter
(1984) suggests that the centre's role has changed from one of influence to one of
control. He questions the capacity of the centre to construct expenditure guidelines on
the basis of estimates of need assessed by the centre. Moreover, "if local governments
are miniature political systems responding to needs and pressures in the local
environment, there is no logical reason to believe their decisions should sum to total
determined in the Treasury" (p.88).

Details of revenue and capital expenditure trends are outlined in Figures 2.1 and
2.2. Since 1981, central government has implemented several expenditure restraints
(Bailey, 1988). The percentage of total relevant expenditure funded by central
government grants has been reduced annually, thus increasing the contribution to be
raised through local taxation/direct charges. Defensive strategies (such as increasing
the Community Charge to mamtam services) were intended to be electorally dangerous
for local government as part of the Conservative agenda of increasing accountability to
taxpayers (Stoker, 1989). Moreover, local authority accounts were increasingly

scrutinised and revenue budget capping was introduced.
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Control by the centre over grant and rate income has meant that individual
authorities are left with almost no discretion over the total of their expenditure (Bailey,
1988). Increased “ring-fencing” has further reduced discretion. As 86% of total local
government income now comes via central government, local autonomy appears
considerably undermined. Despite these measures, the Conservative Governments
achieved little of their goal of reducing local expenditure (Stoker, 1991). They have,
however, had some success in controlling expenditure in the face of loacl government
demands for growth and increased investment.

The Conservative Governments since 1979 have therefore largely influenced (if
not facilitated) the breakdown of previous levels of public service provision. The
reliance of individuals on the state has been attacked, with the promotion of a dubiously
successful individualistic enterprise culture replacing the safety net of union and local
government representation (Stoker, 1991). This has obvious implications for the
state/civil society relationship, with an emphasis on independence of the individual and
institutions undermining the governance role of the state indirectly, whilst central
government policy did much to directly undermine the role of local authorities (for
political and fiscal ends) within the tri-partite relationéhip. Cofnbined with an often
overt and publicly expressed Conservative government scepticism towards public
sector priorities and ability, such an ideologically driven individualist agenda has done
little to satisfy civil society’s expectations of local government at the very time when
innovation has been demanded (and on occasion delivered).

Jessop (1992b) supports the view that rather than being directly demand-led, a
Post-Fordist regime was imposed by the Thatcher Government, typified by "supply-side
intervention to promote innovation and structural competitiveness, and going beyond

the mere entrenchment of social welfare to restructure and subordinate it to market
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forces" (p.6). However, he suggests that, "local authorities have found it difficult to
pursue effective .... strategies in the face of central government retrenchment and the
imposition of unrealistic neo-liberal strategies" (p.9). Walsh (1995) concurs with this
idea of imposition, suggesting that public opinion has not been a strong influence on the
development of market based approaches to public service management. To this end, it
would appear that the process of change has been driven more directly by New Right
ideology than consumerist or broader civil society pressure.

The ever-increasing salience of the "enabling authority” emphasises the strategic
role of local government in service specification, procurement and monitoring (rather
than traditional patterns of direct provision). Furthermore, some services have been
totally removed from local control, or shared with other public and private
organisations. This change in focus is seen by many practitioners as posing a threat to
the strategic capacity and redistributory role of local government (in response to intra-
authority disparities). However, such a threat would appear to arise as much from the
failure of many authorities to adopt a strategic approach to governance and integrated
service planning in the current fiscal climate (often due to skills and resource deficits)
than be an inherent feature of the enabling role. Indeed, the increased emphasis on
strategic management inherent to the Labour Government’s Best Value and community
planning proposals may re-establish the strategic and redustributive roles of local
authorities, within an enabling context. Ongoing constraints on local government
finance suggest that such roles will increasingly require to be progressed in partnership
with other agencies and sectors.

As has been argued, democratic and managerial decentralisation of decision-
making and service delivery and devolution of powers and responsibilities to the sub

local state level has been accompanied by the increasing centralisation of "command"
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over certain services (eg. the national curriculum and Local Management of Schools in
the English/Welsh education system). The strategic planning and regulatory role of
local authorities is being challenged by Urban Development Corporations and Local
Enterprise Companies - arms-length Government agencies by-passing elected local
authorities. Regardless of doubts about the strength of its democratic mandate, the
power balance within the tri-partite relationship has thus moved increasingly away from
local government. However, the extent to which civil society has been empowered as a
result appears to have been very limited. Local government has gone some way
towards decentralising services and decision-making, but there remains much room for
improvement. Moreover, there is little evidence to suggest that many arms-length
Government agencies are any better at responding to pluralistic demands than local
authorities. Indeed, LECs and TECs in particular have had a reputation for imposing
paternalistic solutions on local communities with minimal consultation.

Stoker (1991) suggests that a hierarchy of services has been produced as a
direct result of the operation of the free market. This ranges from private provision at
the top*, through government funded or better local authority services (typically in
more affluent areas) to poorer local authority services in more deprived areas. Despite
doubts about Stoker’s assertions of variations in the quality of service production,
choice between services is undoubtedly constrained by a range of historic, socio-
economic, geographic and psychological factors distorting what could be seen as an
already uneven playing field of service experiences from which to choose. In a service
such as Education, the market exacerbates inequalities in access to provision by
attracting more able consumers to “better quality” Educational experiences. Rather

than driving up standards across the board, the market thus guarantees a spiral of

4 in some service areas
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decline for marginalised households. It is only the redistributive capacity of local
authorities (or local agencies working inv partnership) which can attempt to redress
disparities in service outcomes. The disenfranchising’ of local government therefore
poses a threat to many local communities, especially those least able to to exploit
opportunities to influence outcomes or access services. Any empowerment of civil
society resulting from decentralisation/devolution can thus be seen to be inconsistent in
the absence of an element of more central regulation.

The resultant decline in strategic focus and resources further disadvantages the
least affluent and articulate groups within society (Hoggett, 1992). Not only are such
groups typically less able to access services at present, but they are less capable of
articulating their demands in an individualist arena where choice is promoted and
contracts and charters are dominant. Such groups often rely on democratic control to
articulate their needs, and the distancing of service provision from that control through
a contract culture may reduce any influence such groups might have. This is especially
true if authorities have given insufficient attention to their needs when specifying and
procuring services. As discussed in the body of the thesis, choice will only increase
accountability where all groups understand the choices available to them and are in a
position to access or afford alternatives.

Like Jessop (1992b), Stoker (1989) does not see this change in the
responsiveness of local government as rising automatically from the process of social
and economic change, but instead, as part of a Thatcherite response to these processes.
"The aim is to create a local government compatible with the flexible economic
structures, two tier welfare system and enterprise culture which in the Thatcher vision

constitute the key to a successful future" (Stoker, 1989, p.159). This strengthens the

3 whether as direct providers or strong voices in partnership arrangements
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hypothesis that change is the result of both demand (generated by socio-economic
change and moves away from Fordism) and an ideologically imposed solution from a
central government with a particular agenda in respect of the public sector. Whilst
these pressures have been far from mutually exclusive, the former has been of
assistance in facilitating the latter.

Interestingly, as we move into the late 1990s, the same demand led pressures
for change appear to be acting as a check to the power of central government and the
individualistist agenda promoted during the last 19 years. Civil society appears to be
expressing these concerns at the national and local levels, with particular dissatisfaction
at the profligacy of government in the face of welfare reform and public service
reductions. The drive on this occasion appears to have a moral rather than political
focus, perhaps due to civil society’s scepticism about the democratic process and the
damage done to the credibility of government by accusations of “sleaze” and economic
mismanagement in the late 1980s and early 1990s. Such developments are discussed
later in the chapter on consideration of the concepts of “community governance” and

“‘communitarianism”.

The Evolving Demands of Civil Society

Civil society demands on government are expressed through a range of
responses at the national and local levels. Moreover, as awareness and expectations
evolve, the nature and level of demand changes to create a complex array of pressures.
The challenge for government is to react to these competing and often contradictory
demands whilst refining its own values and objectives and retaining its political and

managerial integrity. At the local level, pressure comes not only from taxpayers, but
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service consumers, the media, outside agencies and external political sources operating
on a national and international platform and reacting to similar pressures for change.

Local government in the UK has neither a power of general competence nor any
formal constitutional mandate. Rather, it is empowered by central government to fulfil
a range of specified duties and responsibilities.  Other specified powers are
discretionary. As a result, power lies predominantly in the hands of central
government. Nonetheless, local authorities have the ability (arguably responsibility) to
respond more effectively to the demands of local civil society, increasing local influence
in the setting of priorities and standards of service whilst retaining an element of
autonomy and discretion. They can be held more accountable as a result. In addition,
managerial devolution has been increasingly supplemented by the development of a
range of formal and informal channels aimed at enhancing public participation in the
decision-making process. An effective relationship between civil society and local
government appears to be based on both increased local government accountability
(democratic, managerial and fiscal) and a growth in opportunities for forms of public
involvement in decision-making and service specification. Whilst the former may
enhance public influence, only the latter will produce any real empowerment of civil
society.

An interesting tri-partite relationship has built up between civil society (at a
national and local level), central government and local government. Whilst civil society
frustration at apparent local government paternalism, bureaucracy and general
intransigence undoubtedly helped smooth the way for the Thatcherite agenda, local civil
society opposition to specific central policy proposals has been used successfully by
local government to defend itself from ideological and (not mutually exclusive) fiscal

attacks. This is apparent both in the use of the media by authorities as an ally in
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generating public support in the event of budgetary cuts (often by the suggestion of
“sensationalist” proposals to address reductions in resource settlements) and the broad
opposition to the Community Charge. Paradoxically, central government has often
used local authorities to implement or oversee the introduction of economic or
environmental initiatives considered to be politically sensitive. Stoker and
Mossberger’s (1995) comments on the ambiguity such approaches cause to an
objective assessment of actual change in the local government environment were
highlighted earlier in the chapter.

The complexity of the tri-partite relationship is perhaps best exemplified when
considering the ambiguous issue of government finance and associated taxation. The
public have been largely unable or unwilling to make the links between decreased
income tax and increased direct taxation, Council Tax levels and charges at the point of
use. The extent to which this ambiguity, complexity and/or apathy is used as a political
football displays the (perhaps unsurprising) ignorance of many elements of civil society
to the complexities of governance and its resourcing. It also raises questions about the
perception and understanding of indiyiduals as to their roles, entitlements and duties as
increasingly informed tax payers, consumers and citizens within the national and local

political environment.

Interest Groups and Public Participation

The growth in civil society awareness and expectation has resulted in a plethora
of interests competing for power and attention in the political arena. Since the 1960's
the growth of pressure groups and public participation in service provision has been a

characteristic of the local political arena. Participation varies in its form and extent,
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from the expression of a choice, through voting, to active lobbying and direct

influence/involvement in the decision-making process. Moreover, it can be expressed

individually or collectively, depending on the channels available and the particular issue.

Social and economic changes have produced a more assertive public nurtured
by improved educational opportunities, the development of the mass media, and the
growth of investigative journalism. Dissatisfaction with the natural, built, and social
environment, and the increase in citizen organisation resulted in demands for a more
participative role for the public (Gyford, 1991). Furthermore, changes in the social
structure (such as the increase in single-parent families, and the tendency for both
parents to work) have transferred many responsibilities from the individual to local
authorities (such as care for the elderly or infirm), with public expectations and
pressures on local government having increased as a result.

King (1995) summarises the importance of participation as being:

e the basis for self development;

e anecessary process for the exercise of individual choice by voters;

* a method of informing policy objectives and ensuring that certain principles and
criteria are met;

e linked to ideas about community maintenance and respect for historical traditions.
One of the reasons for local government is to allow those citizens who feel part of a
particular community to govern themselves and to make decisions about those issues
affecting them directly.

e ameans of stressing localism' in local government. (Local government is best able to
address the needs of local voters, who reside in a particular area and hold opinions

about its governance - Jones and Stewart, 1983); and
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e traditionally often pursued for socialist reasons, as participation and control of local
government could provide the means for pursuing policies which aim to transform
the local economy and its relationship to the community.

In addition to increases in individual participation, Stoker (1991) suggests four
categories of interest groups, often using the weight of numbers and/or their
concentration within specific boundaries to strengthen their local case:

e producer or economic groups such as businesses, trade unions, or professional
associations;

e community groups drawing on a distinct social base for their support, whose main
thrust of activity is aimed at influencing decision-making (eg. community councils,
tenants associations);

e '"cause'" groups concerned with promoting a particular set of ideas rather than
immediate material interests (eg. CND, Animal Rights groups, environmental
pressure groups);

e voluntary sector groups established to meet a perceived need in the community,
perhaps not adequately addressed by existing public services.

Such groups have a range of formal and informal options available to them to
influence change, regardless of whether or not they are truly representative bodies.
These range from lobbying, through public campaigns, to direct participation in
decision-making bodies. As Gyford (1991) indicates, local government democratic and
management innovation has tried to identify new structures, cultures and practices to
deal with a more diverse and assertive public expressing themselves as consumers and

citizens.
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Stoker (1991) identifies two interpretations of the role of group politics. Firstly,
he mentions a "piuralist theory" premised on the idea that interest groups help to
articulate the specific needs of particular sections of society, thus enhancing local
democracy. Secondly, he identifies an "elitist critique" of this theory, claiming that local
authorities are enclosed organisations promoting sectionalism by only considering a
select range of external interests in the decision-making process (with producer group
interests, as “insiders”, most likely to be heard). The pluralist ideas would therefore
seem to be contradicted by the reality of group influence in local politics.

Walsh (1989) suggests that participation is necessary to improve access to
services for certain groups, who may presently be restricted by the geographical
location of a service node, language or cultural differences, lack of information, a
psychological difficulty in accessing the service or an inability to call during office
hours. Moreover, Walsh agrees with Stoker (1991) that the increased role of the
national party manifesto in local politics undermines local representative democracy in
the handling of specific local issues, making participation even more essential. The
nature of the electoral system, the low voting turnout at local elections, and the
importance of national issues in voting preference, further emphasise this need.
Participation should thus be attractive to local authorities advocating democracy and
accountability. ~ As participation is also essential to any informed allocation of
resources, it also becomes a value for money issue for local government as a whole.

Dearlove (1973) suggests that local authorities act as "gatekeepers"; actively
restricting, obstructing and excluding certain groups from influencing the decision-
making process. Some individuals and groups are more able to be manipulated into
changing their position to be more in line with local authority political and managerial

priorities. Newton (1976) suggests that groups with the best resources (income, staff,
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prestige, and organisation - typically producer groups) are most able to promote their
concerns. Groups unable to organise and/or articulate themselves are typically under-
represented and more easily diverted. Empowerment is therefore not only inconsistent,
but also selective. Disparities exist between and across sectional cleavages, and also
within and between different locales.

Dunleavy (1980) argues that in addition to this, informal and social contacts
between local authority actors and external interests are also important. Such informal
networks again tend to involve producer interests, often ignoring the wider political
environment. Further, the development of formal corporatist mechanisms (eg. local
authority/producer group forums, joint committees, etc.) enhance the already privileged
status of certain groups.

Regardless, as Stoker (1991) points out, since the mid-1970's many local
authorities have responded by creating new opportunities for interaction with a wider
range of groups and individuals whose willingness to be involved in service delivery is

increasing.

Consumers or Citizens?

The growth in active participation by groups and individuals cannot be easily
divorced from the enhanced expectations of the public as taxpayers and consumers of
public services. As outlined earlier, these expectations have been heightened by
increased producer flexibility in the private sector, growing awareness of rights and
issues and improved communications. As both Walsh (1989) and Gyford (1991) point

out, whilst consumerism can seen as favouring the individual rather than the collective
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interests of local civil society; citizenship concerns itself more with the latter, presuming
individuals have responsibilities as well as rights.

The distinction is important, as each perspective requires a different (but
holistic) focus from local government. Consumerism demands more flexible customer
oriented service delivery and strengthened managerial accountability; whereas
citizenship involves more active participation by individuals as members of communities
(looking beyond their individual or sectional interests) and a focus on responsibilities as
well as rights. Responses involve enhancing democratic accountability through
increased participation and a range of approaches aimed at nurturing community
identity and cohesion and assisting in community development. Responses are
discussed in more detail later in the chapter.

Hambleton and Hoggett (1990) point to the roots of the debate, suggesting that
consumerism is grounded in economic theory and tends to individualise needs.
Citizenship, on the other hand, considers the collective good ahead of individual
benefit, with its foundations lying in political theory rather than market economics.

Right and Left have di.fferent ideas about the role of the citizen and the nature
of citizenship. As Corrigan (1997) indicates "all modem politics revolves around the
relationship between state and civil society. ... Intellectuals studying the experience (of
involvement in local gévemment) have not been short of innovations for bringing
citizens into a more active relationship with governments. We have not been short of
realistic techniques for involving citizens. What we have been short of is citizens" (p.6-
8). This emphasises concerns about the desire of citizens to become empowered,
irrespective of the adequacy of channels aimed at doing so.

Luntey (1989) recognises two models of citizenship, the individual and the

social. In the former the individual is the source of the bonds tying people together,
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whereas in the latter these bonds arise from the community which collectively acts to
ensure that society is organised in an appropriate manner. The social model suggests
that individuals are empowered by the economic and social arrangements in which they
exist, embracing the strengthening of participative democracy and nurtuting a shared
agenda. Luntley’s (1989) idea of social citizenship ties in closely with the concept of
“communitarianism” discussed later in the chapter.

According to Luntley (1989), the two models suggest philanthropy and polity
respectively, the former being advocated by the Right, the latter by the Left. "In the
individual philanthropically oriented model of citizenship the emphasis is primarily on
developing a recognition of private citizenship obligations performed especially through
voluntary service and charitable giving. The social politically oriented model however is
one which argues that private obligations, though important, are not enough to
constitute an adequate conception of a genuinely public citizenship. The latter must
embrace political participation as well as good works" (Gyford, 1991, p.172). He
suggests that the Right therefore traditionally favour a discretionary and discriminatory
altruism, while the Left havq embodied a concept of the common good rather than
philanthropic or market-based decision-making. The proposals of the Labour
Government for community planning and their continued support for elements of the

market indicate a desire to develop both perspectives.

The Local Government Response

Many of the reforms relating to increased participation have come from central
government (e.g. legislation on school boards and statutory Decentralisation Schemes

in Scottish local government). However, many local authorities have also shown a
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desire to increase the nature and extent of public participation in an attempt to
empower local communities. As Walsh (1989) suggests, "the vision of better public
services must be expressed in the systems, structure, process, and culture of the
organisation....The notion of public service does not wholly reject a bureaucratic
culture, but tries to retain its virtues of impartiality, equitable treatment of cases and
clear records and procedures, while not sinking under its weight or succumbing to its
timetable. It (the new approach) emphasises decentralised responsibility, autonomy, and
accountability within a framework of coordination and control" (p.7).

At the local level, elements of such developments have been supported by the
range of ideological perspectives during the subsequent years, although the justification
(consumer or citizen focus) for this support has been different. While the Urban Left of
the early 1980s spoke of "citizens and public debate", the Right emphasised
"customers, market demand and increased accountability”, challenging the very notion
of public provision for public need (Hambleton et al, 1989). The Urban Left
experimented with "neo-corporatist” approaches such as decentralised service delivery,
increased citizen participatiox_m, and increasing recognition of minority groups; and the
"New Right" Conservative Government forced authorities (other than the Tory
“flagships™ which chose to lead) to introduce or react to a range of market-focused
mechanisms including contracting out, competition for capital resources, increased
reliance on external funding, tenure diversification and the opting out of schools. More
recently, New Labour has drawn on elements of both perspectives, emphasising the
importance of multiple solutions to develop the community mandate required by local
authorities if they are to retain a strong position in the local political arena.

Based on the observations of Painter (1991), Peck and Tickell (1992) and

Stoker (1989, 1990), Stoker and Mossberger (1992, 1995) have outlined the
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emergence of a Post-Fordist state under four inter-connected headings - economic,
social, political and managerial (see Figure 2.3). Whilst individual local authority
responses to these have varied in form and scale, the inter-relationship between the
phenomena and a consistency in moves to address these in an integrated manner are
becoming increasingly apparent. It is interesting to note that on some occasions the
evolution of thinking on the need to devise integrated solutions lags behind actual
implementation. In short, action often outstrips ability and attitude; the latter arguably
entrenched in a conservative longing for Fordist paternalism in some authorities.
Whether such developments at the national and local level were demand-led is
debateable, but they have been popular with the individual service consumers and tax-
payers who have benefited directly from change. Implications for the broader delivery
of integrated government and service delivery were far less favourable, with articulate
and competing consumer demands challenging medium to long term strategic planning
and on occasion pitting the rights of the individual (enshrined in the “Charterist”
culture) against an authority’s duty to the community. However, the legislative
programme and demand for change has challenged the paternalism of local government,
requiring members and officers to refocus their organisation and operation to deal with
the new agenda. This process is ongoing, with variations in the progress made from
one authority to another. Local authorities have responded with a range of structural,

managerial and democratic developments.
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Figure 2.3 - Characteristics of the Post-Fordist Local State

Economic ' Social
Supply-side intervention, promoting Two-tier service provision.
competition and labour flexibility. Constraints on public spending.

Local economic strategies.
Attraction of capital and high-income
residents.

Private sector involvement in policy making.

Political Managerial

"Networking" and external focus. "new management" thinking.
Fragmentation of local governance. Dominance of private sector
European community and transnational methods.

influence. Source : Stoker and Mossberger (1992, 1995)

The “New Managerialism” and the Response to Consumerism

Against the backdrop of the ideological standpoints of Right and Left, a new
“managerialism” developed in the mid to late 1980's based on flexibility, customer éare
and participative management. Stoker (1996b), suggests that: “this vision of
accountability rejects the view that the process of service delivery is so complex and
uncertain that political and professional judgement provide the only appropriate
mechanisms of control. The managerialist claim is that targets and standards can be set,

performance can be evaluated and that comparisons can be made about the relative
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effectiveness and efficiency of service providers ... A managerial vision of central local
relations and their organisation of public services has come to the fore" (p.19).
According to Isaac-Henry (1997), “the philosophy sustaining change differs
from those from the earlier period. Whereas the concepts of unity, co-operation, co-
ordination and (increased) size had informed the attempts to change the public sector in
- the 1960's and 1970's, the present themes are of decentralisation, desegregation,
competition and markets and efficiency strategies" (p.2). Undoubtedly, increased
managerial accountability was “pushed” by central government and growing pressure
from civil society, but there were a number of “pull” factors making change attractive.
These included enhanced public image, increased staff morale and initial opportunities
to re-invest savings from service and managerial review in new areas of activity.
Progressive managers and professionals within local government have
acknowledged some of the past failures of paternalism and developed approaches to
counter this. However, the resulting managerialist focus is seen as having left
managers, professionals and administrators (rather than elected members or empowered
consumers/citizens) firmly in f:ontrol of their hierarchies (Hambleton & Hoggett, 1990).
Hood (1990) identifies several doctrinal elements associated with the new managerialist
approach: hands on professional management, explicit standards and measures of
performance, greater emphasis on output controls, shifts to disaggregation of units in
the public sector and greater competition, and stressing private sector styles of
management practice, and on discipline in resource use. Stoker (1996b) further
suggests that “competitive tendering, the purchaser-provider divide, the publication of
league tables of performance and the rise of ‘Charterism' are all an expression of the

development of managerial accountability” (p.19).
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Alongside the rise of managerial accountability, the past 25 years have also seen
the more extended use of other forms of accountability. External financial audit,
already an established part of the system of financial accountability for local
government, was placed in 1970s under the umbrella of the Accounts Commission in
Scotland®. More specific statutory duties to optimise value for money exist in Scotland
under the Local Government (Scotland) Act 1994. Loughlin (1994) argues that these
powers serve both to structure the local authority's traditional discretionary power of
action and to impose a powerful check on local government decision making.
Although aimed at probity and effective management arrangements, Stoker (1997)
points out that “enhanced legal accountability can, in the light of a rise of managerial,
financial and administrative accountability, be seen as part of a general trend away from
a traditional pattern of political accountability (p.20). This in itself does not necessarily
undermine the autonomy of local government, although the growth of the central
regulatory framework on local authorities could be considered as undermining local
discretion and enhancing central control.

Both the National Qonsumer Council (1986) and the Local Government
Training Board (1988) stress the importance of an enhanced customer/public focus in
local authority activity. This was formalised in much of the “charterism” introduced by
central government in the early 1990s. Thus, in addition to political and managerial
initiatives aimed at developing and promoting active citizenship, local authorities have
been actively encouraged to attempt to improve services to consumers. However, the
growing consideration of the public as “consumers” was also partly a response to
increased civil society awareness and expectation and the emphasis on choice of the

individual inherent to the New Right agenda (as discussed earlier). Isaac-Henry (1997)

¢ In England, the Audit Commission was given the same role in the 1980s
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indicates that "consumerism is an adjunct to the concept of the market and of

competition. Both presuppose the existence of the customer/consumer. On this issue,

at face value at any rate, there is a rare bout of agreement by both the Left and Right
and by many academics, but the relationship between public services and their users,

has in the immediate past, left a much to be desired” (p.13).

However, Hambleton & Hoggett (1990) suggest that this new consumerism has
limitations within the public sector for a number of reasons:

e despite recent developments there is still a general lack of available choice;

e consumerism is often seen solely as a cosmetic change to authorities still regarded as
unaccountable and inaccessible;

e services tend to have collective benefits rather than solely individual ones;
consumerism works against collective goals and favours the individual;

e the provision of a service is not a commercial transaction and cannot be viewed as
one;

e Jocal authorities are concerned with good government rather than solely service
provision - they must be accessible to the citizens as well as responsive to the
consumer; and

e consumerism is often more about customer relations than consumer rights (although
Charterism has attempted to change this).

In support of the earlier comments on citizenship, Painter and Isaac-Henry
(1997) point out that "if public service consumers are now more valued as a
consequence of the public management reforms, this also leaves the question of the
social duties and responsibilities that rest more easily alongside a broader notion of

citizenship" (p.304). Bearing in mind the role and responsibilities of local authorities to
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govern as well as provide services, consumerism fails to deal adequately with the range
and complexity of local government activity. Whether the Best Value proposals being
developed by the Labour Government move beyond a simple consumer perspective
through its emphasis on customer/citizen involvement in sound governance remains to
be seen. Indeed, as Painter and Isaac-Henry (1997) suggest, "just when service users
are emerging as significant micro level players, so the scope for influencing the larger
macro level issues may actually be diminishing, even the professional service deliverers
and local politicians finding themselves increasingly excluded at this level. In the
prevailing public expenditure climate, the language of restricted entitlement and
selective targeting has become more striking" (p.286). In short, increasing fiscal
constraint and growing central régulation appear to be undermining existing local
authority powers and any real attempts to devolve these to local civil society. The

importance of remaining local government paternalism should also not be overlooked.

Decentralisation

Decentralisation appears to be a trend in the development of the social and
economic structure of nearly all western democracies (Hambleton et al, 1989). Despite
this, there has been a tendency in the UK (until the election of a Labour Government in
1997) to centralise power towards central government, ignoring the trends towards
regionalism elsewhere (Stewart, 1992). However, many local authorities are now
developing or implementing corporate, cross functional or service specific forms of
decentralisation through the development of area committees, local offices and one-
stop shops. These are typically being progressed within the context of broader

strategies aimed at increasing participation and/or informing redistribution. As a
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process, decentralisation should be considered as a range of (ideally) integrated
democratic, managerial and fiscal solutions to changing political and public demands,
often allowing a more informed identification of priorities and subsequent allocation of
resources. '

As Hambleton and Hoggett (1997) point out, “decentralisation - whether
managerial, political or both - cannot be added on at the edge of an organisation. To be
effective, the whole organisation needs to be reshaped and a new culture has to be
developed”. They conclude that “decentralisation is essentially about giving people -
members, officers, communities - freedom to act within a defined framework. This
framework can be tight, loose, absent or inconsistent. If drawn too tightly,
decentralised units have no space to innovate. If it is too loose, absent or inconsistent,
decentralised units may flounder or become out of control. Establishing a good
centre/local balance between strategic management and local performance management
is now rightly seen as a high priority in many innovating councils”.

The relationship between the centre and the periphery is thus essential to the
ability of decentralising authorities to effectively fulfil their governance and service
planning roles. The possible loss of strategic .capacity as a result of political and
managerial fragmentation and competing accountabilities is a key concern, demanding
the structured approach advocated above by Hambleton and Hoggett (1997). If
ignored, decentralisation can be at the expense df equity in outcome when decision-
making and budgetary controls are devolved, reducing the scope for positive
discrimination to even out spatially manifested socio-economic inequalities.

Decentralised working cuts across ideological divides with many authorities
developing new approaches to participation and embracing devolved management

initiatives (such as devolved budgeting in schools, local involvement in facilities
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management and community council representation on area committees). In the 1980s,
the sub-text was different, with the Left’s focus traditionally promoting active social
citizenship whilst the Right take a more consumer-oriented position advocating choice
and dismantled power/bureaucracy at the local government level. The New Labour
Government is now emphasising both perspectives; most authorities are responding.

Hambleton et al (1989) indicate two interpretations of the political push
towards decentralisation. Firstly, and that quoted publicly by politicians, is the desire
for government (centrally and locally) to be more responsive and accountable to local
needs and priorities by increasing local civil society’s influence in key decision.
Secondly, is the hidden agenda of a managerialist initiative allowing government greater
control over local communities. Both intepretations raise questions about the
boundaries of the state, the two-way relationship between government and civil society
and the power balance between each of the “parties”. Either way, decentralisation
would appear to potentially facilitate increased state involvement in the local
community as well as vice versa, with the former being more easily achieved.

An important distinction requires to be made between managerial and political
decentralisation (Burns et al, 1994; Gaster ‘and O’Toole, 1995; Burns, 1997;
Hambleton and Hoggett, 1997). Despite being potentially mutually supportive, the
balance between the political and managerial routes varies from one authority to
another depending on the perspectives and priorities of members and officers acting as
strategists, managers and gatekeepers. Indeed, political and vocational conservatism
can be determining factors in shaping and limiting the design and successful
implementation of decentralisation schemes (Burns et al, 1994).

Political decentralisation is enshrined in the concepts of subsidiarity and active

citizenship, where decisions are taken as close to those affected as is practicable. This
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is expressed through democratic innovations including devolving decision-making and
consultative powers to local forums (such as area committees), increasing local
representation at the centre and/or enhancing levels and channels of participative
democracy (Hambleton and Hoggett, 1990). Managerial decentralisation on the other
hand focuses on bringing services closer to the public as citizens and service consumers
through initiatives such as the devolution of managerial responsibilities and control to
local offices, area based service specifications, devolved budgets and increased
information and advice on local services to local people (Burns, 1997). Local managers
are thus empowered the influence change in the areas they oversee.

Whilst the links between decentralised decision-making and local service
delivery are apparent, decentralisation is also aimed at bringing governance as well as
service provision closer to communities and individuals within them. This points to
some form of active citizen participation. As the Local Government Management
Board (1995) points out, “if local government stands for a notion of community, if it is
concerned to foster a vigorous civic culture and to improve that quality of life in the
broadest sense, then attentior! must focus on the welfare of the local polity. members
and officers need to devote energy, time and resources to strategies designed to
improve the quality of government, as well as the quality of services”. Participation
and a sense of shared community responsibility require to be nurtured.

At first glance, the links between both political and mananagerial
decentralisation and increased accountability appear to be clear. However, according
to Hambleton and Hoggett (1997), “accountability is a crucial element of local
democracy but is relatively underdeveloped ... the traditional concept leaves local
citizens in a relatively passive role. However, it is now widely recognised the quality of

local democracy hinges upon the quality of active citizenship”. The authors point to
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the need to further enhance “downward” flows of accountability by widening and
developing opportunities for participation and increasing the ability of communities to
check the operation of local decision-making and managerial operation.

Certainly, decentralisation can muddy patterns of accountability. As Burns
(1997) indicates, “traditionally, accountability related to a simple hierarchy within
which it is straightforward to identify who is accountable to who for what.
Decentralisation is likely to challenge this in a number of important respects. It is likely
to set up competing accountabilities within the formal structure of the organisation and
it will tend towards cross-boundary working where accountability is shared and
outcomes are negotiated” (p.10). These “boundaries” would appear to cut across
areas, member and officer responsibilites and links with local interests to create a
complex pattern of accountability within the local arena.

Burns (1997) points to “competing lines of accountability” where devolution of
power “means that more people are more directly accountable for their actions, services
are located within the community which raises expectations about the extent to which
local officers should be accogntable to local needs and aspirations. In the decentralised
council there will be a greater tendency for staff to feel pulled in more than one
direction as different lines of accountability compete for loyalty” (p.11). The means by
which the increased pressures for accountability manifest themselves in political and
managerial responses (reflecting the needs of citizens and service consumers) is
therefore likely to vary between authorities and between services. The balance between
managerial and political solutions to these pressures is central to this study.

If the émbiguities of competing accountabilities can be addressed, the
strengthening of representative and participative democracy advocated by political

decentralisation could help boost public confidence in local authorities, making attacks
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by central government politically dangerous. Low public expectations at the end of the

1970's allowed the Thatcher Government to introduce many of the policies aimed

directly and indirectly at undermining local authorities. However, unless coupled with

enhanced service planning and delivery, local democracy itself may not be large enough

an issue to increase local interest in local government (Stewart, 1992).

In addition to the concerns about fragmentation of accountability raised earlier,

Gaster (1990) indicates a number of problems with the realities of decentralisation,

drawn from an analysis of Birmingham City Council:

e there is a tendency for ambiguous and unproven policy assumptions to be made
about the possible effects of neighbourhood offices on the accessibility and
responsiveness of the council as a whole;

e Jocal level operation often appears to ignore strategic policy devised centrally;

e service integration in local areas is often not as developed as it could be;

e there may be different expectations between front-line staff and centrally based
managers, between departments, and between service providers and consumers;

e it may be difficult for the public to access the cgntral decision-making process;

e deeply entrenched departmental organisational cultures can inhibit the development
of quality services;

e there can be a lack of effective management and performance information at the
centre and in areas.

e there is often a failure to exploit the potential of the front-line staff and closer
contact with th public due to the lack of a bottom-up movement of ideas and poor

centre/area communications
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Undoubtedly, decentralisation offers opportunities for local government
politically and managerially to develop closer links with the individuals and
communities it serves. However, the blurring of accountability, fragmentation of
integrated strategic planning, competing interests and centre/area tensions are pitfalls
which can be difficult to avoid. The incremental approach to organisational
development and cultural change must be accompanied by an increase in community
understanding of the theory and reality of decentralised working and the complexities
of the local government environment for schemes to be successful. Only on achieving
this can active citizenship through increased participative democracy be developed and

utilised.
Political Management

The pressure from civil society and central. government for increased democratic
and managerial accountability (far from mutually exclusive), enhanced public
participation, greater fiscal probity, supply-side diversification and improved services
has had knock on effects on patterns of local political management. The local
government response has been aimed at strengthening the democratic process in an
attempt to make governance more responsive to the demands of the electorate and
more flexible in dealing with the increasing volume and complexity of local authority
business and their changing roles and responsibilities (Stoker, 1991). This has been
progressed whilst attempting to maintain an element of local autonomy.

Ball et al (1997) use the term “outward accountability” to cover the more direct
links required between members, officers and the electorate demanded by the post-

Fordist environment; they also mention Held’s (1987) reference to it as “double
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democracy”, requiring democracy to be extended downwards to the electorate as well
as upwards to members. This has been achieved to some extent through political and
manzigerial decentralisation, enhanced participative democracy and a series of political
management experiments (such as citizens’ juries, co-option, cabinet structures and
discussions around elected mayors) considered to a greater or lesser degree by
authorities throughout the UK (Walsh, 1995) and now more formally advocated in the
Labour proposals for democratic renewal. The traditional “power” of local authorities
is considered by some members to be threatened by some democratic innovations.
However, Stoker (1991) and Stewart (1995) suggest that the opposite should be the
case, with local government’s mandate being enhanced as a result. The New Labour
Government appears to agree.

In contrast, many of the developments resulting from central government policy
have undermined local representative democracy. CCT, School Opt-Outs and Urban
Development Corporations have distanced elected members from the decision making
process, reducing their influence in key decisions. The growing complexity of local
governance heightens demands on members, increasingly diverting their attention away
from party political matters towards more strategic management and administration;
issues traditionally left to professional officers. In addition, the increasing importance
of interest groups has influenced the strength and nature of representative democracy in
conflicting ways - challenging its adequacy at the same time as raising member
accountability. The democratic response has been varied, but developed within a
context for increased accountability and transparency of the decision-making process.

Increased participatory democracy has its dangers, predominantly relating to
whether those participating are representative of the interest they claim to serve (and

whether all interests are represented) and the tenuous accountability of those choosing
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to participate (Dearlove, 1973; Newton, 1976; Stoker, 1991). Attempts to empower
can in fact disenfranchise local communities as non-representative sectionalist or
individualist interests commandeer participative channels. Stoker (1989) points out
that "the institutional fragmentation of local government brings with it a parallel
fragmentation of the mechanisms of political représentation and control. Collective
control through an elected local authority is under challenge from a Conservative
programme which hands over control of key services to sectional interests and more
generally stresses the role of individual consumer participation in a market-place of the
public sector” (p.165). Indeed, the ongoing growth of consumerism threatens to divert
local authority attention and resources from finding collective, area-based solutions to
local problems. In short, individualism and sectionalism can be the unfortunate
outcome of moves to develop and support pluralism.

The increased politicisation and reliance on central manifestos can undermine
accountability to the local electorate and challenge their perceptions of representative
democracy. On the other hand, the absence of a manifesto makes it difficult for the
electorate to hold elected mc?mbers to account. Stewart (1992) points out that local
electoral turnouts in Britain are traditionally low compared to Europe (often below
50%), undermining many assertions of a strong democratic mandate. In addition,
effective non-registration can run at between 8 and 11%, being especially high among
ethnic minorities and young people (often those most in need of political
representation). The tendency for continuous single party control may further
undermine local democracy, being indicative of a feeling of inability to change the
status quo. Furthermore, local election results tend to reflect national swings in party
popularity, with interpretations of particular national policies playing an important role

in determining subsequent local representation (Muir and Paddison, 1981). National
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party allegiances are therefore extremely important, although the actual extent to which
local and national issues influence voting is difficult to define. Often, only consumer
oriented participation and pressure groups present checks on local authority activity,
demanding political and managerial accountability. The democratic deficit in local
government thus is clear to see.

Influence and involvement are essential if the links between civil society and
local governance are to be developed; however, a range of vested interests require to
be challenged. Stoker (1991) sees the internal politics of local authorities being made
up of six arenas of influence:

e the joint elite of senior officers and members;
e the ruling party groups and party caucuses;

e members as ward representatives;

e inter-departmental conflicts;

e intra-departmental conflicts; and

e inter-party deals.

He identifies a range of resources available to competing actors in these arenas,
including position in the hierarchy, control over information, and the ability to manage
contacts and policy networks. Undoubtedly, such vested interest inhibits the ability of
civil society to influence policy and resource allocation outcomes to the extent that
progression of effective participation has often involved complex approaches requiring
a range of skills by those pressing for involvement. The greater ability of certain
groups and individuals to participate as a result was highlighted earlier. Regardless, the
undermining of both political and managerial accountability by the complex internal

bureaucracy continues to demand change.
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The role of members as ward representatives cannot be ignored. In the past, the
desire of the Urban Left to develop a more open and participatory form of politics
(Gyford, 1985), and the ‘Liberal Party's interest in "community politics" (Punkney,
1983) reflected members' willingness to represent the local population on policy issues.
The establishment of area committees, neighbourhood forums, and the decentralisation
of local authority offices has since further emphasised the spatial perspective, and can
be seen partly as a local government response to sectionalism within society, and
increased public demands for accountability and access to services. Stoker (1991)
points out that senior majority party members have the power resources to protect and
promote their own wards; such powers not being so readily available to more junior or
minority party members. However, "backbench members" can influence party group
policy through issue politics and support for senior members challenged by group
fragmentation.

One of the key political challenges for members is to balance their strategic
policy and ward representative roles. This relates again to the blurring of political
accountability, with senior mc?mbers having to consider their duties and responsibilities
as community leaders (for the entire council area) with the often competing demands
from their ward electorate. This can challenge the objectivity necessary to fulfil
authorities’ redistributive role, bringing members into conflict with the electorate at a
ward and council area level. This mirrors the pressures between area committees and
central committees on deciding policy and related resource allocation decisions. It also
indicates the paradox between individualism and collectivism.

A further characteristic of the local political scene in the 1980's was the growth
of non-elected government and quasi-governmental organisations, and their input into

local policy and service provision (Stoker, 1991). Such organisations have no electoral
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base but may interact regularly with the local authority. They include joint boards,
intergovernmental forums, public/private partnership organisations, locally orientated
central government "arms length" agencies (such as Urban Development Corporations
and Enterprise Boards), or centrally funded bodies such as Scottish Homes and Grant
Maintained Schools. The increasing role of such non-elected local government in
economic and social initiatives cannot be ignored and has implications for local
democracy.

Whilst an element of these developments reflected the New Right political
agenda of reducing the power and strength of local government, it also reflected a
desire to find alternative solutions to societal problems which authorities had failed to
resolve.  In advocating an element of integrated planning and supply-side
diversification, central government attempted to both facilitate their own agenda and
respond to growing civil society demand for change at the local and national level.
Whilst local political intervention appeared absent from many of the arms-length
agencies, it could be argued that civil society’s frustration with paternalistic local
government and the inadequgcies of the local democratic process was reflected in the
subsequent proposals. The democratic mandate of local government is not as strong as
many practitioners have argued. Indeed, the incoming Labour government has not
been quick to dismanﬂe “unelected local government”, but is relying on a proposed
statutory duty of community planning for local government to ensure increased
democratic overview of the entire local environment. Amongst other things, this is
seen as formalising local community influence in the operation of non-elected
government bodies through the empowerment of elected local government to overview

their activities.
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Inter-Authority Variations

The extent to which local authorities have made the transition to the Post-
Fordist patterns of production has varied. This is largely a result of the different
attitudes, abilities and actions of key players (members and/or officers) in each
authority. The importance of these players as facilitators and gatekeepers of change
produces a complex spatially expressed pattern of access to choice and services.
Decentralisation and departmentalism mean that these patterns manifest themselves on
an inter and intra authority basis. As a consequence, these variations have significant
knock on effects on the quality of life of individuals and communities.

Following analysis of local government in England, Stoker and Mossberger
(1992, 1995) have devised a typology of authorities based on their responses to change:
o Innovators : the earliest adopters of new ideas, who most readily implement

change, adopting innovation and leadership.

¢ Pragmatic Compliers : authorities which emulate the innovators, adopting
programmes only nominauy, but wishing to appear up to date. They avoid risk, and
although often near the forefront of activity, are seldom innovators themselves.

e Critical Compliers : later adopters, often reshaping policies and programmes to
meet local circumstances. These authorities could also be innovators in certain
situations.

o Laggards : later adopters with little need or enthusiasm for innovation. Compliance
is usually delayed, and is limited to the minimal requirements.

The extent to which authorities act also relates to the underlying political and
socio-economic forces acting on and within each locality. Socio-economic conditions,

demographic trends and social structure, the dominant political culture, the role of
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pressure groups, and each localities salience in the national political arena, vary from
one place to another. Stoker and Mossberger (1992) suggest that across the UK local
authorities who are innovators tend to be those in a prime position politically and
economically to employ a post-Fordist perspective. At the other end of the scale,
"laggards exist outside the mainstream of economic change and nati_onal politics, feeling
little pressure to change or to conform to any national or professional standards.
Usually rural ... neither Fordism or Post-Fordism have provoked many changes"
(Stoker and Mossberger, 1992, p.15).

Of perhaps greatest relevance to Central Scotland is the category of "critical
compliers”, although under the two tier structure the Regional Councils were often
more able and likely to be innovators or pragmatic compliers. Despite some benefits in
terms of service integration from unitary status, much of the strategic and redistributive
capacity has ironically been lost since Reorganisation in 1996 (although allowances
must be made during the current transitional period). This is considered in more detail
as part of the case study analysis.

Facilitation and gatek_eeping of participation and access can be seen to vary
from one authority to another based on the attitiude, ability and action of key players
“on the production side”. Additional socio-economic, geographic and related
psychological factors will influence the sophistication of the different electorates in each
area to express their demands or grasp opportunities to influence, producing a complex
array of factors determining the position of each area in a hierarchy. Similar producer
and consumer variables produce hierarchies of access to influence and service goods
within local authority areas. Analysis of these and the factors behind them form the

focus of this study.
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Theories of Local Government

'A number of overarching theoretical perspectives have been developed in an
attempt to “explain” and “justify” the role of local goverment. These reflect and
acknowledge the changing nature of the tri-partite relationship, “proposing” a role for
local government vis-a-vis central government and civil society.

Stoker (1991) identifies four main theories of local government. Firstly,
“localist theory” draws largely on the pluralist tradition, and could be regarded as the
prominent ideology within local government at present. Secondly, “public choice
theory” represents the approach of the New Right, and can be used to explain
Conservative attacks on local government. Thirdly, the “dual state thesis” was the
most widely promoted theory by academics in the 1980's. It draws upon the idea of a
distinction between policies of social investment and social consumption, the former
run primarily by national government, the latter by local government. Finally, “social
relations theory” with its neo-Marxist roots echoes some of the thinking that informed
the Urban Left during th'e 1980's. To this we can add the concept of
“communitarianism”, enshrined in the idea of active social citizenship identified by
Luntley (1989).

King (1995) further identifies five perspectives drawn from aspects of these
theories. Figure 2.4 summarises the tenets of these perspectives,  indicating that
variation exists in the nature of thinking and policy on governance within as well as
between Right and Left. Perhaps of more interest are the similarities between some of

the values and perceptions of the role of local government.
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The localist view, public choice theory and communitarianism have been at the
forefront of justifications -for the role of local government in recent years. A short

critique of these is given in the following sections.

Localist Theory

The localist view stems from the orthodox public administration model valuing
local government, but also explicitly argues the merits of local democracy, recognises
the need for local authorities to change and moves beyond a formal legislative
perspective. Reflecting a broader definition of “enabling” than public choice theorists,
the localist view is enshrined in the concept of community governance (Clarke and
Stewart, 1991; Stewart, 1995). It is linked to Luntley’s (1989) idea of social
citizenship rather than a more restrictive perspective of the public as consumers.
Community governance involves closer links between authorities and their citizens,
considering the role of authorities to be identifying the needs and wishes of
communities and taking the required action through planning, procurement/delivery,
lobbying (often outwith the local arena) or other means to ensure that these are
addressed. Power remains in the hands of local authorities, with local communities able
to influence priorities and standards of service. Arguing a forceful case for autonomous
elected local authorities with a strong local mandate, the theory has been widely
accepted by officers and members as a shield against the attacks of central government.

Jones and Stewart (1983) strongly defend local government in the face of
demoralising centralisation by the Conservative Government. They argue that local

government is grounded in the belief that there is a value in the spread of power and
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involvement of many decision-makers in many localities. Moreover, local authorities
are best able to accommodate the specific needs, concerns, and aspirations of each
area's population; diversity between areas helping to expand knowledge as new
initiatives are tried and tested. They argue that the local base of local government
facilitates accessibility, participation and responsiveness, and hence local accountability.
It further facilitates the matching of local needs and resources. The findings of the
Widdicombe Committee (1986) support this theory, stressing the ability of local
government to generate innovation, maximise public choice, and promote pluralism and
participation.

Their argument is supported by King (1995) who states that "local government
supposedly enhances liberty by forming a bulwark against the power of the state. More
recently, scholars argue that local government diffuses power in the political system.
Instead of concentrating on political power centrally, local government and the division
of power it sustains make the polity pluralist. In Britain, the diffusion argument is
important as a political object in a highly unitary state" (p.229).

A simplistic pluralist model is generally regarded as being inaccurate, and
localists recognise that local authorities cannot grant equal access to all (Stoker, 1991).
Citizen empowerment or ability to influence is thus inconsistent. This situation is
inevitable and legitimate providing choices about access are made openly and cautiously
by elected members. Moreover, localists acknowledge that the organisational
arrangements for redistributivg governance and service delivery constrain the capacity
for local choice. This includes professional influence taking priority over local
interests, and service committees encouraging a narrow functional focus rather than a

broad picture of community needs.
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In view of the increased power of the centre in central/local relations, the
likelihood of the development of autonomous, powerful local authorities is small
Moreover, the New Right argues that too much faith is being placed in the local
political mechanism, inherently inferior to market forces and prone to distortion.
Lingering doubts also exist on the Left, with assumptions about pluralism regarded as
being naive. However, the localist model does suggest that the balance of power in the
tri-partite relationship should not lie with central government. Instead, mandated local
government should have sufficient autonomy and discretion to carry out its activity,

closely influenced by the needs and demands of local civil society.

Public Choice Theory

The market is the optimum mechanism for decision-making and resource
allocation for public choice theorists. Public sector expenditure is seen as excessive
with a tendency to over-supply services. Such a viewpoint was reflected particularly
strongly in the policies of_ the Thatcher Government when dealing with local
government and public sector expenditure. In principle, public choice theory sees
power placed in the hands of the service'consumer. In practice, it has seen a large
element of centralisation of control in an attempt to undermine local government
paternalism and promote consumer sovereignty.

As King (1995) points out "for the 'New Right', freedom is defined by the
‘power to choose'. Exercising individual choice through local government is a further
dimension of the political value of freedom. This objective has it's most rigorous
formulation in public choice theory of which the 'Tiebout Hypothesis' is representative.

Tiebout argues that for each unit of local government there is a natural ‘optimum
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community size' based on the mixture of taxes levied and service provided towards
which all local governments should strive. This 'optimum community size' will be
achieved as a consequence of individual consumers 'searching around' to find that
community which suits their needs best. Individual choices determine local authority
behaviour" (p.229).

According to Stoker (1991), the public choice theorists argue that party
competition results in false promises as politicians seek to maximise their vote. This
often leads to deficit funding to spread the costs of current expenditure over future
years. Public choice theorists see the market as being a better gauge to preference and
demand than the existing democratic system and its arrangements for participation.
Self-interested bureaucrats, professionals, and trade unions are regarded as having a
dominant position in local government with the tendency to ignore consumer
preferences, resulting in the over-supply of inadequate services.

According to Walsh (1995), "the general argument against state provision of
services is that operating on bureaucratic and rational planning principles is too
demanding of knowledge, inf_ormation and the ability to make informed decisions to be
effective. State bureaucracy will be slow to respond. This broad argument suggests
that the state will only be able to operate effectively if it manages to mimic the
operation of the market " (p.16).

He suggests that "the best known critical analysis of the efficiency of the public
sector is that of Niskanen (1971), who argues that bureaucrats will tend to expand the
production of public services beyond the socially optimum level. Niskanen's argument
is based upon the classical economic assumption that bureaucrats are rational, self

interested, maximisers. Politicians will not be able to prevent the bureaucrats pursuing
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budget maximising behaviour, because they are more fragmented, and lack the detail
knowledge which is available to the bureaucrat” (p.18).

The view that local authorities tend to over-supply services ignores the key fact
that public service provision exists to satisfy local need rather than cost-efficiency. In
addition, there has been a general tendency for public choice theorists to take an °
uncritical view of the market as an alternative to the much maligned local democratic
process (Stoker, 1991; Bowers, 1992). Similarly, the problems of coordination and
duplication of services in a fragmented system have not been fully considered. Perhaps
most importantly, emphasis on consumer choice fails to take into account many
individuals' inability to afford the market alternative to subsidised public provision.

Walsh (1995) points out that “there are certain activities that are of such
moral significance that they should not be provided by the market, even if they could
be, because they will be tainted by the association with financial exchange and profit.
The argument for direct provision of public services can be made in value terms as well
as in terms of economic efficiency or distributional equity" (p.5). Johnson (1997) is
more critical, suggesting that "one reason for the failure of Thatcherism to lay down a
foundation for a new settlement on the role of the state lay in the essential
contradictions of the project. Thatcherism stipulated and in fact relied on the paradox
of the free economy and the strong state. ... Thus an inconsistency was created: that
while the public sector was exhorted to be more efficient and slimmer, and to be less -
bureaucratic and to be more sensitive and thus accountable to its customers, many parts
of it were subjected to centralising influences and market reforms which had the effect
of increasing bureaucracy” (p.39).

King (1995) points to the political agenda as being an important factor. "The

Tiebout Hypothesis is appealing to the New Right for another reason. One imperial
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consequence of this theory is the promotion of inter-regional inequality and the
diminution of local governments re-distributive role ... the Tieboutian logic imposes

costs on local authorities which do pursue redistributive policies" (p.236).

Communitarianism

Advocated by Etzioni (1993) as a theory for application in local government in
the USA, communitarianism has subsequently been adopted by a number of academics
and local government practitioners in the UK under the banner of “The Citizens
Agenda”. As Tam (1995) points out, “The Citizens Agenda began as an attempt to
provide a common focus to discuss the need to strengthen the inter-related dimensions
of community life, democratic citizenship and moral responsibility in the UK. In recent
years there has been much talk about the importance of community spirit, family values,
civic duties and responsible citizenships. But the debate on their implications for social
and corporate behaviour as well as public policies has been fragmented in the absence
of an overall agenda”. (pl).

The approach is based on the concept of integrating the role of citizens with
that of government and the private sector. Power lies in the hands of the community,
being shared with (and by) the public and private institutions which support it.
Communitarians advocate a new responsible agenda for each of these sectors, coming
together to devise policies and subsequently act in a manner which will help tackle
society’s problems. Through the formation of “democratic communities”, citizens must
face up to their responsibilities as members of society to establish a workable
alternative to the failure of government and the free market to alleviate these problems.

Democratic communities are seen to be characterised by three key features:
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e “there is a general recognition that no single one of their members can have an
infallible claim to truth, and that only through an open and rational exchange of
ideas and information can they arrive at a proper understanding of how to deal with
the threats and opportunities they face.

e Their members readily share a sense of responsibility for the well-being of others.
They reject the idea that individuals can in the name of freedom pursue their own
interests regardless of the implications for other people. Furthermore, social
interaction is valued as a fundamental moral good in itself, and not as a means to
private ends.

e They are guided by the awareness that co-operation is essential and has to take
many different forms in practice; e.g. transactions and negotiations in the
marketplace, voluntary action and neighbourhood support, and collective action
through accountable public agencies. None of these would be regarded as
inherently superior to others, and all of them would be given the appropriate
support so that they can fulfil their role in sustaining the common good.” (p4).

The Citizens Agenda intend achieving their goals by persuading “opinion
formers, media commentators, politicians and government officials, business executives
and advisors, leaders of community groups, and public policy theorists of the need to
.... combat moral and social decline” (p3). The approach will focus on the following
key areas of modern society : the family; education; work; protection (crime prevention
and safety); business; government; the media. Each of these sectors are advised to
advocate morality and traditional values.

Salmon (1995) sees the resurgence of interest in the community as a “reaction
to the rampant individualism of recent years” (p3). Whilst he is critical of the value-

loaded nature of communitarianism, he suggests that the concept is seductive for a
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number of reasons. Firstly, it acknowledges the existence of a civil society which
recognises the importance of community cohesion in the face of individual greed.
Secondly, as a theory, it espouses concepts of participation and community
involvement and their adoption as mainstream thinking by influential actors. Thirdly, it
is attractive to both the bolitical Right and libertarian Left; to the former via the re-
adoption of traditional values and a move away from state dependence; to the latter via
its emphasis on community support and self help for marginalised groups. Moreover,
both perspectives have emphasised the importance of greater personal responsibility
and family stability to broader social cohesion. Finally, as a theory, Etzioni’s (1993)
communitarianism is consensual and conflict free, coming also at a time where the
public are becoming increasingly concemned about the role of the private sector and
issues such as directors’ pay and the profit margins of formerly public utilities.
However, there are a number of concerns about the communitarian approach.
Fundamentally, there is the difficulty of applying the American thesis to the UK, with
very different cultural, social and political contexts. It could be argued that traditional
civil society attitudes towards the interventionist role of the state in general are
different on both sides of the Atlantic. Hamnett (1996) suggests that acceptance of
reliance on welfare and “social wages” (such as early retirement supplements) is much
lower in the US than it is in Europe. Moreover, the emphasis on consumerism is more
entrenched in the US, with less defined expressions of “inter-class” relations than are
typical in the UK. These factors alter the context within which communites develop
and relations with government are nurtured. Secondly, Etzioni’s version can be easily
hi-jacked by extremists at both the national and local levels. As Salmon (1995)
indicates, “at the level, a House of Representatives led by a Newt Gringrich can

translate the “parenting deficit” into punitive legislation against one-parent families, and
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at the local level, self policing activities in an inner city area can degenerate into
physical and verbal abuse of prostitutes.” (p7).

Thirdly, communitarianism appears to ignore the economic dimension. How
can family breakdown be abstracted from issues such as unemployment, negative equity
and low income? Salmon suggests that Etzioni’s theory is a subtle means of “blaming
the victim.” Related to this is the failure of the thesis to address issues of class, race and
gender. Bearing in mind the influence of such issues on the abi]j'ty to access services,
this appears to be a fundamental flaw. Salmon (1995) argues that this “search for a
‘middle way’ has resulted in playing down of the conflicts of interest in society” (p8).

Both Pahl (1995) and Simey (1995) have commented on a fourth weakness.
This relates to the failure to understand the concept of “community” and the complex
and dynamic nature of local interaction. This sits on top of the additional ambiguity
surrounding terms such as “locality” and “the expression of community identity and
cohesion” to give the theory foundations which are of dubious strength.

A final criticism relates to the failure by Etzioni to stress the social
responsibilities of the private sector. Whilst the Citizens Agenda approach comments
on their responsibilities, it identifies no means of ensuring or encouraging the
implementation of these responsibilities. With some notable exceptions, business in
general might be considered unlikely to address the Citizen Agenda when the required
action could prove commercially unattractive. Whether or not initiatives such as the
Private Finance Initiative (PFI) and the “New Deal” may change this position remains
to be seen.

Where communitarianist initiatives have been a success in the UK (e.g. the self-
policing scheme in Balsall Heath, Birmingham [Milne (1995)]; the “social networks” in

Easterhouse [Phillips (1995)]), this is regarded by Salmon as being set against a



77

backdrop of extensive community development work and public sector grant support.
He concludes by indicating that, “at its best, communitarianism could inspire some
useful community based initiatives, but at its worst, it could distract people from
pursuing more fundamental solutions to our problems, or be used as a cynical ploy to
persuade people that the answer to their plight is in their own hands” (p9).

Whilst there is much to be applauded in the concept of social citizenship, a
“purist” communitarianist approach appears flawed and value laden as a means of
tackling societal problems. Whilst it does point to the area-based solutions advocated
by the Urban Left, the failure to appreciate the complexities of the local political
environment, community interrelations and the hierarchy of interest group activity
challenge its credibility. However, there is undoubtedly a need to develop a more
shared agenda for community development and regeneration. The growing emphasis
on inter-sectoral partnership working and community planning may provide
opportunities which were not forthcoming during the confrontational central/local
relations of the 1980s and early 1990s. Moreover, the limitations of physical and
managerial decentralisation .demand greater community involvement in decision
making, policy development and perhaps even initiative management. This role applies
equally to all local stakeholders and their need to express then work towards agreed
and tangible objectives. The challenge for local authorities would appear to be to drive

through this agenda whilst nurturing the active citizenship central to its success.
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Conclusion

To conclude, many of the transformations in the organisation and operation of
local authorities in the UK can only be qonsidered in the light of broader economic and
social changes operating in conjunction with (and impinging upon) central and local
government ideology and the demands of civil society. However, the dominant New
Right ideology of consecutive Conservative Governments (specifically its emphasis on
competition and choice) has directly challenged the role and power base of local
authorities and indirectly facilitated growing civil society demand for change. A
dynamic tri-partite relationship between central government, local government and civil
society (operating at a national and local level) has developed as a result. Whilst
imposition of the New Right agenda appears to have been the main driver of change, a
more sophisticated public has been more able to express consumerist preferences within
the subsequently created markets. Growing professionalisation is likely to see this
increase. The power and influence of civil society (both direct and indirect) have thus
not been insubstantial.

The development of post-Fordist patterns of service production in public
services appears to be evolving in response to these changes. Post-Fordist patterns of
consumption are becoming apparent across a range of services (“choose a landlord”,
school placing requests, use of leisure facilities, private and voluntary sector care
homes). This has been facilitated and nurtured by the choice inherent in the New Right
agenda. Civil society has exploited the resultant opportunities to influence change, with
awareness and expectation increasing as a result.

Members and officers in local authorities act as facilitators of and gatekeepers to

the change which does occur.  The extent of the local government response has thus
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partly depended on the varying attitudes, abilities and actions of these key players in
each local authority arena, although the sophistication of the various groups and
individuals pressing for change and their social and physical mobility have also been
significant. Regardless, these phenomena have produced disparities in influence,
participation and service access within and between different local authority areas. The
geographical manifestation of these patterns forms the backdrop to this particular
study.

Local authorities have responded to the demand for change through a range of
managerial and political innovations aimed at strengthening democratic and managerial
accountability and increasing civil society’s influence in setting priorities and standards
of service. This has largely been achieved with a minimal loss in local government
autonomy and discretion. These have been more directly eroded by fiscal constraint
and increased regulation. The local authority responses to evolving civil society
demands have focused on addressing both consumerist pressures for enhanced services
and calls for the devolution of power and influence to citizens. The former appears to
have been addressed more adgquately to date than the latter. Whilst it could be argued
that market-based pluralism in service provision has increased under the Conservative
Governments (as a result of policies aimed at increasing choice and promoting
competition), individual and sectional interests have been promoted at the expense of
collectivist strategies aimed at tackling complex societal problems. Reliance on the
market as a regulator of public service has allowed elitism to take hold, with certain
groups and individuals more able to influence decision-making and access services than
others. Moreover, the redistributive role and strategic capacity of local government
have been intentionally eroded for political ends, with a hierarchy of service experiences

potentially resulting in inequalities in the expectations and life chances of different
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individuals and communities. Social mobility therefore appears to be a key factor
determining consumption of public services and ability to influence the outcomes of
governance and service delivery.

The nature and success of attempts to enhance democratic and managerial
accountability have again been dependent on the attitudes, abilities and actions of key
players in each authority and the extent to which particular solutions have suited the
needs of distinct locales. In some areas, decentralisation has failed to empower local
communities, blurred accountability and fragmented the strategic approach to service
planning/delivery rather than strengthening the bonds between local government and
local civil society. A complex array of lines of accountability exist as a result of diverse
and often overlapping managerial and political solutions to the demands for increased
participation and enhanced services. At the local level, power appears to largely have
been retained by local government. As a result, local authorities have had greater
success addressing managerial rather than democratic enhancements in accountability.

The role of local government has been focused increasingly on “enabling”, as
control is taken by the centre and power devolved to a sub-local state level
Partnership arrangements are on the increase as attempts are made to optimise access
to skills and resources and maximise the effectiveness of identified solutions. Whilst
“localists” emphasise the need for powerful local authorities (based on the concepts of
subsidiarity and community governance), public choice theorists advocate consumer
sovereignty, growing reliance on the market, reduced bureaucracy and increased
accountability to taxpayers. The two perspectives point to the emphasis on
participative citizenship and consumerism respectively. Consecutive Conservative
governments have focused on the latter, undermining the more collective strategies

developed by many local authorities. The challenge for local government appears to
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involve balancing these often competing perspectives (through strengthened democratic
and managerial accountability and enhanced opportunities for pluralist participation in
policy development and decision-making), at the same time as engendering a less value-
laden and more collecti vecommunitarianist approach to active citizenship. This may
require further moves away from the paternalism still apparent in local government’s
failure to effectively empower local civil society. To date, progress appears to have

been limited.
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Chapter 3 - Developments in Public Education Management

Developments in ‘the field of public Education management cannot be
abstracted from the broader contemporary context within which the Education service
operates. | Chapter 2 outlined the shift in patterns of service production and
consumption in the public sector defined in terms of a purported move from Fordism
to post-Fordism. In addition, considerable reference was made to the prevalent New
Right ideology of consecutive Conservative Governments and the question as to
whether changing patterns of public service production have been imposed by central
government rather than primarily being a response to the evolving demands of civil
society. Regardless, a dynamic tri-partite relationship has developed between central
goverment, local government and civil society expressing itself in shifts in the balance
of power, growing central/local tensions, increased public expectations of government
and the requirement to enhance democratic and managerial accountability to meet the
evolving demands of consumers and citizens.

The influence of these broader factors on public Education management has
been particularly salient, with a range of imposed and responding managerial and
democratic developments during the 1980s and early 1990s. This chapter examines
these developments, the thinking behind them in terms of the arguments raised in
Chapter 2 and the extent to which they impinge on each “player” in the tri-partite
relationship. It also considers the specific implications of the local government
responses to central initiatives for different locales, examining the extent to which
they empower or disenfranchise particular groups or individuals.

Four contextual factors require consideration from the outset in explaining the

contemporary state of Education (Hewton, 1986). Firstly, "Education is in an
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economy which is in recession, or more accurately, in an economy in which public
expenditure has been strongly curtailed" (p.7). Secondly, there has been a loss of faith
in the belief that Education can be used as a means t0 overcome socio-economic
problems. Thirdly, changing demographic trends! have reduced the numbers entering
the Education system. Finally, social context can be considered to have an important
influence on of service access, educational attainment, personal and service

expectations, social and physical mobility and patterns of participation.
A Post-Fordist Approach in Education?

Changes in the pattern of production and consumption in public Education
have broadly mirrored those in other public service areas. Similarly, the debate on the
extent to which changing production patterns have been imposed or primarily
demand-led is equally applicable. Undoubtedly, planned monopoly Fordist provision
of public Education by local education authorities (LEAs) was the norm from the
introduction of comprehensive schooling until the late 1970s. As Sackney and Dibski
(1994) indicate, "the school.based management reform movement assumes that the
problems in today’s schools are caused by the highly centralised controls to which
schools have become subject. ... (Subsequent) School based management has been
viewed as a proposal to de-bureaucratise system control and to make the school more
responsive to the needs of its clientele. The assumption is that if decisions are made
closer to the client, better decisions will be made and greater satisfaction will prevail”

(p.105).

! Changing residential preferences are also significant in urban areas, with suburbanisation and
counter-urbanisation causing redistribution between different parts of the city and its environs.
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Centrally imposed change in Education management has been aimed at
empowering service consumers, increasing managerial accountability, strengthening
democratic accountability through increased participation (primarily through school
governing bodies) and enhancing the performance of individual schools. As such,
changes in the production process have attempted to take a consumer and citizen
focus. However, a 1994 report by the Research and Information on State Education
(RISE) Trust suggests that "there is a real tension between the role of consumer
allotted to the parents by recent legislation and their desire for a more participative
partnership with teachers, heads and politicians at all levels. ... Manifestations of
parent power are random, dependant very often on the energy of individual parents and
encouragement of individual professionals and/or politicians. All, including statutory
parent governors, are liable to have their influence subverted, over ridden or ignored
by professionals and/or elected representatives who are of that mind” (p.30). It again
becomes apparent that access to power and influence is inconsistent within and
between different locales. The adequacy of the policy response to the broad principles
of improved customer service and enhanced democratic accountability, combined with
the attitude, ability and actions of key players in the local arena thus become important

factors in determining the extent to which the service delivers its intended aims.

The Central Government Agenda

As the state is directly responsible for the bulk of educational provision in
most countries (directly delivering in most instances and further regulating any part of
the service provided privately), political influence becomes a particularly important

factor when considering policy and practice in Education. As outlined in the opening
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chapters, the dominant ideology of the consecutive Conservative Governments since
1979 has led not only to an attack on public expenditure, but also the promotion of the
free market, competition, public choice and enhanced patterns of local accountability.
In addition, as Hewton (1986) and Bondi (1988) indicate, the political debate about
Education itself has changed, with new political ideologies transforming discussions
about the provision of Education and other services. According to Baron (1981) this
transformation has been facilitated by the gradual breakdown of the post-war social
democratic consensus, reﬂected in Education by the erosion of belief in the service
during the 1970's.

Parental choice legislation has reflected the importance of consumer
empowerment and subsequent competition between schools in the LEA sector. At the
same time, powers and responsibilites have been devolved to governing bodies and
individual schools. This has been accompanied by supply-side diversification through
the introduction of grant maintained (GM) schools, “opting out” of local authority
control and funded directly by central government. Politically, these moves reduced
the role and associated strength of local authorities. Moreover, where opted out
schools “fragmented” the l'ocal area, established principles of area-based social
engineering (pursued through comprehensive Education and policies of positive
discrimination) were undermined. Nonetheless, Lomax and Darley (1995) indicate
that "in some quarters the demise of the LEA was welcomed. It was thought the local
bureaucracies were stifling the potential creative energy of individual schools; that
parents and students had been denied a fair deal because of the paternalism of the
system" (p.149).

During the 1980's, the effectiveness of individual schools again became the

political and academic focus after a period of relative neglect (Reynolds, 1985;
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Bradford, 1989). Attention had been focused on social context and its effects on pupil
performance (eg. Robson, 1969; Garner, 1988), or the relationship between the
educational system and wider societal processes and structures (Bowles and Gintis,
1976). The findings of such studies indicated that the social (material and cultural)
context affects pupil performance and aspirations to the extent that social inequalities
could not be offset by schooling, and therefore policies of positive discrimination were
largely redundant (Bradford, 1989).

According to Bradford (1989), "the New Right, amongst others, has taken up
the connection between the capitalist system and schooling but has reversed the
direction of causality and criticism. The Education system is viewed as one of the
major reasons for the difficulties of particular economies ... in that its standards in
general are not sufficiently high or that its curricula are not appropriate for the present
needs of the economy " (p.2). The individual school has thus come to be seen as a
"promoter of excellence" through its role as the provider of future labour.

As a package, the detail and school-based focus of the Education reforms
imposed by the New Right demonstrated central government’s commitment to public
choice theory as a dominant. ideology. Centralisation of control and devolution of
power undermined the localist arguments about the fundamental role of
democratically elected local government in integrated community governance.
Similarly, the focus on the etablishment (in its own right), rather than its role in the
context of the broader community, challenged the development of a broad
communitarianist approach.  Strain (1995) suggests that "for educationalists,
suppression or marginalisation of the community threatens the formative relationship
between social structures and processes and the quality of individual learning" (p.7).

He suggests that "the market brings with it no necessity to ensure the fulfilment of



93

intrinsic moral values, whether religious, communitarian or democratic. The good is
served by whatever is conceived by individuals to serve the interest of the self” (p.9).
Indeed, the competitive market of schools results in the "route to excellence" being
influenced by an individual's ability to access schools within the Education hierarchy,
thus producing the fragmented labour market characteristic of advanced capitalist
societies. Whilst the more collective arguments have been revitalised in the mid to
late 1990s, the contradictions between the public choice focus and
localist/communitarianist perspectives caused conflict between each “party” in the tri-
partite relationship. Further concerns existed about empowerment of consumers and
individual establishments at the cost of service fragmentation and the loss of the

redistributive capacity of the LEA.
Changing Central/Local Relations in Education - A New Role for the LEA

In line with the general trend in central/local relations, the legislation of the
1980s and early 1990s has allowed centralisation of control by central government and
the devolution of responsibiliés to individual schools, effectively squeezing the powers
of LEAs at both ends (Bondi, 1988; Hoggett, 1992; Walsh, 1995; and Johnes, 1995).
As a result, the complexity of the dynamic tri-partite relationship between central and
local government and civil society becomes particularly apparent, with demands for
new patterns of accountability to reflect the changing powers, responsibilities and
relationships between each player. For example, patterns of parental choice may
threaten the educational viability of some schools. Local authorities now have greater
powers to make decisions about closing schools, this being indirectly supported by the

reduction in the ability to continue to fund such establishments as a result of financial
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constraints. At the same time, many parents whose children continue to attend such
schools are vociferously opposed to the specifics of school closure, whilst the broader
taxpaying body demand efficiencies and value for money. To a large degree this has
intensified the stresses between local authorities and the communities they serve, at
the same time as heightening animosity between local and central government.

The blend of aspects of planned and market based approaches creates a
complex challenge for LEAs. The Audit Commission (1996) point out that “the
recent reforms have established schools as more or less independent players in the
Education market. Schools will thus, quite properly, respond to market pressures and
pursue the interest of their own community while LEAs retain the responsibility for
pursuing the interest of the whole community. This creates increased scope for
friction between schools and LEAs, and reduced opportunity for the easy resolution of
such difficulties.” (P.9). In short, the balance of power within the LEA is being
shifted away from the centre towards the individual school, threatening the overall
strategic capacity of the LEA as a result.

Ranson (1995) makes the case for LEA control, arguing that the educational
arguments for democratic loc.al government develop in three stages:

e “learning is inescapably a system: learning is a process which cannot be contained
within the boundaries of any one institution. ...
* Education needs to be managed as a local system: the system of learning is more

effective if managed locally, as well as nationally and at the level of the institution

e Education needs to be a local democratic system: if Education is, as it should be, a
public service of and for the whole community rather than merely the particular

parents, young people and employers who have an immediate and proper interest
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in the quality of Education provided, then it must be responsive and accountable to
the community as a whole" (pp.121 - 122).

Hutchinson (1993) concurs, arguing that "what is most worrying about the
removal of schools from the LEA is the loss of a consistent voice pressing for
sustained school improvement. ... Whatever their faults, local authorities have provided
a focus for local opinions and have ensured that priorities within the Education service
have to some extent reflected the particular needs of the area. As the LEA declines
some means must be found of involving local people in the work of the schools so that
the local democratic process at present provided by the local authority is replaced in
some measure by strengthened links with local communities” (pp.10-13). At the
moment, local communities have limited influence on the service.

From a localist/communitarian perspective, the apparently flawed New Right
agenda demands a renewed role for democratically accountable LEAs in the future:
“first, because the inadequacies and inherent inconsistencies of present policies are
already creating problems that will have to be addressed; secondly, and more
importantly, because it is not healthy for a democracy that we should be ruled by over-
centralised government whicﬁ is busily replacing elected local representatives with a
myriad of appointed quangos" (Benn and Benn, 1993, p.67). However, whilst arguing
the localist case, they consider that none of the tasks essential to a revived local
government "can be established successfully without re-establishing the accountability
of local government to an electorate. The erosion of this democratic link is possibly
the most serious loss of all that recent (education) reforms have entailed, and it is the
change least likely to prove acceptable in the long run” (p.70). In short, whilst power
and autonomy must be retained by the LEA, there is a need for increased civil society

influence on the outcome of the service planning/delivery process.
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Changing Civil Society Demands

As outlined in the opening chapters, the public service arena has been
characterised by growing public expectation of government and the services it
provides in terms of enhanced accountability, greater choice, and improved quality
and value for money. At a national and local level, civil society has been pressing for
increased access to and outcome from a better quality Education service. Parents’
awareness and consumer-oriented expectations have grown, largely in response to the
demands from employers for a better trained and more diversified workforce.
Moreover, as citizens and stakeholders in Educational outcomes, civil society
increasingly draws links. between effective schooling and the alleviation of broader
societal difficulties (such as crime, unemployment, immorality, etc.).

As Barns and Williams (1997) indicate, recent consumer-oriented
developments “imply that parents/pupils are able to influence the shape of ‘products’
offered thém by competing schools. As consumers in a marketing culture, it is
assumed that parents/pupils are empowered to exercise choice, enjoy access to the
physical and information asp.)ects of Education, actively participate in some school
decisions and benefit from an Educational system whose raison d'étre is to provide a
responsive public service " (p.161). At the same time, consumers are becoming more
sophisticated in their attitude towards accessing opportunities for Educational
advantage, to some degree confirming that growing demand is an increasingly
significant factor in shaping government response. A 1994 report for the OECD by
the Centre for Educational Research and Innovation (CERI) points to changes in civil
society which have direct implications for the way Education is provided and

consumed: "the growing tendency of citizens and workers to formulate their own
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demands and to plan their own learning pathways is increased by the notion of
learning as an investment, with tangible benefits to the individual. In particular,
greater social and geographical mobility and a growing average educational level of
parents has changed the way in which schools are regarded. Education is viewed by
an increasing number of people as a route to social and economic success, and finding
the right school is often seen by parents as a way of giving their children a good start
in life" (pp.12-13). Parental choice applications and pressure for school “opting out”
are symptomatic of the self-perpetuating pressure for change.

From a less individualistic perspective, positive discrimination in Education
provision is an important means of reducing social divisions and access to subsequent
life chances. Regardless of equal access to comprehensive Education and a common
curriculum, the various forms of social disadvantage which characterise paricular
locales result in certain groups being unable to achieve the same level of Educational
access or attainment (Moulden and Bradford, 1984; Garner, 1988). Material factors
(such as poverty, unemployment, housing and health) and cultural factors (such as
child rearing practices, language and parental attitudes) play an important role in
distinguishing patterns of access within and between different locales. They also
determine the ability of individuals to exploit opportunities to influence the nature of
the service. In each locale, these factors have “a significant effect upon how schools
live' within markets ... there is no one Educational market, but a series of overlapping
and inter related local markets, each one distinguished by a particular configuration”
(Bowe et al, 1995, p.65). MacBeath (1992) - in a paper commissioned by the Scottish
Office Industry Department - opens by stating: "children growing up in deprived inner
cities and outer estates do significantly less well at school than their counterparts in

better off areas. This is now so well documented by research that there are few who



98

would even question it. At a common sense level the intuition of most people would
be 'How could it be otherwise?" (p.1).

In many cases, the nature of the locale thus becomes a key determinant in
ability to redress social disadvantage as well as acting as a disadvantage in its own
right. In response, area based positive discrimination has been aimed at reducing
spatial disparities in relative disadvantage. On the whole, such policies have been
implemented by local authorities as part of broader all-encompassing and area based
social strategies. The particulars of the Strathclyde Regional Council response are
outlined in Chapter 4.

The operation of policies of positive discrimination and the market in
Education have been further affected by changing demographic and residential trends.
MacFadyen and McMillan (1984) point to the decline in pupil numbers as a
phenomenon affecting most Westernised countries during the late 1970's and 1980's,
with urban areas (inner cities in particular) being hardest hit. Such a trend has taken
place alongside economic restructuring and population shifts, with de-industrialisation
and counter-urbanisation causing problems for particular urban localities as a result of
declining economies, populaiions and associated tax bases (Gyford, 1991). In short,
demographic and (particularly) residential change had implications for different
schools in different locales, with many inner urban areas experiencing a rapid
reduction in pupil numbers whilst suburban areas saw a related increase. Figure 3.1
illﬁstrates the decline in the number of pupils in Scottish schools from 1980/81 until
1991/92, with a levelling out during the latter part of the decade preceding a rise in

pupil numbers in the early 1990's.
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secondary school population is projected to increase by 12% between 1996 and 2004,
suggesting that, in parts of the country, problems around insufficient places may get
worse. Some authoritie‘s may face, simultaneously, both insufficient and unfilled
places in different parts of their area” (p.14). This point on surplus capacity was also
picked up by the Accounts Commission in Scotland in their analysis of Education
service statutory performance indicators in the Scottish unitary authorities in 1996/97

(Herald, 22 May, 1998).

Legislating for Change - Specific Policies and their Implications for the

Tri-partite Relationship

Since 1979, the significant legislation relating to Education clearly reflects the
New Right agenda of increasing choice, competition and accountability. The reforms
can be considered under two headings - those related to content and teaching methods
(the national curriculum in England and Wales, national primary testing, and the 5-14
Programme), and those related to its structure and management (Parental Choice,
devolved school managemeni, school boards, and grant maintained schools). It is the
structural and management elements on which this paper aims to focus. Further
distinction can be made between reforms enhancing the role of consumers in
Education and those associated with enhancing participation and empowering citizens.

LEAs have responded with a range of initiatives aimed at strengthening
democratic and managerial accountability whilst minimising the effects of the reforms
on their own role. Despite this, questions have arisen as to the ability of producers to
respond to more sophisticated consumer and central government demands. Leven and

Riffel (1997) argue that “school systems do not have good processes for learning
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about and responding to changes in their environments except in a very narrow sense.
These limitations are not the result of ill will or incompetence, but of long ingrained
patterns of thought and behaviour that will not be easy to change, no matter what
policy makers may promulgate. "(p.44). The following sections focus on the effects
of recent reforms on the Scottish Education system, drawing comparisons with the

position in England and Wales where appropriate.

Parental Choice - th arket in LEA Provision

The Education (Scotland) Act 1981 (popularly known as the Parents' Charter)
gives parents in Scotland the right to choose the schools which they wish their
children to attend. Such moves are part and parcel of New Right attempts to empower
service consumers. Since 1982, parents have been able to make “placing requests”,
allowing their child to be considered for a school other than that allocated by the LEA.
The LEA has little option but to grant this request (unless one of a number of statutory
grounds for refusal applies), with parents having the right to appeal to the Secretary of
State in the event of refusal. .Although the primary impetus for parental choice came
from south of the Border, Scottish parents appear to have stronger rights than those in
England and Wales (Statham et al, 1989). This is manifested in enhanced rights of
appeal and the narrower range of statutory grounds for refusal. Moreover, it was not
until the Education Reform Act 1988 that parents in England and Wales were formally
granted the right to choose.

Despite this, Adler et al (1995) consider that "supply side de-regulation in
Scotland has probably proceeded less far than in England and Wales. Moreover, since

all Education authorities in Scotland allocate children to schools on the basis of school
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catchment areas (while many LEAs in England and Wales have abandoned zoning and
operate what are, in effect, free choice systems?), demand side de-regulation has, in
spite of similar statutory. provisions, also proceeded less far than in England and
Wales. Thus, taking into account the de-regulation of demand and supply, it is
probably true to say that competition between schools is more limited and schools are

less subject to the discipline of market forces in Scotland than in England and Wales"

(p-2).

Figure 3.2a - Placing Request Levels in Scotland

The number of placing requests in Scotland doubled in the first four years
following the 1981 Act, from 10,456 in 1982 to 20,795 in 1985 - with an initial
levelling off in the rate of increase in requests by 1985 (Raab and Adler, 1988).
Whilst there has been a fairly continuous increase in primary school requests since
then, there has been far greater consistency in the level of secondary requests. The
level has remained at the 8,000-11,000 per annum level (c. 2.5 to 3% of the secondary
population) since 1984, with -only slight fluctuations during that period. This may in
part reflect the ceiling on the levels of choice apparent in a smaller and contracting
secondary market. The majority of requests have been for children entering the first
year of school (either primary or secondary), with well over 90% of the requests for

placings being granted.

2 Glasgow Unitary Authority are also currently considering abandoning zoning within the city
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Figure 3.2b - Placing R s Receiv cottish LE
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25000
20000 -
15000 n | | H Secondary
O Primary
10000 1 — | B Under-Age

|I Il I.l I.l l! X

82 83 B84 85 8 87 83 89 90 91 92 93 94 95 96 97

Source: Adapted from the Scottish Office (1991 and 1998)

It is important to note that although a significant proportion of parents make
placing requests, most children attend their local school. The CERI Report (1994)
concludes that, “"even under policies to promote school choice, the pull of the nearest
neighbourhood public school remains powerful. Transport considerations, the desire
to go to school with neighbours and friends, the cost of private schooling and normal
expectations mean that most children in most OECD countries attend the closest
school unless there is a specific reason not to do so” (p.23).

Undoubtedly, where it has occurred, parental choice has been a significant
factor in the public Education system since 1981. The CERI Report points out "that
the proportion of 'active choosers' does not have to be large to .have a significant
impact on school systems. This is particularly true where schools' resources are
directly linked to enrolment. If a public school looses 10% of it's pupil intake and

therefore 10% of its revenue, the impact is usually severe, as a class with 27 pupils
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does not cost less to teach than one with 30. The incentive for schools to compete for
pupils under open enrolment rules is therefore usually great" (p.23).

Raab and Adler (1988) argue that national figures mask considerable regional
and local variations. Requests have been more common in urban areas than in rural
areas, largely due to the greater number of schools and the shorter distances between -
them, but also reflecting the “sharper” socio-economic divisions of urban populations.
Figures therefore need to be considered at a sub-national and sub-regional level. The
number and location of independent (private) schools in an area is also important.
Parents who are dissatisfied with their local schools may have little opportunity to take
up a place at an independent school (due to lack of schools in the area, distance to the
nearest of these, or inability to meet fees), and are therefore more likely to make

placing requests.

Figure 3.3 - Objectives of Parental Choic

e "to respond to an increased desire to choose among existing schools, extending to
everybody opportunities hitherto available only to those with the financial means to
buy either private education or housing near good schools;

* to create a new discipline éncouragin g schools to perform well: schools that acquire
a good reputation will get more ‘customers' and more resources;

¢ to give the values of parents a new place in determining school behaviour: the
values of professional educators are not necessarily shared by parents;

e to extend the range of educational choices available: in the past, a number of
countries have supported pluralism in schooling by subsidising private religious
schools; choice might also support educational pluralism, potentially in the public
as well as the private sector” (p.13).

Source: The CERI Report (1994)
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Gambetta (1987) 'suggests three general viewpoints explaining patterns of
choice:

e a structuralist viewpoint - where external constraints limit choice to a minimum
of acceptable alternatives (a situation heightened by LEA monopoly of public
provision). There is a need for diversity in existing provision to satisfy post-
Fordist patterns of consumption;

e a "pushed from behind" viewpoint - where the individual decision is of minimal
importance, the key factors being the social or psychological pressures "forcing”
the action; and

e a "pulled from the front" viewpoint - where the parent makes a choice based on
the positive factors displayed by an alternative school/catchment.

Whilst the majority of placing requests appear to have been to an adjacent
school, “pushed” and “pulled” moves to catchment areas containing fewer socio-
economic problems have b'een commonplace (Raab and Adler, 1988; interview
responscsbfrom Chief Officers at Strathclyde Region). Practitioners confirm that
decisions are often based on the perceived benefits from an enhanced social
environment, rather than a knowledge of the Education process or experience in each
school. This questions Gambetta's (1987) assertion that lack of educational diversity
constrains choice. There is further evidence to suggest that the dominant culture in a
school also influences the aspirations of pupils, and their chances of achievement
(Labov, 1972; Bernstein, 1977). According to Bondi (1988), particular groups appear
to be "alienated by the schooling they receive and respond in ways that restrict their

future opportunities” (Page 11).
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David er al (1994) suggest that "there 1s now substantial research to show that
the placement decision occurs as part of a much wider network of social interactions,
particularly between parents and children in general in the locality, interactions which
are used both as a source of information and a source of more impressionistic
judgements about the 'reputations' of schools" (p.17). Drawing from the work of West
and Varlaam (1991), West er al (1991), Stillman and Maychell (1986), Raywid (1985)
and Hughes et al (1990) they point to the factors outlined in Figure 3.4 as being
significant in determining choice. They conclude that "there are three features of
schools that, taken together, can be positively identified as being the reason for opting
for a particular school - what we have called the 3 P's - the academic results or
performance; the atmosphere/ethos or pleasant feel; and the schools location or
proximity to home" (p.136). Indeed, the argument may be even simpler, with Fenton
(1995) arguing that parents are often mainly interested in the care taken to ensure that

their child's school experience is a happy and fruitful one.

Figure 3.4 - Reasons for Making a Placing Regues

e attainment levels e child preference

¢ school reputation/ethos e discipline

e proximity e single sex school

e subjects/facilities e marketing/publicity/promotion
e familiarity with school/area » head teacher

e sibling/peer attendance e size

Source: Adapted from David et al (1994)
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Macbeth (1989) suggests that parents pay only limited attention to information
made available to them and that decisions are commonly based on preferences
between only two schools; rather than on a strategic overview of the options available.
Baron (1981) argues that this is because parents generally lack adequate details to
make informed decisions about which school to send their child(ren). Indeed, the
Audit Commission (1996) concur: "some LEAs offer parents insufficient information
and advice to assist with the expression of preferences, often producing admissions
brochures that appear to have been written with lawyers and officials, rather that
parents, in mind" (p.28).

Regardless, access to choice (and the existence and operation of a market of
schools) is a significant factor, with substantial evidence suggesting the absence of a
level playing field. The CERI Report (1994) highlights a number of justifiable
concerns:

e groups that have always been more privileged educationally will do most of the
choosing (the same people that might potentially choose good schools by selecting
their place of residence or paying for private Education may also be best placed to
take advantage of extra ciloices theoretically open to all - they may have better
access to information and to transport, and broader horizons;

e as popular schools fill up choice quickly becomes closed off;

* social cohesion in small communities might be weakened by the disappearance of
clear catchment areas defining a schools clientele, or by fierce competition between
two neighbouring schools;

e choice may reduce the potential for improving public Education as a single system
(through the development of GM schools or enhancement to private sector schools)

and hence eventually will harm public education quality;
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e choice out of a local school may undermine it's educational viability for the
majority of pupils/parents in that area; and
e the attention of schools will be focused on marketing rather that the quality of
Education.

A study by the Canadian Center for Educational Sociology (CCES) (TES(S),
7 December, 1992, p.3) of parental choice in Scotland found that parents who exercise
the right to choose tend to be more highly educated and in more prestigious
occupations than those who do not. They are more adequately empowered by the
current legislation than the majority of parents. Gewirtz et al (1995) concur: "even
where a reasonable degree of choice of school exists, a recent study (in London
Boroughs) has found considerable class based differences in family orientation to the
market both in terms of parental inclination to engage with it and their capacity to
exploit the market to their children's advantage. The market is a middle-class mode of
'social engagement' where knowledge of, and understanding of, the local Education
market provides distinct advantages in enhancing the life chances of the children. You
are first distinguished between 'privileged/skilled choosers', 'semi-skilled choosers',
and the 'disconnected’” (quo;ed in Barns and Williams, 1997, p.173). The first two
categories might be seen as reflecting the top and middle of the occupational hierarchy
referred to by Hamnett (1996). These groups typically comprise professionals,
growing in number as an outcome of socio-economic restructuring and the associated
decline in skilled middle income manufacturing jobs. The “disconnected” would thus
comprise the “residual” population at the bottom of the occupational hierarchy.
Regardless, these patterns of choice have often resulted in increased segregation
between upper and middle income households and their lower income counterparts,

accentuated because the parents and pupils best placed to effect change in schools are
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most likely and able to exercise choice. The CERI Report (1994) concludes that this
phenomena exists in a number of OECD countries. This reinforces the findings of
Moulden and Bradford (1984) and Garner (1998) regarding the links between social
context and attainment, pointing to the existence of inter and intra locale variations in
access, influence/empowerment and outcomes.

Strain (1995) expresses stronger concerns, suggesting that “by combining open
enrolment with a determined policy of rationalisation of school places within an
individualistic and anti-communitarian culture, less fortunate families are required to
be unsuccessful in their expression of choice, and their children forced to attend
schools other than their chosen one in order to fill up places in less favoured schools.
The mechanisms are capable of transforming the community into a ghetto; the
disadvantaged individual into a social casualty for whom no caring or other need be
concerned, outside the accidental associations formed by birth and residence" (p.18).

The extent to which parental choice has actually raised Educational standards
requires particular consideration. The CCES Report (1992) finds that the attainment
gap between the groups has been reduced over the period since parental choice was
introduced in 1981. Howeve-r, the overall improvement in academic results across the
board appears to have been negligible. As Munn (1990) points out, "while parental
choice is strong on rhetoric for school improvement and increasing school
responsiveness to parental concerns, such research evidence as we have about the
operation of the 1981 Act suggests otherwise " (p.3).

Moreover, does a market (or pseudo-market) in LEA provision really exist? If
S0, is such a market-based approach “healthy”? Hardman and Levacic (1997) indicate
that "the existence of surplus capacity along with evidence of the annual re-

distribution of the incoming pupil cohort amongst groups of closely located schools
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together indicate that competition between schools as a result of parental choice can
and does arise. Moreover, almost all schools in the sample demonstrate recruitment
changes that are consistent with the presence of competition. ... In tandem with these
developments, the distribution of the annual LEA budget amongst the schools within
each authority is changing over time and trends are emerging which further indicate
that competitive pressures are being brought to bear" (p.132). However, the CERI
Report (1994) concludes that no real market exists and that demand pressures
themselves are rarely enough on their own to create Educational diversity. It suggests
that initiatives to diversify Educational supply may therefore be needed to create a
genuine set of choices, perhaps emphasising the importance of stronger moves
towards grant maintained schools as a means of breaking down the previous public
sector monopoly. The report suggests that "under the current uniform model of
schooling, choice is more likely to reinforce educational hierarchies than to improve
educational opportunities or overall quality" (p.8).

Woods et al (1995) concur, arguing that “the assumptions that producers can
or wish to change in accordance with parental wishes, that parents have perfect
information on which to beise decisions, that 'popular' schools can expand or be
reproduced, that 'unpopular' schools can go to the wall, that all parents can afford the
hidden costs of choice (particularly the travel time and transport), do not hold true in
the real world. ... (However), we should not beat a wholesale retreat from the idea of
consumer responsiveness or an appreciation that the attention given to choice and
competition may have beneficial effects as well as dangers” (p.3). Indeed, "at it's best,
greater emphasis on choice and competitiveness encourages schools to respect families
- both parents and children - in a way that they did not before, and to prove

themselves in ways that parents and children appreciate” (p.4). The CERI Report
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(1994) also points to both advantages and disadvantages drawn from the broader
European context: "there is no direct evidence that this competition improves school
performance. However, the dynamic of competing for pupils typically enhances some
school characteristics associated with effectiveness, such as strong leadership and
sense of mission. Moreover, choice that increases consumer satisfaction can be seen
as desirable not only for its own sake, but also because parents and children who
support a school help to make it more effective” (p.7).

Ranson (1995) remains sceptical, suggesting that "markets deny opportunity
for most: supporters as well as opponents acknowledge they create inequality. In
Education they work like this. Competition forces schools to see each other as rivals
striving to gain the advantage that will secure survival. From this rivalry emerges a
hierarchy of esteem with schools increasingly inclined to 'select' and 'exclude’ pupils
so as to produce a school population likely to shine in the national league tables, as
well as local 'coffee circles'! In this market hot-house only some parents are likely to
acquire their 'choices’: those with time, resources, knowledge and confidence to
‘promote’ their children; and those with 'able’ children" (pp.120-121). In short,
markets cannot resolve the 'predicaments resulting from economic and residential
restructuring, the fragmentation of traditional communities and the growth of
individualism present issues of well being, rights and justice which cannot be easily
resolved. The paradox between consumer and citizen perspectives is clear to see.
Barns and Williams (1997) concur: "the view that recent reforms might foster 'healthy’
competition between schools, thereby enhancing the offerings available to a
discriminating consumer, seems unlikely. Many schools will be faced in the invidious
position of competing with each other in a strictly finite market. In circumstances

such as these, one school's gain is another’s loss, possibly leading to unethical
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behaviour" (p.177). Indeed, whilst the jury remains out on the Educational benefits of
parental choice, open competition in its current form has undermined the concept of
the “neighbourhood school”, diminishing community cohesion and undermining
broader strategies of area based regeneration (whether based on traditional local
government redistribution or broader communitarianist reforms).

Bud Devolution - Empowering Local Competitors and/or_Strengthenin hool

Accountability?

Budgetary devolution cannot be abstracted from the broader New Right agenda
and the other reforms discussed in the chapter. It is intended to give schools greater
responsibilities for their own operation, directly aimed at strengthening managerial
accountability. The formal powers of governors in England and Wales and indirect
involvement of board members in Scotland is intended to produce a democratic check
on local (school-based) managerial activity, empowering each individual school as a
player in the Education market. It is also a means of enhancing the fiscal and
managerial accountability of each establishment, ideally delivering value for money
savings in the medium term. Introduced in England and Wales under the Education
Reform Act 1988 and in Scotland following guidance from the Scottish Office in
1993, budgetary devolution has been considered by the New Right as a half-way
house in the road towards grant maintained status .(discussed later in the chapter). The
devolution of financial control to schools involves some separation of income from
expenditure. Budgets therefore do not automatically balance, encouraging schools to
increase income through attracting more pupils and developing commercial initiatives

(such as the letting of school facilities). As the Audit Commission (19_96) point out,
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budgetary devolution “has created some incentives for schools to compete for pupils:
at least 80% of the authority wide delegated revenue budget is allocated on the basis
of pupil numbers, so money will follow pupils to the popular schools (and unpopular
schools will lose income)” (p.9).

Devolved budgetary control emphasises the key role of the head teacher in
managing the local school environment. This is discussed in detail in Chapter 6.
Raab and Amott (1995) argue that "it is clear that the style of Headship is central to
the | organisational structures and the decision making processes that develop in
schools. Both head teachers and other teachers are aware of the Heads changing role,
as functions that are delegated from the LEA to the school make it difficult for Heads
to square their professional and bureaucratic sources of authority over teachers”
(p.12). Interestingly, tensions between professional and managerial conceptions of the
role of the head teacher appear to be more keenly felt by staff and heads as a result of
the particular characteristics of devolved management.  Although budgetary
devolution in principle loosens the hierarchical relationship between schools and the
LEA, in the minds of many it tightens it between heads and other teachers as
managerial and financial roiltines are brought inside the school itself to sit very
uneasily alongside the professional culture and values of Education.

Raab and Arnott (1995) also suggest that "it is difficult to see a clear pattern in
which schools under devolved management are redefined as 'owned' collectively by
their local communities rather than by the professional 'producers' of Education or,
indeed, by the state. ... Although Boards and governing bodies existed alongside other
means of involving parents in the school, such as PTA's, there was little indication of
a more general and vigorous 'partnership’ between schools, parents and local

community that can be interpreted in terms of a sea of change” (p.22). Power appears
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to have been devolved to the school, without any associated increase in the influence
of local communities. This trend will become particularly evident in the case study

analysis.

Figure 3.5 - Devolved Budgeta ntrol in England and Wales - The Local
Management of Schools (LMS)

Referred to as the Local Management of Schools (LMS), budgetary devolution
involved an integrated package including five elements - financial delegation, formula
funding, open enrolment, staffing delegation, and performance indicators. This
delegation of power from the LEA to the governors and head teacher was seen as
making the school more responsive to the needs of pupils, parents and the local
community.

Through the board of governors, schools now determine their own budget
priorities. LEAs decide on their overall spending for the coming year (subject to
fiscal constraints), retain an amount for mandatory and discretionary central services
(such as capital spending, central administrative costs, and inspectors), and then
allocate the remainder (85%- of the total) on the basis of a pre-agreed formula for
financial delegation. This formula takes account of the number and age of pupils (80%
of the amount allocated) and the needs of individual schools (20%). The same formula

applies to all schools, and is based on actual needs rather than past patterns.

Acknowledging the inflexibility of the scheme in England and Wales, a more
pragmatic system of budgetary devolution - Devolved School Management (DSM) -

was incrementally introduced in Scotland from 1993-96. The initiative involves LEAs
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devolving control of over 80% of school budgets to head teachers. Each scheme must

conform to limited Scottish Office guidance, avoiding the need for legislation.

Figur - Practitioner Perceptions of Devolved B in
Advantages Disadvantages
e Qreater autonomy e The time demands on senior
e Raised financial awareness managers, typically the Head teacher
e Improved ability to plan (although e Lack of LEA assistance
effected by financial stringency and The tendency for financial
uncertainty) considerations to predominate over
¢ Greater flexibility to vire between educational ones
budgets. e An element of unfairness related to the
e More efficient use of available particulars of the funding formula
resources e The lack of flexibility available
e Fairness as a result of an objective especially at small schools where
funding formula. ' budgets were similarly limited.

Source: Adapted from Marren and Levacic (1994)

DSM differs from LMS in several key areas. Of particular note is the decision
to devolve budgetary powers to head teachers rather than governing bodies/school
boards (as has been the case with LMS). This undermines the arguments regarding
strengthening local accountability through empowering participants. Indeed, initial
analysis suggests that the initiative seems to be aimed more at LEA internal

management decentralisation than any New Right goal of "rolling back the state".
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Undoubtedly, decisions will be made more locally, but the head teacher is accountable
to the centrally based LEA Education Committee, whereas the board is intended to be
accountable to its local electorate (the broader parent body). As such, DSM appears to
pose less threat to the LEAs’ autonomy in Scotland than LMS has done in England
and Wales by ensuring that budgetary discretion remains in the hands of a LEA
employee answerable to the LEA'S Education Department and Committee. Whilst
perhaps appearing pedantic, it is also important to note that the actual powers of
school boards were eroded by the initiative; their previous role of “approving”
spending decisions being reduced to one of ‘“consultation”.

Politically, the detail of DSM may in part have reflected a more flexible and
sympathetic approach by the then Conservative controlled Scottish Office in an
attempt to nurture gains in electoral support achieved in the 1992 General Election.
However, its increased flexibility (based on the success of existing voluntary schemes
of budgetary devolution) made it a more effective and sympathetic approach to the
allocation and subsequent management of resources in each school. It also posed less
of a threat to the broader system of Education provision within the LEA boundary.
For example, the Scottish scheme allows LEAs to take account of local variables (such
as deprivation) in their funding formulae, allowing the LEA to use the funding regime
as a means of redistributive positive discrimination. Strathclyde Regional Council
(TES(S), 13 March 1992, p.14) claimed that allocating budgets on a regional average
cost per pupil as with LMS would have:

e affected schools in isolated areas with small pupil rolls;
e disadvantaged schools in under-occupied areas suffering from falling populations;
e encouraged schools to appoint less experienced teachers to cut costs (a situation

already occurring in English primary schools ; and
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e harmed schools in deprived areas, where Strathclyde's support for extra teachers
and materials raises costs to £200 per pupil higher than the average.

Opponents have raised several concerns about the possibility of conflict
between head teachers and board members over controversial spending decisions.
Secondly, there are fears that devolved management responsibilities will place too
much pressure on head teachers' time. Thirdly, the reduced role of the LEA is seen by
some as threatening local autonomy and reflecting a dangerous trend towards
centralism (rather than the decentralisation evident on initial examination). Concerns
also arise that the expanded role for head teachers will alienate them from other staff.
Nonetheless, analysis suggests that the vast majority of head teachers and Education
managers would not choose to turn back the clock to the pre-budgetary devolution

allocative regime.

Figure 3.7 - The General Principles of DSM

e LEAs and schools should have clearly defined arrangements for the operation of
their schemes incorporated in their policy and management structures.

e In formulating and operating schemes LEAs should consult head teachers and staff,
as well as boards.

e LEAs should have a single scheme for all their schools - with varations for
different categories of schools.

e Within each scheme, financial resources should be allocated to schools in
accordance with clear criteria. These criteria must identify and aim to meet the
needs of each school while ensuring equitable treatment based on objective
assessment.

(Munro, 1992)
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rant Maintain M hools - Extending Choic

Grant maintained (GM) schools were regarded as the "flagship" Education
policy of the New Right. In theory, the development of GM schools deregulates
public provision, enhancing the choice available to the individual and thus increasing
the market pressures for quality Education in the remaining LEA schools. Schools.
and consumers are again empowered at the expense of the LEA. The reforms thus
facilitated the indirect central government agenda of undermining the seemingly
entrenched power of local authorities. Regardless, diversification in provision has
gone some way towards addressing post-Fordist consumption demands in England and

Wales (Fitz et al, 1993).

Figure 3.8 - Obtaining Grant Maintained Status - Th tin Proc
Legislation allowing governors/board members and parents of all LEA primary and
secondary schools to apply to the Secretary of State for GM status was enacted in the
Education Reform Act 1988 and the Self-Governing Schools (Scotland) Act 1989.
The Acts made provision for the balloting of parents, where a majority decision can
elicit opting out of LEA control. If less than 50% of parents vote, a second ballot
must be held within 14 days at which point the majority decision wins. There are no
provisions for a school to "opt back in". Once a school has opted out it receives its
funding through an annual grant from the Secretary of State, with the possibility of
special capital grants in particular circumstances. The board of governors/school

board becomes the "board of management".
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Concerns have been expressed by LEAs and opponents of GM policy as to the
incentive to opt out, manifested in the increased level of funding received by GM
schools in comparison to their LEA counterparts. Opponents have suggested and
warned that levels of grants offered to tempt schools to opt out will not be maintained
in the future. However, as Fitz et al (1993) state, “freedom from the control of the
LEA 1is only one of the distinguishing features of a GM school. Another is the
composition of its governing body which, unlike that of a LEA maintained school (in
England in Wales), does not include party political nominees. Its articles of
government also provide for powers in relation to admissions, finance and staffing not
presently available to a LEA school. A GM school is not only able to petition the
Education Secretary directly for a change in character, it can also invest moneys,
acquire and dispose of property and enter into contracts with staff and other groups
and agencies. Indeed, by virtue of its autonomously incorporated status, a GM school
has greater flexibility than a LEA school to deploy staff, manage its local reputation
and employ teachers and other staff"(p.9).

Where opting out has occurred in any numbers, marginalisation of the
remaining LEA schools is a- distinct possibility. Authorities on both sides of the
political perspective have developed strategies to come to terms with the
developments. In England and Wales, Labour controlled LEAs initially tried to
prevent opting out with practices including the refpsal to sell central services to opted
out schools. On the other hand, many Conservative LEAs tried to encourage mass opt
outs, unburdening the LEA of its entire responsibility for school management
(Gasson, 1992). The ideological opposition to GM schools has been less salient at a
local and national level since the election of a New Labour Government in May 1997.

Indeed, proposals to reverse opting out have been dropped as Labour Party policy,
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with a “mixed economy” of Education provision seen as sitting comfortably with the
broader enabling approach central to authorities’ delivery of “Best Value”.

Fitz et al (1993) draw three conclusions as to the ways which LEAs are
affected by opting out. "First, many local authorities find it deeply frustrating that
their planning function can be so easily prejudiced by schools wanting to opt out.
Second, despite this outcome, and for a mixture of educational and pragmatic reasons,
most of them prefer to develop working relations with those of it's schools which
become GM. Third, there is no evidence currently to hand which indicates that great
financial difficulties arise when one or two secondary schools opt out from the same
local authority. Having said that, many LEAs anticipated a time when an enlarged
GM school sector would begin seriously to deplete their financial resources, so
making it difficult for them to meet their obligations to schools remaining within their
control” (p.60).

Despite these concemns, by the mid-1990s the trend for GM status appeared to
have reached a plateau. Around 2,000 schools have attained GM status sou_th of the
Border, compared to less than a handful in Scotland. Generally speaking, moves to
opt out in Scotland have bee;n responses to the threatened closure of schools by the
LEAs (as part of school rationalisation programmes), although the Government has
made it clear that schools cannot opt out simply to avoid closure. There are several
possible reasons for the low level of interest to date amongst Scottish parents.
According to a senior official at the Scottish Office (interviewed in 1992), part of the
problem relates to the shortage of school boards yet sufficiently organised to initiate
the process, combined with the absence of the tradition in Scotland for the active

school governance which has built up in England and Wales. In addition, the standard
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of Education is perceived by the Scottish public to be higher in Scotland?, with the
population traditionally having more respect for the better qualified teaching
profession and the ethos of public Education. A further significant factor may be the
broad opposition of civil society in Scotland to many of the New Right policies
forthcoming from consecutive Conservative Governments (Adler et al, 1995). The
relationship between civil society in Scotland and both central and local government
appears different to that south of the Border. Whether the Scottish situation is based
on faith in public Education and/or local government in general or ‘mistrust of
Conservative central government may become more apparent as the new Labour
Government rolis out its legislative agenda.

A further factor surrounds parent concerns on accountability. Opted out
schools appear less accountable for their operation than those within the LEA system.
Within the latter there are several levels to which issues can be raised - the school, the
governors, the elected members, the LEA, the Chief Education Officer and the MP.
Whilst GM school parents can raise issues with the management board and the head
teacher, any right of redress outwith those channels depends on the scale of support
and the commonality of exberience. Furthermore, there is little opportunity for
individuals/communities at large to express concern regarding the fragmentation of the
LEA system or loss of local autonomy other than through the ballot box. The
individual rights of the service consumer are arguably being put ahead of the concerns
of local civil society.

Fitz et al (1993) indicate that "the opting out process is often initiated by Head ‘

teachers anxious about the long term security of their institutions, rather than by

3 The reality may be somewhat different, with Scotland on Sunday (December 7, 1997) carrying an
article entitled “Scots are bottom of the class”. The article pointed to information from the OECD
suggesting that Scotland was near the bottom of the league in terms of numeracy, literacy,
expenditure on Education as part of GDP and average hours of homework.
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groups of parents or governors which have an increased sense of their own
empowerment as “consumers” of Education. Certainly, there are few signs that opting
out increases consumer or citizen influence in schools. Head teachers, however, are
sometimes unable to conceptualise more that a crude cause and effect relationship
between extra funding, the quality of pupil learning and the raising of educational

standards” (p.73-74).
vernance of Education - School Board Vehicle for Active Citizenshi

In England and Wales, the 1980 and 1986 Education Acts, and the Education
Reform Act 1988 increased the powers of governing bodies over Education. The
School Boards (Scotland) Act 1988 formally introduced similar bodies in Scotland,
although powers and responsibilities are not as extensive as those south of the Border.
School councils had existed in Scotland prior to the 1988 legislation, but each one
represented a group of schools and had a limited range of functions. The Taylor -
Report (1987) advocated a governing body for each school in England and Wales,
with equal representation of I;EA, school staff, parents and the local community. The
governing body would stand in direct line of authority between LEA and the head
teacher. A report by Macbeth et al (1980) initiated the development of a similar
system in Scotland.

Such moves towards enhanced local accountability through school boards were
a reflection of the increased emphasis put on parental involvement in school
management. Their development must again be considered as part of the broader

reforms, with increased participation seen as empowering parents as citizens and
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consumers, enhancing existing representative democracy and managerial

accountability.

Figur - National Su Frameworks for Boards in Scotlan

The Scottish Education Department has a School Boards Support Unit,
publishing a termly newsletter for Board members. Nationally, there are two parent
representatives on the Scottish Consultative Council on the curriculum which itself
consults widely with all the interest groups in education, including parents. The
Forum of Scottish Education was established in 1988 at the height of the debate on
Education reform. This provides an informal meeting place for all interest groups and
meets roughly every six weeks.

Nationally there are three major organisations for parents. The Scottish School
Boards Association was established in 1991 and represents 800 schools out of about
2,000 with established Boards. The SSBA is non-political, is funded by a grant from
the Scottish Education Department and is increasingly being con.sulted by the SED, by
the teachers unions and by the Scottish Council for Educational Research.

The Scottish Parent/'i‘eachers Council has more than 700 school PTAs in
membership and also reports growing interest in its activities. The SPTC Chair was a
member of the working party on Devolved School Management.

The third group, the Parent Coalition, is a pressure group which came into
being during the campaign against the SED's test proposals for primary children. It
has now been disbanded.

(The RISE Report, 1994).
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Figure 3,10 - The Powers and Actions Available to Boards
The majority of schools in Scotland currently have their own school board
(falling only slightly from the 96% of secondaries/80% of primaries recorded in 1990
- see Table 3.1). Powers range from fulfilling simple advisory roles to deciding to opt
out of LEA control. However, school boards do not have control over their school
budgets or curriculum, or the ability to employ and dismiss staff. Delegation orders
may be used to increase the initially limited powers, but not in the areas detailed
above.
Despite a common minimalist position, school boards have six categories of
action available to them:
e rejection - the refusal to spend time considering an issue;
o delegation - passing a task to another group or person; or accepting delegated
functions from the LEA;
¢ information - acquiring it, making it accessible, or publicising it;
e accountability - rendering account or monitoring activity;
e advice - consulting, promoting/advising, or being consulted/advised; and
e decision-making - policy making, approving decisions and implementing
decisions.

(Macbeth, 1992)

The setting up of boards was seen by the New Right as a necessary precedent
to their flagship policy of grant maintained status for schools, with boards ensuring the
necessary parental input to counter the distancing from democratic control (however

tenuous) in the LEA sector. Boards themselves have a considerable degree of freedom
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to decide upon the their emphasis, with such a position allowing the adoption or
avoidance of party political objectives depending upon the orientation of board
members. Avoidance has been more common in Scotland than it has south of the
Border.

According to Macbeth (1990), the creation of school boards was not strongly
contested by opponents of the Conservative Government, although there was criticism
of their structure (especially their parental voting majorities and the relative virtues of
placing parents in an executive rather than consultative role) and their powers
(particularly the ability to opt out of LEA control). This in part appears to reflect the
general support in principle for citizen empowerment and increased public
participation. Enthusiasm over their creation was perhaps further dampened by
existing pressures within Scottish Education and the strains caused by economic
decline and changing demographic patterns. The traditional high level of autonomy of
Scottish teachers also produced initial friction.

According to the Scottish Office (1989a), "the purpose of school boards is to
establish much closer links between schools and parents and to give parents a greater
say in the running of schoois“. Moreover, "school boards have been introduced to
encourage local communitieé to co-operate with schools in the education of their
children and to provide a means for the expression of parents' interests and views" (the
Scottish Office, 1989b). School boards would therefore appear to ﬁll two roles, the
first as the voice of schools to the community, the second as the voice of the
community when dealing with the school, the LEA, or central government. The
nature and strength of the links with spatially manifested communities - school
catchments in this instance - mean that the effectiveness of the board and its

relationship with sections of the community can result in varying patterns of inter and
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intra-locale representation in its dealings with the school and the LEA. The issue of

board accountability is discussed later.

Table 3,11 - K tatistics for Scottish Public School Board

3.11a Primary an n hool Boards and Election Levels 1 - 1994
Primary Schools Total No. Schools - % with Board % held Elections
March 1990 2,373 80.5 474
May 1992 2,339 76.5 22.2
May 1994 2,329 74.0 20.5
May 1996 2,317 74.9 N/A
Secondary

Schools

March 1990 428 96.3 70.0
May 1992 410 94.9 31.7
May 1994 406 92.6 32.2
May 1996 402 93.8 N/A

3.11b Statutorily Prescribed Size/Composition of School Boards

Number of Members Schools in Each Band
Roll Parents Staff Co-opted Primary Secondary Special
1-500 4 1 2 2,297 91 152
501-1000 5 | 2 2 44 205 -
1001-1500 6 2 3 - 99 -
Over 1500 7 3 3 - 11 -

Source: Adapted from the Scottish Office (1995) and figures supplied by the Scottish Office
Education Statistics Division in 1998
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School boards also provide a window for other outside opinions and expertise
via co-option and the particular skills of parent members. For example, efficiency and
financial expertise may be incorporated via co-opted members with commercial
management backgrounds. Whilst school staff or LEA officers address (and are held
accountable for) more complex management decisions, the role of the board is
nonetheless important: “there is evidence that schools differ in quality, and that the
nature of their provision affects school attainment. If the curricular provision and
ethos of a school are affected importantly by decisions and actions taken within the
school, then there would seem to be grounds for a school board to assess the decisions
taken in the school which contribute to that school's distinctive nature” (Macbeth,
1990, p.38).

Macbeth identifies five themes which characterise school boards in Scotland:

e cach school board has substantial facility to decide for itself how it will operate;

e which functions a school board emphasises, who it co-opts, and how it operates
depends on its own objectives, as well as those laid down by central government
and LEAs;

e much of the variation between schools in Scotland is a result of decisions at school
level, many of which are made by school boards; -

e the parental role in school boards is particularly strong; and

¢ the influence school boards have may be more relevant than their.

Several key “power” relationships require particular attention. Within the
school (and its catchment) these include internal board relations and those between the
board and the head teacher, the board and the broader parent body, the board and the

PTA and the head teacher and the broader parent body. These are considered in the
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following paragraphs, being linked to the development of a typology of boards. They
are also progressed against the backdrop of further externally focused relationships,
such as those between the board and LEA (Elected Members and officers), the head
teacher and LEA, the broader parent body/local civil society and LEA/central
government, the board and central government government and the LEA and central
government. These relationships are mapped in figure 3.11.

Macbeth (1990) indicates that school boards have three main aims: the
educational welfare of the children, the efficient management of the school, and the
facilitation of local democracy. However, there may be differences within and
between boards as to where emphasis should lie. Biases in training materials provided
to boards can have a major effect, especially in the context of prominent parental
participation when many parents may have limited committee experience. Adopted
priorities amongst the listed aims may have a bearing on who is co-opted, what sub-
committees are set up and which functions are given priority. Attention may be easily
diverted from the main aims, either deliberately or accidentally. He suggests that
board cohesiop and objectivity can be challenged by two internally manifested
pressure: |
¢ domination where the board conforms to the wishes of established interests; and
e factionalisation where the board divides into groups on the basis of individual

loyalties.

With regard to its relations with other key players, the RISE Report (1994)
found that "the weakness of the Scottish school board system is its voluntary nature,
with some Heads reported to be determined to avoid having a board (and/or a PTA)
and other boards failing from lack of interest amongst parents. Nationally, the

acceptance of the parents role in consultative procedures does not prevent some
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tensions between the different parents’ organisations. Nor does it prevent Ministers
disliking parents views when they do not accord with their own" (p.16). This points to
the potential for conflict -between both the board and the head teacher within the

school, and also between the school and the LEA/central government.

Figure 3.11 - Key Relationships in the LEA School Arena

Central Government
1

v

Local Government
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The School

v

\ Board < Head
7
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(Consumers)

Local Community/
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On the former, Raab and Arnott (1995) argue that “boards which were well
connected to the outside world tended to adopt a more active role and to be less
deferential to the head teacher. By the 'outside world', we mean significant influential
groups, organisations or persons in educational, business or political worlds beyond
the school. Networks of these connections are useful to a school when they can be

mobilised in the pressure politics of relations between the school and the Education
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authority or the local community. Our findings suggest that, where a school board,
through its lay members, was well connected outside the school, the Head was able to
use it as a supportive mechanism in dealing with local and central government
officials" (p.21). In saying that, Field (1985) suggests that the quality of leadership
provided by the head teacher is perhaps the most significant factor in the effective
working of boards, especially when considering policies which may distinguish one
school from others. A background of public confidence in teachers in Scotland in
general means that the school board becomes a forum in which teachers may enhance
their professionalism in the eyes of parents. School boards have a role in fostering
this professionalism, thus boosting public confidence and enhancing local
accountability.

With regard to conflict between school boards and LEAs, Macbeth (1990)
suggests that policies affecting groups of schools are the democratic remit of LEAs
and that boards should therefore look inwards for their principal focus. However, the
role of the board as a democratic check on LEA activity suggests that conflict could
and should arise. The RISE report (1994) points out that "parental opposition to
policy proposals is concede(i to be effective by some LEAs, if only in a negative
sense. Protest at closure and re-organisation plans is widely held to affect policy,
particularly at election times. The threat of 'opt out' initiated by parents is also
conceded to have an effect on planning and budgetary iséues. Some authorities have
shelved plans to change the school day or the number of terms in the school year in
response to parental objections. Others commented that elected representatives had
been responsive to parental lobbying on budget issues. It is clear, however, that
parents as Governors are generally in a stronger position as regards consultation than

parents as members of PTAs or pressure groups” (p.8). School boards must be
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therefore be considered in a different light from parents associations (PA's) or parent-
teacher associations (PTA's). However, the activity of such voluntary organisations
may influence board operation. PA's or PTA's may act as a means of channelling
board decisions to parents, and also as open forums for parents' views. Moreover,
both boards and PTA's provide an opportunity for increased parent-teacher
partnership.

A complex and dynamic relationship therefore exists between the LEA
(officers and elected members), the school (through the head teacher), the board and
the broader parent body. The attitude, abilities and actions of each of these players
determines the nature of the relationship and the resultant implications for each locale.
The extent to which conflict occurs between different players depends on the role
adopted by the board, with Macbeth (1990) suggesting four models of school
governing bodies:

e an accountable governing body which aims to ensure that the school is working
along LEA guidelines;

e an advisory governing body which acts as a forum for local ideas;

e a supportive governing body which suppbrts school staff and trusts in their
professionalism;

¢ a mediating governing body which acts as an intermediary between the LEA and
the school, looking both inward and outwards.

The strength of the teaching profession in Scotland suggests that supportive
governing bodies may be particularly common, although the number of boards and
range of backgrounds of members probably results in an abundance of different types
of boards whose focus alters over time. The activity of school boards varies

depending on the board's position on a spectrum ranging from active and progressive
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bodies to minimalist bodies fulfilling only statutory obligations. The latter has been
the most common in Scotland to date (Macbeth, 1992), with a broader picture of
parent and voter apathy towards school boards. Moreover, there is considerable
member apprehension about the prospect of being given enhanced powers, with
Government rhetoric about extending parental rights not matched with the desire, even
amongst parent activists, to take on new burdens. Within the school, power generally
appears to reside with the head teacher.

The relationship between boards and parents is arguably of greatest
significance when considering the extent to which the reform has strengthened local
accountability. Two important points need be considered about the nature of
accountability engendered by school boards (Munn, 1990). Firstly, the exclusion of
areas such as the curriculum and assessment from school boards remit "suggests that
one of the purposes of boards is to monitor schools' adherence to the centrally devised
national curriculum and to monitor performance in national testing and public
examinations. In that sense boards are one more accountability mechanism for
schools” (p.5). The question is “to whom is the school held to account by such
monitoring?” The board? Pa-rents as a whole? Central government? Boards would
éppear to be acting indirectly as central government agents, in addition to being the
agents of the community envisaged by the Scottish Office. There is no reason to
suggest that such roles need be mutually exclusive. However, the latter is more
openly and explicitly communicated than the former.

Secondly, to whom is the board accountable for effective fulfilment of its
duties and responsibilties? As Munn points out, "the hierarchical nature of the
relationship between boards on the one hand and schools and Education authorities on

the other is clear. That is, schools and Education authorities are accountable to
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boards; boards are not accountable to schools and Education authorities" (p.6).
Indeed, it is the LEA, not the board, which is ultimately responsible for the board's
actions. Both these points raise questions related to the accountability and role of
boards, and emphasise the importance of each board being representative of the
broader community. The decline in school board elections (illustrated in Table 3.11)
and limited turnout suggest that representation and accountability are likely to be
weak. Generally speaking, the voice of parents remains largely unheard, with boards
in certain areas tending to be unrepresentative and parents apathetic about elections
(Macbeth, 1992).  Failure to achieve such representation undermines the
accountability of the LEA and school to the broader parent body. As such, power is
effectively retained by the LEA, with little collective parental opportunity to influence
service planning or delivery.

The findings of Bogdanowicz (1994) in his analysis of the European Union
position are of greater concern: “the inter-play of social factors which determines
representation, and the absence of other forms of partnership, certainly serve to
underpin the mechanisms which usually result in social exclusion. In this situation,
parent participation, while assuring schools a supply of ad hoc staff at no cost,
subverts any democratic form of representation and risks further reinforcing the
reproduction of the social order. In practice, the complexity of the structures, the
specialised nature of the functions, the methods of election, and the absence of
information and iraining are all factors influencing the sociological aspect of
participation" (p.13). In short, he is suggesting that the existence of parent
representative bodies across the EU may actually subvert the influence of the broader
parent body, a point not lost to Macbeth (1990) in his reference to “cosy clubs” of

board members and school staff.
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Kogan (1995) suggests that "there is little evidence so far that parents and
other clients now have a greater say in the running of schools. Logically, it is difficult
to see why it should happen because, in the nature of things, stronger delegation to the
school and away from Local Authorities is likely to make professionals at the level of
the school stronger rather than weaker. In as much as power will not then pass to
Head teachers, it will be sustained jealously by political groups now in the ascendancy
within Local Government" (p.58). Brehony (1994) agrees, stating that “in this New
Right scenario, governing bodies have little or no role other than to be a part of a
general or desired tendency towards decentralisation and the devolution of decision
making, since their composition would include not only parents but also business
people, politicians and other LEA representatives and teachers” (p.52). He indicates
that few signs of effective participatory democracy were to be seen among governors
in his case study. He argues that: "viewed from both the Political Science and the
participatory democracy perspectives the current situation regarding school governing
bodies is untenable. The contradictions between the forms of representation and the
purposes of governing bodies are such that, disregarding the tensions between lay
governors and the professionz.lls, governing bodies are failing to provide either local
accountability or local control” (p.58).

Brigley (1994) agrees, suggesting that the “combination of consumerist
empowerment, school self management and central restructuring of what remains
principally a national system, locally administered may not be satisfactory to all
parents. Consumer choice does not permit the level of participation in policy making
which some would like, nor does the parents charter cover all matters on which they
may seek redress in education. Parents are citizens with civil, social and political

rights. As such, they may wish to hold the Education service publicly accountable,
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using their rights to freedom of speech and association, to vote in national and local
elections and politically to influence public institutions” (p.66). Boards simply do not
appear to be facilitating such opportunities for broad community empowerment.
Brehony (1994) links the argument back to that of community representation
and active citizenship rather than consumer sovereignty: "community is, as many have
pointed out, a very slippery notion. Within a geographical area such as that from
which a school draws its pupils there may be not one but many communities and even
aggregations of the populations in which the social ties we recognise as accompanying
the term community have ceased to exist. How then can we begin to ensure that

communities are represented fairly?" (p.61).
Conclusion

Changes in public Education management have been designed to mirror
broader shifts in patterns of production and consumption of public services. Whilst
scepticism exists as to the extent to which change has been primarly demand-
instigated, growing civil soc;iety awareness and expectation have allowed central
government to impose a New Right agenda on LEAs. This has altered the traditional
tri-partite relationship between central government, local government and civil
society, “squeezing LEAs at both ends” and undermining their redistributory
ability/discretion within an overall local Education system. Despite this, the balance
of power in the local arena still seems to lie in the hands of the LEA, although it may
have been devolved from the centre to individual schools. Participation has not been
enhanced to any significant degree, leaving LEAs with a limited democratic mandate

for their activities. Moreover, specific developments have indirectly weakened (rather



136

than strengthened) the democratic accountability of local authorities to local
communities as managerial solutions have been favoured in an attempt to address the
evolving demands of service consumers. The attitude, ability and action of each key
player (especially head teachers and school board members) becomes increasingly
important in determining individual school outcomes outwith a formal system.

The New Right ideology has been the most significant factor affecting the
organisation and operation of public Education management. In theory, individual
choice, competition and accountability were to be facilitated by an Education system
opened up to market pressures, with the individual school again becoming the focus of
attention. However, the literature suggests that the appropriateness of the free market
to public service provision remains debatable, with accessibility and choice
undermined by spatial, economic, social, and psychological factors. In short, social
mobility once again appears to determine access to choice and influence, with more
affluent parents (from the top and middle of the occupational hierarchy) typically
more able to grasp opportunities. As a result, the market has done little to reduce
disparities in need or cater for those unable to access the independent sector
(traditionally key objectives ;)f public service provision). Parental choice has often
~hastened closure of schools at the “bottom end” of the market, whilst the tendency for
such schools to be located in deprived areas has left many disadvantaged communities
“school free". Finally, of fundamental significance, competition to date has failed to
achieve the improvements in the quality of education that had been targeted.

To a degree, many of the structural/managerial changes which have taken
place have mirrored the decline of Fordist patterns of mass production and
consumption and their replacement by more diverse and flexible post-Fordist trends.

However, the extent to which the reforms have been led by broader changes in



patterns of consumption remains questionable. Undoubtedly there was a LEA
monopoly on public Education provision, but it could be argued that there are
limitations in the extent to which the service has become more flexible and diverse as
a result of the reforms. The centralised national curriculum and national testing
emphasise this. Whilst parents can now (in theory) choose the school which they wish
their child to attend, the appropriateness of the labels "Fordism" and "post-Fordism" is
open to question. However, some flexibility in production has occurred, pointing to
Jessop's (1992b) "flawed Fordism" and "flawed post-Fordism" being the appropriate
concepts in progression of the analysis.

Martin et al (1996) conclude that "although it can be argued that the
programme of reforms from the mid 1980's has been designed to .strengthen
intermediary institutions in support of a civil society, the contradictory pressures
which underline the legislation are frustrating its purposes. Schools are expected to
enter into competition for consumer choices which confirms mediation and erodes co-
operative action" (p.15). A balance between the planned and market perspectives
must be reached to address consumer and citizen agendas. The literature points to an
increasingly assertive consumerism and the need to reinforce this with support for a
similar growth in active citizenship. The RISE report (1994) emphasises the point,
suggesting that "if it is desirable that the role of parents in policy making is
strengthened at school and local authority level, and if a strong parental voice is
desired nationally (and clearly there are a number of organisations and individuals
working within the system who believe strongly in these objectives) then a statutory
structure may be needed to guarantee consistent and democratic chénge” (p.31).
Whilst attempts to increase parent involvement in Education thus reflect broader

demands for citizen participation in the decision-making process, there would appear



138

to be socio-spatial variations in the ability of parents to become involved. This
reflects the socio-economic inequality within and between locales. In addition, the
literature suggests that parents who participate in one form appear more able and
likely to participate in other ways. The patterns of relative understanding and ability
to access opportunity mentioned above will be exacerbated. Within this context, the
unrepresentative nature of school boards and absence of a strong democratic mandate
suggests that existing mechanisms for developing citizenship are inappropriate in
themselves. The issue of parental participation in particular must be regarded in the
context of a generally, although not universally, passive public culture. This limits the
extent of influence regardless of the adequacy of participative channels. Power
remains in the hands of the LEA.

Despite some retention of power, the focus on the individual school and
individual choice has undermined local area based policies of positive discrimination.
This has been exacerbated by the fiscal pressures placed on local authorities,
undermining their overall redistributive capacity. The "drive for excellence" indicated
by Bradford (1989) threatens equality of opportunity in the Education system, with
parental choice and school cl(.)sures challenging the traditional links between schools
and their catchment communities. A complex and dynamic pattern of inter and intra-
locale variations in access, outcomes and influence is produced, resulting in spatial
variations in expectation and life chances. These further manifest themselves in the
ability of individuals within such locales to express demands, and benefit from the
associated outcomes of negotiations with schools, LEAs and central government.

To conclude, inconsistencies exist in the nature of the tri-partite relationship
from one area to another. The loss of LEA autonomy and discretion as a result of the

New Right agenda (both in Education and broader public and fiscal policy) has
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threatened the capacity of local government to redistribute in favour of those
benefiting least from the outcomes of central government intervention whilst failing to
deliver any coherent and consistent empowerment of civil society. This appears to be
partly due to the inadequacy of the local government response, increased
centralism/fiscal constraint and the lack of ability and desire of civil society to actively

participate in shaping its own future.
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Chapter 4 - Policy and Practice in Strathclyde Region

Considerable attenﬁon has been given so far to the nature of the dynamic tri-
partite relationship between central government, local government and civil society
and the implications of the changes during the 1980s and 1990s on the relative power
of each “party”. Chapters 1 and 2 outlined the general tenets and expression of the‘
relationship across local government services, whilst Chapter 3 examined the
implications of central government policy and growing consumerism for local
Education management. Socio-economic, demographic and residential change were
seen to be important factors affecting patterns of influence, service consumption and
production. To some degree, shifting production patterns appeared to have been
developed in response to changing levels of demand, although it remains questionable
to what extent this has manifested itself in the supply-side diversification typically
associated with post-Fordism. The majority of innovation and organisational change
in Education management appeared to be a response to the New Right agenda of
increasing choice, competition and accountability. In the local arena, power appears
to have remained largely in the hands of the LEA, despite a loss of strategic capacity
and an element of fragementation of control.

In Chapter 3, reference was also made to Bradford's (1989) observations
regarding the shifting political and academic focus away from integrated area-based
strategies intended to raise Education standards (acknowledging the socio-economic
nature of each locale as an influencer of educational outcome) towards the individual
school as a "promoter of excellence”. Parental choice legislation has been aimed at
empowering service consumers and generating competition between schools. Parents

are able to “vote with their feet” in the event of dissatisfaction with their local
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establishment. However, the spatial manifestation of groupings of
individuals/families of similar socio-economic status (resulting from traditional
aptterns of tenure (Hamnett, 1996)) were seen to produce variations in ability to
choose within and between different locales (mirroring disparities in broader access to
public goods and services, influence, mobility and expectation). Rather &m
alleviating inequality, parental choice could thus act as a factor maintaining, if not
widening, existing socio-economic disparities. Localists consider that the LEA has a
significant role to play in managing the local Education system, ensuring that an
element of redistribution occurs to alleviate the inequalities between different locales.
Whether or not this desire to retain redistributive discretion justifies the apparent
reluctance to share power with local communities remains debatable.

Against such a backdrop, this chapter summarises the response by the former
Strathclyde Regional Council to the central government and civil society pressure for
change in Education, outlining the role of the school as a key element of the Council’s
broader (cross-service) area-based redistributive framework. It specifically outlines
the responsive steps taken by the Regional Council to address central government
policy in Education management, providing a context for subsequent field work
examination of practitioner and user perceptions of the desirability of the policies, the
effectiveness of the adopted responses and the applicability of the theories and

arguments discussed in the opening chapters.
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Changing Education Management in Strathclyde - Factors Informing the LEA

Response

Analysis of Education management developments in Strathclyde illustrate a
focus of initiatives around individual schools within a broader area-based strategy
aimed at reducing inequality, enhancing educational attainment and increasing service
accountability. Such developments are based partially the Council’s response to the
specific Education management initiatives/policies introduce& by central government,
but also on the overarching ideological and professional priorities of the Council.
With regard to the latter, the following related issues must be considered to be
significant:

e changing economic, demographic and residential trends demanding area-based
responses and a re-allocation of resources;

e the dominant Urban/Statist Left ideological focus (emphasising centrally
controlled area-based redistribution and positive discrimination) and specific
political priorities of Elected Members on the Administrative Group;

e the professional paradigmé of key senior officers/advisors (both policy planners
and service practitioners) reflected in integrated strategic planning and service
delivery;

e amanagerial and political desire to decentralise in an attempt to strengthen
accountability and avoid central government and public charges of remoteness;
and

e direct and indirect pressure for change (or indeed maintenance of the status quo)
from local civil society (users, interest groups, the media, local business) and

supporting backbench political pressure.





























































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































