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“ Letting a hundred flowers blossom and
a hundred schools of thought contend
is the policy”
Chairman Mao
On the Correct Handling of Contradictions

Among the People.
27th February 1957



Summary

Educational policy-making in Scotland has traditionally been characterised
by a partnership between the centre - principally the Scottish [Office]
Education Department and other national bodies such as the Scottish
Consultative Council on the Curriculum [the former CCC] - and the local
authorities, with schools, increasingly during the 70s, 80s and 90s, being
seen both as contributors to the process and arenas where policy would, or
would not, be carried out.

McPherson and Raab, in “Governing Education”, explored the concept of the
Scottish “policy community”, using data, including interviews with prominent
members of the policy community, taking them up to the mid 1970s, and
concentrating on the secondary school. The present work takes up the
theme of policy-making and looks at the primary and early secondary scene
by means of a case study of the 10-14 initiative, examines the effect of local
government reorganisation [which created, for example, Strathclyde,
representing half of Scotland], looks at the school as an important element in
the policy-implementation process and, above all, considers the question
why the 10-14 initiative failed to be implemented as policy and was instead
replaced by the Government's 5-14 Development Programme.

Data is used from the 10-14 Committee, set up in 1982 as part of the CCC
sub-structure, and papers from all 20 meetings of the main committee, of the
various sub-committees, as well as those of the Costing Group, have been
analysed. In addition, interviews with 13 members of the policy community
are presented as commentary both on the 10-14 initiative and on the policy-
making process generally. Finally, various papers, including memos and
letters from participants in the 10-14 development are examined.

Thus, 10-14 is offered as a case study of the Scottish educational policy-
making process. This particular curricular initiative followed the traditional
pattern in that it was a national development, was initiated by the CCC, took
the form of a Committee made up of individuals with the usual credibility in
terms of expertise and covering the various sectors and regions, and it, in
due course, produced a major Report.

It is argued that a large degree of consensus existed within the policy
community during the period in question and that the 10-14 Committee in its



approach worked on the assumption that the traditional relationships
between the SED, the regions and the schools still obtained. The notion of
partnership was implicit in the Report’s recommendations and the concept of
ownership was fundamental to its conclusions.

However, in the late 70s and into the 80s the political climate was changing
and the “assumptive world” of the policy community - and of the 10-14
Programme Directing Committee - was being challenged both by Central
Government politicians of the “New Right” and by influential career civil
servants in the SED. Relatively new ideas such as “delivery” became
important, and new influences such as the “market” and Departments other
than Education began to influence curricular change in an interventionist
way.

Criticisms that the process of change was too slow, too erratic, too teacher-
led were reinforced by the protracted teacher industrial action of the mid
1980s. A Conservative Government, entering its third term of office in 1987,
with an Education Minister in Scotland who was a prominent exponent of
New Right thinking, had quite different ideas of educational change from the
then policy community.

The concepts, therefore, of “ownership” and “relationships” are presented as
key elements in the analysis of educational policy-making. It is argued that
10-14 was high on autonomy and partnership, promoting as it did the notion
of “autonomy within guidelines” for schools and recommending that
implementation should be essentially on an area basis, with groups of
schools negotiating their curriculum within the national context. However,
during the 1980s, the political climate was changing. Notions of “delivery”
and of “effectiveness” of implementation began to emerge, first through
interventionist initiatives such as TVEI, and then, more significantly in the
present context, through the National Curriculum in England and Wales.

By looking closely at the evolution of Conservative Party education policy
since the 70s, it is argued that the issues which preoccupied the Black Paper
writers in the 60s and 70s, namely “standards”, mixed-ability teaching, rigour
and accountability, emerged within the New Right of the Party, and, in the
person of Michael Forsyth, appointed as Education Minister in Scotland in
1987, surfaced as a force which cut through the assumptive world of the
policy community and regarded the notions of “fiat” (Ministerial) and “control”
as more important than partnership and autonomy.



Thus, 10-14, and its replacement by 5-14, is used as a case study to
illuminate the changes that were taking place within the political and
educational worlds in the mid-70s until the present day. Aspects of the
Scaottish culture which have ensured that the curricular initiatives remain
distinct from those in England and Wales are examined.

The structure of the work is determined by the nature of the evidence and the
aim aim of the research which is to examine the nature of the recent policy-
making process in Scotland, taking up where McPherson and Raab left off,
using literature, original interview material and analysis of recent events,
while introducing the 10-14 initiative as an illuminative case study, and,
finally, drawing conclusions which take account of the current developments
in the 5-14 development programme.

The opening chapter deals in more detail with the aims of the research and
the nature of the evidence. Chapter 2 looks at the policy-making process
itself, examining the important characteristics of the Scottish scene and
attempting to produce a conceptual framework within which the analysis of
the process as a whole, and the case study in particular, can be set.
Chapters 3-5 look in turn at the national, regional and school contexts and
the way in which policy is made and implemented at all three levels. Itis
argued that the school as both a generator of policy and as an arena for
change has been a relatively neglected area of study until recently but it is
crucial to understand the role it can play. After setting the scene in terms of
previous curricular initiatives which have shaped the primary and secondary
sectors since the War in chapter 6, chapters 7 to 10 deal with the 10-14
initiative which began in the late 1970s and ended in 1987 with its
replacement by the Government’'s 5-14 Development Programme, and by
analysing the original committee papers - both of the main committee and of
the Costing committee - conclusions are drawn about the way the task was
approached and the assumptions which underiay the final Report.

Chapter 11 analyses the educational policy development of the Conservative
Party which had entered its third term of office just as decisions about the fate
of the 10-14 Report had to be made. The links back to the Black Paper
thinking of the 1960s are traced and the underlying assumptions of the New
Right philosophy are examined in the context of this initiative in Scotland.
Chapter 12 revisits the concepts of ownership and relationships in policy-
making and, looking at the early years of the 5-14 programme with its



emphasis on National Testing and attainment targets, suggests that,
notwithstanding political impatience with the slow pace of change and a
suspicion that teachers in some way try to subvert Government intentions,
the indications are that 5-14, in practice, is basing its model of
implementation on notions of partnership and autonomy rather than fiat and
control.

This detailed look at one major policy initiative which was widely regarded
as being in the mainstream of the Scottish approach offers an insight into the
process at work, the assumptive world of the education policy community
and the impact of a changing political climate. It is an examination of policy
in the making; an historical analysis using the 10-14 experience as a case
study. Itis not a conceptual-theoretical study but rather an investigation of
the Scottish decision-making process in the context of a major
curricular/policy initiative which was undertaken in the “classical” (Gatherer)
manner but which failed to be implemented.



Acknowledgements

Acknowledgements are due to:

Mr. Malcolm MacKenzie who patiently and helpfully guided me through this
work. His contribution was always thought-provoking, intelligent and
insightful.

Syd Smyth and David McNicoll for allowing me access to documentation
from the 10-14 Committee and to the correspondence which surrounded it.

The many people who allowed me to “pick their brains”, both formally on
tape and informally in a variety of situations. | hope they feel their time was
not wasted.

Mrs. Margaret McFarlane, who struggled with my handwriting, but who
claims she enjoyed it!

Finally, once more, to my long-suffering wife, Margo, who lived with my early-
morning study sessions, my angst and my obsessions, who typed and
checked much of the work and who always re-assured and supported me
when | felt despondent about finishing the task. To my son, Christopher, who
was 18 months old when | started, and who is now at primary school - the
first of the 5-14 generation! - | am indebted for keeping me sane.



ACPG
ADES
AEC
CCC
CEO
CES
CITE
CNACE
COPE
COSE
COSLA
CPESG
CTC
DES
EIS
EISP
GTC
HMI
HMH
HMCI
HMDSCI
JWP
LA
LEA
MSC
NC
PDC
QUANGO
RDG
SCCC
SCCML
SCDS
SCET
SCOTVEC
SCRE
SEB
SED
SOED
SPTC
TESS
TVEI

Abbreviations

Area Curriculum Planning Group

Association of Directors of Education in Scotland
Association of Education Committees
Consultative Committee on the Curriculum

Chief Education Officer

Centre for Educational Sociology

Centre for Information on the Teaching of English
Conservative National Advisory Committee on Education
Committee on Primary Education

Committee on Secondary Education

Convention of Scottish Local Authorities
Conservative Party Education Study Group

City Technology College

Department of Education and Science (now DFE)
Educational Institute of Scotland

Education for the Industrial Society Project
General Teaching Council

Her Majesty’ Inspector(ate)

Her Majesty’s Inpectors

Her Majesty’s Chief Inspector

Her Majesty’s Depute Senior Chief Inspector
Joint Working Party

Local Authority

Local Education Authority

Manpower Services Commission

National Curriculum

Programme Directing Committee

Quasi-Autonomous Non-Governmental Organisation
Review and Development Group

Scottish Consultative Council on the Curriculum
Scottish Central Committee on Modern Languages
Scottish Curriculum Development Service

Scottish Council for Educational Technology
Scottish Technical and Vocational Education Council
Scottish Council for Research in Education

Scottish Examination Board

Scottish Education Department

Scottish Office Education Department

Scottish Parent Teacher Council

Times Educational Supplement Scotland

Technical Vocational Education Initiative



TABLE OF CONTENTS

Volume 1

Chapter

1
1.1
1.2

1.3

- -
(S 08 -8

-
~N O

2.1
2.2
23
2.4
25
2.6
2.7

3.1

3.2

3.3
3.4

The Aims of the Research and the Nature of the
Evidence.

Stimulus for the research
Methodology

(i) Rationale

(i) Data

(i)  The Case Study

Interviews

(1 Justification

(i) Subjects

(ili) Evaluation of the interviews
(iv)  Method of presentation
The Literature

The Structure of the work

)] General

(i)  The Chapters

Limitations of the approach

Aims of the research

Educational Policy-Making in Scotland: towards a

Conceptual

Framework

Concepts

Partnership for change
Consensus

Policy Community

Models of Change
Implementation and delivery
Towards a conceptual framework
0] Relationships

(i)  General Characteristics

Policy-Making in Scotland: the National Scene
Structures and questions

() Centralism

The Consultative Committee on the Curriculum
(i) Remit

(i) Memberships

(iii)  The CCC and the Department

(iv) Changes in the 80s

Other Central Bodies

Conclusion

Page

OO0 = =

14

15
16
17
18
19
19
20
22
23

26

26
28
31
34
37
43
50
51
52

53
53
53
57
58
59
61
64
71
73



4.1
42
43

4.4
4.5

51
52
5.3

54
55

6.2

6.3

6.4
6.5

7.2
7.3

Policy-Making in Scotland: The Regional Scene

Local Government and Wheatley 76
Elected Members: Relationships and Central Government
Politicians and Professionals

(i) Officers

(i)  Advisers

Regional Policies

Conclusions

Policy-Making in Scotland: The School
The Management of Schools
National and Regional Reports
Schools as organisations
(i) The Impact of the theory
(i)  The Theories themselves
(@) The School as an organisation
(b) Classical theory
(9] Human Relations theory
(d)  Systems theory
(e) Ambiguity models
® In-school factors
Support structures
Conclusion: whole school policies: ownership and
delivery

10-14: A Case Study in Policy-Making
10-14: The Context

0] Schooling in post-war Scotland
(i)  Testing and selection

The Primary Memorandum

(i) The Primary school curriculum
Comprehensivisation

(i) Munn and Dunning

(i)  Action Plan

10-14: Origins

10-14: A Case Study

10-14: The Task Begun

(i The Launch

(i) The Starter Paper

(i)  Curriculum

(iv)  Assessment

(v)  System of class organisation

(vi)  Primary-secondary liaison

(vii) Towards a new situation

Responses to the Starter Paper

(i) A hidden curriculum

() The Experience of teachers: comments
on the starter Paper

76

78
83
85
87
94
98

102
102
104
109
110
111

112
114
117
119
122
124
125
127

131
131
131
134
136
139
142
143
146
148
1562

154
154
1565
159
160
161
162
163
164
164
165



7.4

7.5

7.6

8.1

8.3

8.4

8.5

9.4

9.5

(iii)  Research on the problems of transfer
(iv) Discussion

HMCI Williamson

() The P7 pupil

(i) Response to needs

(i) Per7

Issues from group discussion

Conclusion

The Task Continues

Remit

Membership

Approaching the Task

(i) Funding

(i) Method of working

(i)  Balancing the theoretical and the practical

Towards an Interim Report

(i) Evidence

(i)  Structuring the work

(i)  Establishing links.

(iv) The Second year

An Interim Report emerges

(i) Section 1: Towards a project

(i)  Section 2. The Programme Directing Committee

(ili) Section 3: The First Year

(iv) Section 4. Studies of Current Practice

(v) Section 5. Towards a Rationale

(vi) Section 6: Implications, Emerging Issues
and the Way Ahead

Conclusions

The Task Complete
Looking back: Looking forward
Publicity
Models of the curriculum
Pushing ahead
(i) Membership: problems
(i)  Pressures mounting

(a) Vested Interests

(b) CCC initiatives
Emerging patterns of recommendations
(i) Teacher education and teaching qualifications
(ii)  The Final Report - shaping up
(ili)  External pressures on the PDC
(iv) Towards a final draft
(v)  An extraordinary meeting
Costing the proposals
(i) Reaction of the PDC
(i)  The exercise gets underway

165
167
167
169
169
170
172
175

178
178
179
184
184
186
187
188
188
190
193
195
196
197
197
198
198
198
199

199
201

201
202
203
204
205
205
206
207
207
209
210
210
211

212
214
216



9.6

10

10.1
10.2
10.3

10.4
10.5
11

11.1
11.2

11.3

12.3

12.4
12.5
12.6

(i)  Meanwhile...the 10-14 Report itself
(iv)  Costing continues
Costing Complete...Controversy Commences

Publication and Response
Publication and official response
Towards a CCC response

The Aftermath

(i) The Public Debate

(i)  The Political Reaction
The Final Salvos

Conclusions

A New Agenda - The Market Model
A New starter for 10

Conservative Education Policy

0] 1950-1974

(i) 1974 until the present

The 5-14 Development Programme
(i) The Consultative Paper

(i)  The Next steps in 5-14

The Forsyth Factor

5-14: Early Indications
Conclusions

Towards a Conclusion

“Plus ca change, plus ca la meme chose?”
Relationships

() Frustration with professionals

(i)  Teachers as Subversive Agents
The Lessons of 10-14

1) 10-14: The Evidence

10 (5) - 14: a formula for success
Subliminal signals

Postscript

Volume 2

References

Appendix 1. Transcripts

Appendix 2: PDC Minutes

217
219
220

222
222
227
232
232
237
242
244

248
248
251
252
254
260
261
266
266
270
272

275
275
276
278
281
290
291
297
301
305

312
342

506



Volume 3

Appendix 3: Costing Committee Minutes 678
Appendix 4: The Starter Paper 705
Appendix 5: The Stirling Conference 715
Appendix 6: Historical Roots of the Curriculum S1 and S2 775
Appendix 7: An Interim Report 799
Appendix 8: Interview Notes 856
Appendix 9: PDC Position Paper 1985 861
Appendix 10:Towards Publication 875
Appendix 11:The Aftermath (various) 910
Appendix12: “A Policy for the 90s” 1000
Appendix13: National Testing: Arrangements 1015

Bibliography 1020



CHAPTER 1 THE AIMS OF THE RESEARCH AND THE NATURE
OF THE EVIDENCE

1.1 Stimulus for the research

1.2 Methodology
(i) Rationale
(i) Data
(iii) The case study
1.3 Interviews
(i) Justification
(i) Subjects

(iii) Evaluation of the interviews
(iv) Method of presentation

1.4 The Literature

1.5 The Structure of the work

() General

(i) The Chapters

1.6 Limitations of the approach

1.7 Aims of the research



1
CHAPTER 1 THE AIMS OF THE RESEARCH AND THE NATURE

OF THE EVIDENCE

“‘What is the answer?...In that case, what is the question?”

Last Words. Donald Sutherland : “Gertrude Stein. A Biography
of her Work™. (1951)

1.1 Stimulus for the research

In 1975 Maurice Kogan was able to state that “ education...is not at the centre
of the national political stage.” : ‘Since then, a welter of legislation and
national policy initiatives, both in Scotland and in England and Wales, has
ensured that education is now firmly established as an important item on the
political agenda. McPherson and Raab, in their authoritative account of
educational policy-making since the War, “Governing Education”, confined
much of their “detailed discussion to the period up to the mid seventies"z
(p-xxii), and so the period from then until the early 1990s remains to be
examined in detail.

A key issue must be to take the two rhetorical questions posed at the end of
McPherson and Raab’s preface - “Was this how it was? Was this how it
really was?” (p. xxiii) - and apply them to this period, which includes what
has become popularly known as the “Thatcher years” (1979-1990). During
this period of great political and economic change, of unassailable
government majorities in Parliament, and when the dominant ideology
began to accelerate what Kogan described as the breakdown of the “liberal
consensual and expansionist style of education”awhich existed in the mid
70s, how did Scottish educational policy-making fare?

The mid 70s had seen the launch of a national investigation into secondary
~education with the establishment of three major committees looking at the
curriculum in Secondary 3 and 4 (Munn)‘,' assessment and certification for the ___
same age group (Dunning)? and truancy and indiscipline in the secondary
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6
school (Pack). The approach confirmed the trend in Scotland of tackling

educational policy-making on a national level. Educational policy-making
had long been characterised by influence from the centre, with the Scottish
Education Department (SED), the Consultative Committee on the Curriculum
(CCC), the Scottish Examination Board (SEB), and others having
considerable influence. This phenomenon is discussed at length in chapter
3, and the description of our system as being nationally governed but locally
administered, implying a partnership between these central bodies and local
authorities, is the key issue of the whole work. The education of the 10-14
age group, namely pupils in the later stages of primary and the early stages
of secondary, emerged as a natural subject for a national committee to
investigate. The decision to have a major initiative in this area was taken in
1980; the committee was established in 1982; the Report emerged in 1986;
and the decision not to implement but to replace it with a 5-14 Development
Programme emerged in a consultation paper in 1987, with the 5-14 initiative
beginning in the late 1980s. Thus, not only did this span the period in
question, but 10-14 was an initiative which apparently “failed”. The reasons
for that failure may illuminate the changes in the educational policy-making
process in Scotland which took place in the late 70s and throughout the 80s.
The stimulus for the research, therefore, has been two-fold. Firstly, as a
practising headteacher of a secondary school, it has been my experlence to
be at “the receiving end” of the policy-making process. What Gatherer has
called the “classical” model of educational policy-making in Scotland has not
always been clearly understood by people working at school level, and the
need to examine the mechanisms for

i) identifying policy needs

i) formulating policies

iii) ensuring implementation at school level
has never been greater than now, in the early 90s, as major curricular
change in the form of national developments, proceeds apace.
It has been the experience of many practitioners that even when there is an
apparent meeting of minds between central government and local authorities
concerning a curricular initiative, individual schools may continue to function
as if certain policies never existed. Thus, even where there was general
consensus among policy-makers, as in the case of the Primary
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Memorandum in 1965, advocating as it did a developmental view of learning

based on Piaget’s theories, there is no guarantee that implementation will
take place in all schools, as Her Majesty’s Inspectorate discovered in their
1980 survey of Primary 4 and 7.

McPherson has acknowledged (ch. 2) that “Governing Education” did not
examine Primary and early Secondary schooling, and the choice of the 10-
14 initiative has been made in order to examine whether evidence exists
from the papers of the Committee and from other sources as to how policy
initiatives such as this emerge, how the mechanism for taking them forward
is decided, what processes take place nationally, regionally and at school
level in terms of implementation, and how decisions are taken - and by
whom - as to whether an initiative becomes policy or not.

Secondly, the question will be asked about what conclusions can be drawn
from the changes which took place in the machinery for curricular policy-
making and curriculum development in the 1970s and 1980s. Gatherer
(1989) has argued that there has been a move to a “new authoritarianism”
and instances the replacement of 10-14 by the national 5-14 Development
Programme as one example along with a number of pieces of legislation in
the 1980s. Several commentators, including Gatherer, have also pointed to
initiatives such as the Technical and Vocational Education Initiative (TVEI)
which brought new players into the educational arena such as the
Manpower Services Commission (MSC), as well as elements of the 5-14
Programme such as National Testing, as evidence of a growing impatience
on the part of central Government during the 80s with the “classical” model,
dependent as it was on local authorities and teachers to “deliver” effectivély.
“Education 10-14 in Scotland”, published in 1986 , was the result of work
undertaken by a committee of the CCC established in 1982 to address
issues of primary-secondary discontinuity left unresolved both by
“comprehensivisation” in the 1960s and by the major review of the
curriculum and assessment undertaken in the 1970s in Scotland by Munn
and Dunning. This may serve as an illustrative example of policy-making,
and the reasons for its failure to be adopted as policy may offer some
insights into the changes in the policy process which had taken place by the
mid to late 80s.

It will be important to try to establish from the evidence, and from the
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perceptions of participants both in the work of the 10-14 Committee itself and

the wider “ policy community”, whether the Report carried within itself the
causes of its failure to be implemented or whether it was the victim of
changes in direction politically and educationally in the 1980s.

In seeking to answer these questions, and in taking 10-14 as the case study
to illuminate the issues, it will be necessary to look at the policy process at
national, regional and school level. The emergence of the regional
authorities in Scotland in the mid 70s - and in particular the creation of
Strathclyde having slightly less than half of the school population and slightly
more than half of the country’s schools - and their impact on the policy
community will be examined. Similarly, the increased awareness of the
school itself as a participant in both the policy-making and policy
implementation process will be considered. Earlier work carried out by the
present writer (1983) has focussed on the implications for schools of trying to
turn national or regional policies into practice. Hoyle (1986) and Ball (1987)
have written of the need for policy-makers to take account of what they
describe as the “micro-politics” of the school. The relatively recent
phenomenon of “whole-school policies” and the part they have to play in the
translation of national policy into practice will have some relevance when we
come to look at the model of implementation proposed by the 10-14
Committee. Thus questions such as “can schools learn?” which have been
posed as part of the school effectiveness movement of the 70s and 80s are
relevant to the present study since the internal management of schools has
become a focus for study and, in the context of an initiative such as 10-14
which sought to make recommendations about the role of the school as
policy developer, issues such as “whole-school policies”, with their implied
commitment to open, participatory, consultative management and shared
goals, are relevant.

All of this will lead the present research to consider, from the evidence of the
10-14 initiative and the observations of the people interviewed, the nature of
the policy community in Scotland since 1975. McPherson and Raab have
observed that “ the assumptive world of the educational policy community
was deeply persuasive to those who shared it”. (p. 499) A question which
the 10-14 experience poses is whether this “assumptive world” had
changed by the mid 80s, or whether the people who emerged as the
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decision-makers, both politicians and members of the Scottish Education

Department (SED), shared the same assumptive world as those
educationalists who still operated within Gatherer’s classical model? The
launch of the 10-14 programme took place at a conference in Stirling
University and the list of participants reads like a who’s who of Scottish
education. The Programme Directing Committee was set up within the CCC
structure and took evidence widely from educationalists. And yet, in 1986
when the Report was published, the ground had changed and the Report
was doomed.

What happened? What really happened?

1.2 Methodology.
1.2. (i) Rationale

Although McPherson and Raab were able to point only to a meagre body of
work on Scottish educational policy-making before the 1980s, and one
which:

...did not convey a sense of the process of policy-making, and

it did little to question the received wisdom about the basic

structure of the system. (p. 53) 1é
the situation has improved somewhat since then. McPherson himself, along
with his colleagues at the Centre for Educational Sociology (CES), has done
much to redress this imbalance. Series such as “Professional Issues in
Education” have also contributed titles such as “Curriculum Development in
Scotland” and “Managing Change: The Headteacher’s Perspective”.
Nevertheless, there still remains a relative dearth of analytical work on the
Scottish scene.
What has emerged in the 1980s is a gro‘v_}/ing body of work, including Humes
“Leadership Class in Scottish Education” (1986), which seeks to explore the
nature of policy-making in education and the role of the policy community.
The issue of centralised control is central to all of this debate, and emerges
as a central ll;l the context of 10-14. Gatherer has writt?qn of a “centralist
prescription” (p. 125) and “intimations of social control” (p. 124). McPherson
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and Raab, however, argue that “o;tg problem with the centralisation thesis is

that it does not explain very much” (p. 481). Indeed, they argue that much of
the development sponsored by the SED has been justified in pluralist terms,
as part of a policy of breaking dowglthe “duopoly of influence enjoyed by
teachers and education authorities” (p. 485).

In order to explore these issues, the present study looks at one major
national curricular development programme within the Scottish context - the
education of the 10-14 age group - which had its origins in earlier national
reviews of the school curriculum. The Report prgguced eventually was
described by Gatherer as “brilliant and important” (p. 37) and yet it failed to
achieve the backing of the CCC in terms of its recommendation to the
Minister as policy. Even as controversy about the fate of the Report raged, a
new model was emerging, described by Gatherer as “mandatory guidelines”
(p. 127). '

This whole process spanned the “Thatcher years”, a period of strong
Conservative Government led by a Prime Minister who had herself been an
Education Minister around the time of comprehensivisation and who held
views not dissimilar to those of the Black Papers of the 60s and 70s. (ch. 11)
It is important, therefore, to examine the impact of Conservative thinking on
education on the Scottish scene and the effect on the consensus which had
existed of Right Wing Ministers such as Michael Forsyth. Thus the
replacement of 10-14 in 1987 by ,tge consultative paper “Curriculum and
Assessment : a Policy for the 90s” must be looked at in the context of
mainstream, United Kingdom, policies directly traceable to Black Paper
thinking.

The key issues raised by this study will be the relationships between such
concepts as “delivery” of centrally initiated policies and “ownership” of these
by the teaching profession. The philosophy of the 10-14 Report was based
on a conviction that implementation could proceed along the lines of
“autonomy within guidelines” while the 5-14 Programme introduced more
overt elements of “control” in the form of targets, National Testing and
attainment outcomes. The change from one approach to the other, and the
insight it provides into the change in the assumptive world which it implies,
will be exam{ned also. It has been argued that “imposition” rather than
“consensus” z.Roger 1990) has become the pattern in educational policy-
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making in the late 80s and early 90s, and legislation on School Boards and

“Opting out” are often cited as example of this phenomenon. The events
following the publication of the 10-14 Report, therefore, become significant
insofar as they can shed some light on the processes at work both politically
and within the SED as 10-14 was rejected. Was it simply that a new Right
Wing ideology was at work in the Scottish Office or were there more complex
reasons for the change of direction in the late 80s? What was the
relationship of the Minister and his senior administrative advisers in the SED
with the educational policy community at this time?
It will be necessary to examine the nature of the consensus which existed
within the educational community before looking at how far the experience of
10-14 can illuminate the changes which other writers have pointed to in the
late 80s. Did the failure to adopt 10-14 as policy and the decision to replace
it with 5-14 signal a change in the nature of the consensus? Can the
proposition that there has been a breakdown in that consensus be upheld?
Did the increasingly adversarial stance taken, for example, between the
profession and the Minister over National Testing indicate a gulf between the
political and the professional consensus? 10-14 poses these questions, and
inevitably also leads to the question of whether the policy community itself, or
at least key elements within it, had changed its views on how the policy
implementation process could work effectively.
The final element in this study is to explore how at grass roots level teachers
and children are affected by such changes. What is the role of the school in
policy implementation and does it have a part to play in policy-making?
Does the Scottish tendency to look to central bodies (ch.2) for advice and
guidance help to explain what happened in the 80s or is there a more subtle
aspect to the nature of the relationship between the centre and the schools
which needs to be considered if the differences between 10-14 and 5-14
approaches can be understood?
Bruce Millan is quoted in “Governing Education” as saying:

The system does change and change significantly, but it

cannot be done by ministerial fiat. It just does not work

like that. (p. 481) 2>
This notion will be examined in the light of the 10-14 initiative, and the
mediation of centrally determined policy by various professional groups
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within the system until it impacts on the classroom, emerges as a key issue in

the 80s.

Throughout the study the issue of the relationship of research and policy will
be considered. 10-14 began its life with a “Starter Paper” which did not
appear to invest much importance in research (ch.7). Yet the Committee
itself did embark, under the terms of its remit, on an extensive programme of
research, both of the “action” type and surveys of practice. At the same time,
the relationship between research and Government policy was problematic.
Important figures in the Scottish policy community included McPherson,
Brown and others who were essentially researchers arguing for policy to
take account of their empirical work on the comprehensive system and on
assessment respectively. Yet, paradoxically, it will be argued in chapter 11
that educational policy nationally was becoming more ideologically based,
influenced by academics who based their theories less on empirical data
than on philosophical argument or ideological conviction (Bantock; Cox;
Beloff; Sexton;etc.). How these theories began to impinge on the distinctly
different Scottish scene is important if we are to understand the changes in
the relationship between politicians and the educational community in the
late 80s.

Thus a key task will be to try to establish the role of ideologically inspired
academic contributions to the policy-making process, and to assess the
impact of research carried out throughout the period in question on school
effectiveness, primary-secondary transition, policy-making, etc. The 10-14
Report was heavily criticised for “asserting” rather than “arguing” its case.
How far was this criticism justified, and on what research base did 5-14
proceed?

1.2. (ii) Data

The 10-14 Programme Directing Committee (PDC), set up in 1981 by the
CCC, met as a full committee on 18 occasions from February 1982 until June
1985. Detailed minutes were kept of all the meetings, and all of the
working papers, submissions, responses to papers etc. were kept on file.
The full PDC also spawned 3 sub-committees, and as deadlines
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approached - May 1983 for an Interim Report; early 1986 for the final version

- a huge volume of papers was generated. After the main work of the
committee was done, a decision was taken to set up a “costing exercise”
jointly with the SED, and minutes of meetings, early drafts of chapters,
tentative calculations etc. were produced and preserved. Finally as it
became clearer that the Report was unlikely to be accepted by either the
CCC or the SED as policy, a subsequent and revealing correspondence was
entered into which sheds light on the change of direction educational policy-
making was taking in the mid to late 80s. All of this data has been made
available, and is analysed in depth in chapters 7 to 10, as well as being
referred to at other points throughout the work.

Thus, since the 10-14 PDC was, in the 1980s, in the mainstream of the
orthodox curriculum development and policy-making process, it may be
possible to test some of the hypotheses advanced by recent commentators
on the Scottish scene such as McPherson et al (1988), Humes (1986),
Gatherer (1989) and others, while at the same time trying to find some
answers to the questions posed earlier in this chapter.

The focus will be on the origin of policy initiatives, the vehicles for formulating
policy, the mechanisms for implementation and the assumptions made about
the nature of the impact of policies on schools. 10-14, and its replacement,
5-14, will be the case study chosen to try to illuminate these issues.

1.2. (iii) The Case Study

Marten Shipman has described the case study as the “study of an instance in
action”. This “instance” may be a single lesson in a school, an individual
school, or, as in the case of 10-14, a single policy initiative which might throw
some light on the policy-making process in general. Scottish education has
had a history, certainly since the War, of looking at “slices” of the school
experience: the Primary Memorandum (1965); P4 and P7 (1980); S3/S4
(1977), 16+ (1981); etc. 10-14 was to have been the next logical area of
investigation after the combined efforts of Munn and Dunning, and after the
1978 Inspectorate report on children with learning difficulties.

Nisbet and Watt have described the case study as “more than just an
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extended example or anecdote” (p.5). They characterise it as “gathering

evidence systematically...concerned with the interaction of factors and
events...complementary to a large-scale enquiry.” (p.5) It is important,
therefore, to take time to examine the value of the case study approach, if
only to indicate how, in the context of educational policy-making, a single
case study may illuminate a general argument.
Adelman is quoted by Nisbet and Watt in their search for a definition of the
case study:

...case study is an umbrella term for a family of research methods

having in common the decision to focus an enquiry round an

instance. (p.6)
This systematic investigation of an instance allows the researcher to check a
thesis against reality and to test whether the instance actually supports the
argument. In the case of 10-14, the huge quantity of written data - papers
prepared for and by the PDC; minutes of all of the meetings of the PDC and,
later, of the Costing Committee; papers from the various sub-groups of the
PDC; submissions to the PDC from a variety of sources; correspondence
during and, most significantly, after the work of the PDC; etc. - extending in all
to more than 20 ring binder folders, allows the process of policy formulation
to be examined in some detail. Interviews with participants in the 10-14
development, whether members of the PDC itself or of the CCC, as well as
with participants in the policy-making process generally, allow for a measure
of cross-referencing or triangulation.
Cohen and Manion have quoted extensively from Adelman et al on the
subject of case studies:

Case studies have a number of advantages that make them

attractive to educational evaluators or researchers. Thus:

1. Case study data, paradoxically, is ‘strong in reality’ but
difficult to organise. In contrast, other research data is
is often ‘weak in reality’ but susceptible to ready organisation.
This strength in reality is because case studies are down-
to-earth and attention-holding, in harmony with the reader’s
own experience, and thus provide a ‘natural’ basis for
generalisation.
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2. Case studies allow generalisations either about an instance

or from an instance to a class. Their peculiar strength lies in
their attention to the subtlety and complexity of the case in its
own right.

3. Case studies recognise the complexity and ‘embeddedness’ of
social truths. By carefully attending to social situations, case
studies can represent something of the discrepancies or
conflicts between the viewpoints held by participants. The
best case studies are capable of offering some support to
alternative interpretations.

4. Case studies, considered as products, may form an archive of
descriptive material sufficiently rich to admit subsequent
interpretation. Given the variety and complexity of educational
purposes and environments, there is an obvious value in having
a data source for researchers and users whose purposes may
be different from our own.

5. Case studies are a ‘step to action’. They begin in a world of
action and contribute to it. Their insights may be directly
interpreted and put to use; for staff or individual self-
development, for within-institutional feedback; for formative
evaluation; and in educational policy-making.

6. Case studies present research or evaluation data in more
publicly accessible form than other kinds of research
report, although this virtue is to some extent bought at the
expense of their length. The language and the form of the
presentation is hopefully less esoteric and less dependent on
specialised interpretation than conventional research reports.
The case study is capable of serving multiple audiences. It
reduces the dependence of the reader on unstated implicit
assumptions...and makes the research process itself accessible.
Case studies, therefore, may contribute towards the ‘democrat-
isation’ of decision-making (and knowledge itself). At its best,
they(sic) allow the reader to judge the implications of a study for
himself. (p.146)

It is important, therefore, to examine these criteria in the context of the
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present research. The policy-making process in Scottish education has

rarely been documented with relation to specific initiatives. Nor have there
been many attempts to look at the detailed workings of a single committee in
an attempt to explore the process of arriving at a Report. Kirk has provided
such insight into the workings of the Munn and Dunning committees, from the
point of view of a participant observer, providing a ‘case

study of a national attempt to effect change in schools.” (p.x) His aim was to
document a process and to reflect on the implications for schools.

In the present study it will be argued that 10-14 satisfies a number of
Adelman’s criteria. It is “strong in reality”; it allows some scope for
generalisation; it could allow action to take place (and it will be argued that it
is currently doing so - ch.12); and it provides data which is accessible.

It also demonstrates some of the weaknesses which James pointed to in
“The Reorganisation of Secondary Education"‘(1 980). In a book which
attempts to review the literature on the move towards comprehensivisation,
he found that it consisted mainly of individual studies, either of local
education authorities or indeed of individual schools. His summary of the
strengths of the case study as a method of trying to study aspects of
educational policy-making include the ability to “get the feel” of a system and
to “get an understanding of situations more tangible than broad
generalisations offer”. (p. 126) By “showing how situations are understood
by the participants themselves” the case study with individual interviews
allows “the researcher to go some way towards understanding the way the
participants conceive of the world in which they operate”. (p. 126) In addition
the method enables often the single researcher to “integrate a wide range
range of data including existing historical material, aggregate quantitative
data, interviews and sample surveys’. (p.127)

Access to the participants in policy-making is also problematic, as James
points out. Willingness of people to be interviewed, to be quoted, to give
access to original data can all be a problem. McPherson and Raab went to
great lengths to ensure that the interviewees saw and approved the
transcripts of the interviews. James points out that, of course, even then the
danger of “recollection being partial and biased” (p.128) remains. This is
where the researcher’s knowledge and experience are crucial. Not only
must he have a conceptual framework, but from a 'knowledge of the relevant
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literature, from access to original data, and, in the case of 10-14, from a study

of the Report itself and its replacement with the 5-14 Programme, the
interviews can be cross-referenced in a variety of ways.
The judgment of the researcher must remain the final, essential ingredient
which ensures that the data from interviews, papers and other sources is
analysed in order to demonstrate, in this case, that this single example of
policy-making, enables the theory to be “grounded” (Glasser and Strauss).
Thus, those elements of the policy-making process which are discernible
from the data may be used to illuminate more generalisable theoretical
argument.
In this regard James has argued that “the case study is a research tool which
despite its limitations has clear advantages in the analysis of public policy-
making.” (p.131) But he is unequivocal that it must be more than a single
snap-shot, that it must draw on other studies, as well as on the theory of
policy-making and the management of change. To try and make sense of it,
he suggests looking at “models”, perhaps looking at “stages” such as
“problem awareness and identification, formulation of alternative policies,
analysis and selection of alternatives, policy implementation and
adjustment.” (p. 131) The value of such an approach, he insists, is not to
present a simplistic analysis, but to draw attention to the different questions
which can be posed at the different stages in a study.
At a more practical level, Nisbet and Watt, in their “Rediguide Case Study”
remind the would-be researcher to:

(a) have an open phase - reading and observing

(b) focus on evidence

(c) cross-check with participants

(d) structure interviews loosely, to ensure that relevant points

are covered, but in a flexible way.  (pp.11/1 2)3

The present study attempts to pick its way through this minefield of helpful,
but sometimes conflicting advice, and use the case study of the 10-14
initiative as a way of illuminating the educational policy-making process in
Scotland in the 1970s and 1980s. The early stages of the 5-14
Development Programme will also form part of the study in order to illustrate
the changes in direction which appeared to take place in the late 1980s, and
the essential concepts which underpinned these approaches to policy-
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making will be fundamental to the present study. Thus, by looking at a

national attempt to formulate and implement policy affecting one “slice” of the
schooling process, it may be possible from the evidence to identify key
elements which allow us to generalise.

1.3 Interviews
1.3. (i) Justification

In “Governing Education”, McPherson and Raab give “several reasons for
choosing the interview as (our) principal method of research.”33(p. 55)
They point to:

(@) the assumptive world of policy-makers

(b) the ability to delve into the ‘dialectic of belief and action’

and ,

(c) the work done by Kogan (1971,1973,1982) and others who
put on record the first hand experiences of principal
participants elicited through skilled and knowledgeable
interviewing.... (p.56)>*

The participants chosen in the present study were not only members of the
“policy community”, and were therefore likely to feel motivated to contribute
their views, but, retained a keen interest in education, even after retiral in
some cases. The structure of the interviews was loose, partly to enable the
interviewees to range over a variety of issues, but also because the
relationship between the interviewer and the interviewee was almost always
based on a prior professional and/or personal knowledge. The policy
community in Scotland is small, numerically, and 20 years of working in the
system, both in local authorities and in the national curriculum development
scene, have ensured that the present writer has become known to the
interviewees in some capacity.
This, it must be acknowledged, may well have influenced both the conduct
and the outcome of the interviews. Nevertheless, the interviews did follow a
line of enquiry, intimated in advance to the interviewee (app.1). This was
seen as a framework which could be - and was - deviated from as the need
arose. Connel and Kahn have described the research interview as:

a two-person conversation initiated by the interviewer for the
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specific purpose of obtaining research-relevant information

and focussed by him on a content specified by research
objectives of systematic description, prediction or explanation.
(in Cohen and Manion , p.291)35
These interviews are reproduced in full transcript form (app.1) and the
pertinent passages are quoted throughout the text.

1.3. (ii) Subjects

The interviewees were chosen (in much the same way as participants in
CCC committees) for their personal contribution to the field, not just of 10-14,
but of educational policy-making in general. There is no attempt to argue
that these were the only people who could have contributed, but there was
an attempt to have a spread of contributions from CCC, SED, PDC as well as
people from University, College of Education, Local Authority - both officials
and politicians. The timing of the interviews was as much a function of
availability, both of interviewer and interviewee, as anything else, and some
follow-up visits were made to clarify issues. In every case, agreement was
reached about the use of the final transcript as an appendix, and use of
extracts in the text. Only two of those interviewed asked to see the text of the
interview, and in another two cases some patrticular item of information or
comment was asked to be treated as “off-the-record”.
Of course, the twin issues of reliability and validity emerge when interviews
are used as a research tool. Kitwood, quoted at length by Cohen and
Manion, argues that the two issues may be in conflict:

In proportion to the extent to which “reliability” is enhanced

by rationalisation, “validity” would decrease. For the main purpose

of using an interview in research is that it is believed that in an

interpersonal encounter people are more likely to disclose

aspects of themselves, their thoughts, their feelings and values

than they would in a less human situation. At least for some

purposes, it is necessary to generate a kind of conversation

in which the respondent feels at ease. In other words, the

distinctly human element in the interview is necessary to its
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“validity”. The more the interviewer becomes rational,

calculating and detached, the less likely the interview is to be

perceived as a friendly transaction, and the more calculated

the response also is likely to be.

( p.303) 3¢

If one uses Kitwood'’s own “conception” of the interview as “pure information
transfer”, a transaction which intentionally has a bias and “an encounter
necessarily sharing many of the features of everyday life”, it is clear that
many of the transcriptions show a leaning towards the “human transaction”
and the every-day encounter”. The very presence of the tape recorder must
have altered the nature of such an encounter, and it was certainly the case
that a certain “stiffness” often characterised the early part of interviews until
both participants were able to relax. However, in every case, the interview
became a conversation and a sharing of insights.
These interviews, it must be acknowledged, constitute what Wragg and
others have referred to as an “opportunity sample”. The people were chosen
because they were interested, because they were willing to talk and because
their perspective was judged to be pertinent. The information generated by
the interviews, the insights gleaned and the perspectives demonstrated, are
all important, both as indicators of the views of the participants in the policy
community and as a balance to the information gained from the documentary
evidence.

1.3. (iii) Evaluation of the interviews

McPherson and Raab pose the question “How good were our interviews?”
(p. 61) Clearly, they saw the issue of “trust” and “criteria for selection” as
being important. Trust is essential in this kind of interview, as Kitwood has
hinted, if the interviewee is to feel able to discuss what may have been a
personal involvement in the policy-making process. And yet, there is, as
McPherson and Raab also acknowledge, a problem of the interviewer being
“taken in” (p. 62) or felt to be gullible. In the case of the present research,
those interviewed played a variety of roles in the policy-making process, and
in the matter of 10-14 which turned out to be so controversial, perhaps a
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greater than average danger existed in terms of the ‘allegiance’ they may

have felt to one course of action or another. Objectivity is unattainable in this
kind of interview, but nevertheless, it was important to try to see beyond what,
on the one hand, was a sense of frustration and anger on the part of those
committed to the 10-14 Report, and, on the other hand, a need to justify the
actions of the CCC and SED by those who were employed by them. It was a
deliberate choice, therefore, to speak to the Secretary of the CCC, the
Chairman of the CCC, people from SED, as well as some of those on the 10-
14 Programme Directing Committee (PDC). Others interviewed were chosen
for their involvement, past or present, as officials, professionals or politicians,
in aspects of policy-making, and who could comment with less immediate
interest in the specific and more general areas. Finally, an ‘academic’
perspective was sought from University and College personnel, so that
together, it is hoped, they could contribute a variety of perspectives, if not the
whole picture.

In every case, the authenticity of the ‘evidence’ is an issue. How can it be
checked? McPherson and Raab reject “triangulation” and call into question
the assumption that written records are by definition objective. (p. 64)
Certainly, access to the committee papers and minutes of the PDC, to
subsequent correspondence and responses to starter papers, etc., do act as
a counterbalance to potential bias in the interviews. However, it cannot be
assumed that any written records are themselves complete, or that they
capture the spirit of any discussion which they represent.

The phenomenology of policy-making would merit a research exercise on its
own, but the key concern is to acknowledge bias, implicit or explicit,
wherever it exists, to use the interviews and documentation to illuminate
each other, and to set them in the context of analyses of policy-making more
generally.

1.3. (iv) Method of presentation
The complete transcript of each interview is included as an appendix (1), and

use is made of relevant extracts through the body of the text. The extracts
used are not presented in the question and answer format used by
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McPherson and Raab. Instead, given the constraints of length in the present

work, the extracts are used to illustrate points, to demonstrate different
opinions, to support or attack conventional wisdom and to assist in the
process of forming conclusions as the argument develops.

Each of the 13 interviews took place on a single session of between 1hr. 15
minutes and 1hr. 30 minutes, with, on two occasions either a prior visit or a
follow-up. The transcriptions took considerably longer, and on two occasions
mechanical problems resuited in a less than verbatim transcription (nos.1
and 8). It has been attempted throughout to balance the use of extracts, to
avoid taking comments out of context, where necessary quoting some of
those interviewed at length, and, at all times, to analyse the interview
material in terms of its contribution to the arguments.

1.4 The Literature

Reference has been made already to the work of Andrew McPherson and his
colleagues, Raab, Gray, Raffe and others at the Centre for Educational
Sociology at Edinburgh University. This is to acknowledge their contribution
over the last 20 years to the documenting of the Scottish educational scene
and the analysis of theory and practice. No survey of the relevant literature
could have a better starting point than their work, based as it has been on
massive empirical evidence.
The literature considered in the present study concentrated mainly on the
Scottish scene, but included work which had a UK and international focus if it
iluminated the areas pertinent to the present study:
(a) the process of educational change, including the
various roles of central and local government
(b) policy-making in education at a variety of levels
(c) curriculum development, planning and implementation
in the Scottish system and elsewhere
(d) reports on aspects of education, mainly Scottish, from the
the 1946 Advisory Council Report to the present 5-14
documents
(e) studies on the management of schools including
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explorations of “management” as an issue and the issue

of whole-school approaches to policy-making

(f) general studies on the Scottish scene.
The purpose of this reading is to provide a historical and theoretical context
in which to set the data provided by the 10-14 papers and interview
transcriptions. A broad conceptual framework is offered in chapter 2 into
which can be placed the empirical evidence, allowing the conclusions which
are drawn to be more than just the personal prejudices of the writer.
It has often been lamented that the body of literature emanating from
Scotland has been disproportionately thin on the ground, with the
predilection of publishers to have everything set in a UK context often cited
as a reason. However, the body of Scottish educational writing has steadily
increased in the 1970s and 1980s, and is now substantial, though not yet
being a true reflection of the influence of the thinking of Scottish
educationalists. Policy-making and change have begun to be the subject of
a lot of educational writing in the UK as a whole during the period covered by
the present study, and reference is made to these works.

1.5 The structure of the work
1.5. (i) General

Policy origins, formulation and implementation are key issues in this
research. Within a context which is fairly well documented, involving
organisations such as the Scottish Education Department (SED), the
Consultative Committee on the Curriculum (CCC), Her Majesty’s
Inspectorate (HMI), Local Authorities (LAs) and various other agencies, it is
possible to examine aspects of the policy-making process. The period in
question was one of great political, social, economic and educational
change. Latterly, three successive terms of Conservative party rule, under the
leadership of Margaret Thatcher, herself an education Minister in the early
705, with unassailable parliamentary majorities, allowed a new radical
Conservatism to emerge which fundamentally changed the face of many of
the institutions in British society - and did not leave education in Scotland
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unaffected. The education system, often described as “nationally governed

but locally administered”, and characterised in much of the literature by the
concept of “partnership”, appeared to move further away from its consensus
position of the 1960s and early 70s. Centralisation of curriculum planning,
coupled with moves, enshrined in legislation, to devolve more and more
power to local schools and to parents, became a feature during the period in
question.

Against this backdrop, the 10-14 initiative was conceived in the late 1970s,
following on from the national review of the middle stages of secondary
schooling; the Committee was formed in the early 80s; the Report was
published in the mid 80s; and the 5-14 Development Programme was born
in the late 80s. What lay behind this series of events? What questions are
thrown up by the data? Who, and what, can shed some light on the
answers?

1.5. (ii) The Chapters

The present chapter sets out the aims and scope of the research,
considering also the nature of the evidence. Chapter 2 examines policy-
making in Scottish education historically, commenting on the changing
socio-political context of the 1980s and formulating a tentative conceptual
framework for the research. Models of policy-making and change are
reviewed in order to provide a theoretical underpinning to the present work
and to argue that what happened to the 10-14 initiative was more than just a
historical accident. Chapters 3-5 attempt, in turn, to set policy-making in a
number of educational contexts - national, regional and institutional. The
school itself as a contributor to policy-making, or as an arena in which
change may or may not occur, as a complex organisation with its own

~ structures, processes and aims, is examined in chapter 5, and the concept of
“whole-school policies” is explored.

Chapter 6 focuses on the rationale for the choice of 10-14 as a case study
and sets the historical context in which any proposed changes to primary
and secondary education have to be set. Secondary education had only
recently emerged from a major review of its middle years (Secondary 3 and
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4), and primary education was still, in many ways, coming to terms with the

revolution sparked by the 1965 Primary Memorandum. Chapters 7-10 take a
detailed look at the evidence provided by the 10-14 programme, beginning
with the launch in chapter 7, the task itself in chapter 8, and through chapters
9 and 10, an examination of four years of intensive work culminating in the
publication of the Report in 1986. The Committee generated a plethora of
papers, was minuted in some considerable detail, produced an Interim
Report, and was followed by a costing report produced by a joint committee
of PDC members and HMII, the minutes of which still survive. Chapter 10
deals not only with the publication of both these reports, but with the ensuing
controversy.

Thus, 10-14 is seen in a policy-making context, and the final chapters
examine the lessons to be learned from this particular policy initiative and its
replacement by the 5-14 Development Programme in the late 80s. The
vexed question of politics and education is addressed, and the concept of
the ‘market model’ is explored against the backdrop of a changing political
climate in chapter 11. In this chapter, too, the development of Conservative
education policy since the 1960s is traced in an attempt to explain the
change which took place in the thinking of ministers, and in particular
Michael Forsyth, often seen as a representative of the “New Right” in
Conservative politics.

Chapter 12 returns to the key concepts highlighted in chapter 2 and seeks to
look at the lessons to be learned from the 10-14 initiative, and from the
messages implicit in its replacement by the 5-14 Programme. Chapter 13
serves as postscript, a look ahead at the educational policy-making scene
from a vantage point of an immediate post-general election period in early
1992. The concepts will remain the same but the context is unlikely to
remain so.

The structure of the work reflects the importance, in the Scottish scene, of
locating individual policy initiatives in a national framework. The
relationships which had existed up until the mid 1980s among the various
partners in the education policy-making process have been considered at
some length since the events surrounding the abandonment of 10-14 as a
policy and its replacement with 5-14 cannot be understood without an
understanding of them. Thus, the actual documentation of the work of the
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10-14 Committee is presented later rather than earlier in the text so that the

lessons deriving from it can be set within the historical and conceptual
framework established in the early part of the work.

The data is crucial to the argument since without it the work would not rise
above the hypothetical. The appendices include all of the transcripts, all of
the minutes of the PDC and the Costing Committee, plus various key papers
referred to in the text.

The approach is, therefore, a mixture of the historical and the conceptual-
analytical, with the key ideas being the nature of the relationships among the
partners in the policy-making process, the changing nature of the
educational policy community and its assumptive world, and the role of the
various participants in the process, not least the school itself.

1.6 Limitations of the approach

Some of the limitations of this approach to research have already been
discussed. The case study has limitations as an approach, and interviews
can be problematic. Access to original data in such quantity as that
produced by the 10-14 PDC and the Costing Committee provides both an
opportunity and a challenge, since the written record of such a venture rarely
brings to life the human involvement unless it is supplemented by other
insights. The drawing out from the 10-14 experience of issues which have
wider and enduring relevance has been one of the key tasks of the current
exercise.

Asking the correct questions is the crux of such a study - even if the answers
cannot always be found from one policy initiative. It has to be acknowledged
that the scope of the study could be said to be limited, looking as it does at a
single sample of the Scottish education policy-making process, and making
generalisations from such a relatively narrow base will have to be treated
with some caution. However, it will be argued that the 10-14 has been
embedded in a consideration of the national scene as it has developed since
the War, and that the 10-14 PDC was in many ways directly in the
mainstream of Scottish educational policy-making in the early 80s. The
“assumptive world” of the participants at that time would have been shared
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by the whole of the policy community. One of the key questions, therefore, is,

having established what that “assumptive world” consisted of, what
happened in the late 1980s to change the context?

Expressed numerically, what led to 10(5-)-14? What were the elements of
10-14 which were found to be unacceptable, and to whom? How does 5-14
differ from its predecessor and are there parallells elsewhere in the system,
both in Scotland and in England and Wales, which would indicate a trend?
And, if the case is convincingly made for looking at Scotland as having
essentially different features as far as educational policy-making is
concerned, are there any indications that the apparent overturning of
traditionally Scottish approaches rested on a misunderstanding of - at best-
or contempt for - at worst - the distinctive features of the Scottish policy
community?

If, then, 10-14 is to be seen as a microcosm of the larger educational policy-
making process, it will be important that the conceptual framework
presented in chapter 2 adequately accommodates the issues which emerge
from the close examination of the Committee’s work (chs.7 -10). 5-14, as a
National Development Programme, is only recently underway, and
consideration of it, therefore, has to be confined to the Circular which
launched it, the early initiatives, including National Testing and the emerging
strategy currently being guided by the national Steering Committee on Staff
Development of which the present writer is a member. The detail of the 5-14
programme is not the concern of this work, but the strategy is important. In
this way the current debate may be set in its historical, educational and
theoretical context, using the original data to test the validity of the
hypotheses.

1.7 Aims of the research

It has been said that “research is almost always incomplete.” (Pattison) And
yet, as Cohen and Manion point out:

Man has long been concerned to come to grips with

his environment and to understand the phenomena

. . n 1

it presents to his senses. (p.1)



24
Somewhat cynically, Nicholas Pyke claimed in a recent article in the Times

Educational Supplement (4.10.91) that:

The only research at issue as education speeches roll

out across the Labour and Conservative conference

floors appears to be that conducted by MORI and

Gallup. 38
His article explores the relationship between research and policy and he
outlines the historical and current importance to both major parties of links
with academic think-tanks. This will be considered in more detail as far as
the Conservative party is concerned in chapter 11 since the links between
current Government policy on education and the writings of the Black Paper
authors is of fundamental importance.
Pyke argues that while research findings are used selectively and that
“‘academics are commissioned to produce research tailor-made to political
preoccupations” resulting in the adage that:

politicians use research as a drunk uses a lampost - more for
support than for illumination.aq

Nevertheless, research is being carried out. It is acknowledged as having a
contribution to make to policy-making and links politicians and academics.
However, Pyke is forced to conclude that the relationship is often an uneasy
one, and that political imperatives may cause research to take a secondary
place to ideology.
10-14, in this regard, began inauspiciously, with a Starter Paper which
explicitly excluded research evidence(ch.7). However, the PDC itself took an
action-research approach and was assiduous in its attempts to keep abreast
of academic and school-based research. Work had been going on in the
field of the primary-secondary transition, and on the success or otherwise of
middle schools in England and Wales. This aspect of schooling emerged in
the late 70s in Scotland as a natural area of investigation and the means of
conducting it chosen was the tried and tested CCC structure.
So what happened? What really happened? The present work will try to
examine the evidence in the context of the national, regional and school
contributions to policy-making which are documented. The make-up and
role of the policy community since the mid 70s is a crucial factor as is the
assumptive world of those involved in the 10-14 initiative and those who
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were in positions of power when the Report came to be published.

Inevitably, this will take us into the political arena. Indeed, an important
question will be the extent to which the policy-making process has been
politicised during the period in question. This study of a policy in the making
may serve to provide an historical analysis of the decision-making process.
The present writer has been involved in the educational policy-making
process at various levels over the last 20 years, and this provides insights -
as well as access to some of the most influential participants. It also means,
inevitably, that opinions have been formed of the events of this period and
the roles of some of the players. An essential factor in all of this is to be able
to test these opinions against both the data and the views of others better
placed to offer insights. Simplistic answers have to be avoided. Some, like
Michael Forsyth, who became Education Minister in 1987, have been cast by
many commentators as the villain of the piece, promoting a Right-Wing
ideology in the face of professional and parental opinion. However, if this is
to form part of the conclusion, then it must be demonstrable by argument and
evidence rather than by simple assertion.

While key concepts such as “relationships”, “partnership”, “ownership”,
“control’, “fiat” and “autonomy” are explored in the context of 10-14, there is
also a narrative thread running through the present work. Events unfolded in
the late 70s, throughout the 80s and into the 90s. The “Thatcher years”
provide a unique setting against which to trace the changes that have
undoubtedly taken place in education in Scotland. Even if the main plot is
somewhat restricted to 10-14, there are enough sub-plots and intrigue to
keep the reader interested. There are characters aplenty, both on the
national stage and within 10-14 itself. lain Crichton Smith in his introduction
to “Consider the Lilies” wrote that he would “be more than pleased if it
attracts people simply as a story.”

But, like “Consider the Lilies”, 10-14 is more than just “a story”. It throws up
fundamental issues of policy-making, offers insights into the complex
relationship between government and its professional advisers, and charts
the changes which took place in little more than a decade and a half in
Scottish educational policy-making. If future decisions can be illuminated by
a careful examination of previous initiatives - even those which may be
thought to have “failed” - then the “story” of 10-14 may be of value.
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CHAPTER2  EDUCATIONAL POLICY - MAKING IN SCOTLAND

- TOWARDS A CONCEPTUAL FRAMEWORK

“ What experience and history teach us is this - that
people and governments never have learned
anything from history, or acted upon principles
derived from it.”

Philosophy of History. GWF Hegel

2.1. Concepts

One of the principle aims of research is to pose the questions which enable
policy-makers to make informed judgments. That the decisions themselves
do not appear, at times, to be based on ‘evidence’ does not, in itself mean
that what has gone before is being ignored. The imperatives of the moment
may not be those which demand a close and careful examination of
empirical evidence, but may, instead, necessitate action which is seen by
professionals to be ‘political’ in its motivation. The terms ‘political’ and
‘educational’ are often used as alternatives, or even opposites, when the
consensus which has existed previously begins to break down. But, when in
the late }9703, after what Kirk has called a “protracted exercise in consensus
seeking” in the context of the review of curriculum and assessment in the
third and fourth years of secondary schooling, attention was turned the 10-14
age group, policy-making still appeared to be characterised by ideas of
partnership, consensus and agreement. There did not appear to be a strong
political imperative behind the decision to concentrate the attention of the
policy-making process on 10-14, as David McNicoll, Secretary to the
Consultative Committee on the Curriculum (CCC) has observed:

People started talking about 10-14......in terms of the CCC

taking it up, it's true that there was on the one side a feeling

that, OK, 14-16 and 16-18 were driving forward, what about

S1 and S2 and more importantly what about P6 and P7?

Here's an oppdrtunity to do something about “the great
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divide.” ....There was no Departmental pressure, apart from

general talk around about it.
....It was one that didn't emerge from a political drive.
(appendix 1 page382/383)

The origins of 10-14 will be examined in some detail in chapter 6 but the
fundamental importance of 10 -14 is that while it began its life in a
professional context, it spanned, from its inception to its publication and
eventual replacement by the 5-14 Development Programme, a period in the
history of Scottish educational policy-making which saw radical changes in
the relationship between the political and professional processes. It will be
argued that the emergence of a dominant “New Right” ideology substantially
shifted the balance in the ‘partnership’ upon which many participants in the
policy-making process pinned their faith. It also called into question the role
of the policy community as described by McPherson and Raab in “Governing
Education”.
Before these changes can be analysed it is important to look closely at what
existed before. The key feature of 10-14 is not simply that it spanned this
important period, but that an analysis of it may add to the work carried out by
McPherson and Raab, since McPherson has recently acknowledged:

...an area we partially neglected in the book [was] the area

of primary and early secondary. (app.1 p.466)
Thus since the data on which McPherson and Raab base their analysis takes
the reader up to the mid 1970s, both the process and the context as
illuminated by the 10-14 programme may offer some insights into what was
happening at that time. Looking back over the Scottish scene, since the
1946 and 1947 Advisory Council reports, covering the 1955 report on Junior
Secondary schools, taking in the Primary Memorandum of 1965 and the
move towards ‘comprehensivisation’, the raising of the school leaving age,
and the review of the secondary curriculum already mentioned, it may be
possible to determine the key features of the Scottish educational policy-
making process and to analyse the theoretical models of curricular change
which underpin them. It will be important also, in so doing, to arrive at a clear
conceptual framework into which can be set the events of the last decade or
more.
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2.2. Partnership for change

The concept of ‘partnership’ lies at the heart of Scottish educational policy-
making. An educational system, nationally governed and locally
administered, may well be what we have in Scotland, but it is by no means
the case that there is general agreement on the nature of that partnership.
That it has existed is undeniable, but it is often dependent on the perspective
of the ‘player’ as to how it is understood. David Robertson, Chairman of the
10-14 Committee and Director of Education in Tayside, observed:

My starting point is that we have a national system which

is locally administered. | don’t think | would ever want to

resist a national initiative, like Standard Grade or 5-14.

I would have gone along with it, but | would have tried to

make it manageable, | mean - though | was very critical

of the Consultation Paper [Curriculum and Assessment in Scotland:

A Policy for the 90s - 1987] | prepared a report for my education

committee on the Consultation Paper.......Here was a new

document. As an authority we would be asked to respond.

| tended to encourage my committee to respond through

COSLA [Convention of Scottish Local Authorities] Education

Committee. It was that paper, paragraph 10, which raised the

issue - this is an opportunity a Director of Education has to

comment on national issues. It is a valid way to do it. (app.1 p.414)
This perspective from an experienced director of education is significant in its
acceptance of the partnership concept, of the routes through the system via
an education committee, made up of elected members and advised by full-
time officials, to COSLA, a body potentially powerful enough to expect to be
treated as a partner by the Government.
However, the concept of partnership implied by the phrase ‘governed
nationally, administered locally’ is not one which Malcolm Green, former
chairman of the education committee in Strathclyde Regional Council
accepted. He rejects it:

| can see that it is something that others would agree with,
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accept without needing to think about it, as a description of

how Scottish education historically has been. | wouldn't

use it myself because it certainly does imply a system which

is driven financially and in policy terms from the centre by

national government and the ‘administration’ of education,

that is to say the personnel, building and transport issues

are administered by professional people at local level. The

reason that that description is deficient is that it misses out

completely any role for the education authority as an elected

body with its own separate mandate....It is simply not possible

to run a national system from the centre and ignore education

authorities. (app.1 p.492)
Dr. Green has pinpointed a potential misunderstanding, as he sees it, in
interpreting the words ‘administered’ and ‘ governed’ too narrowly. The
important issue for him is the elected nature of the education authority and
the relationship between it, on the one hand with its officials, and on the
other hand with central government. However, he does acknowledge the
partnership while questioning its basis. He draws a distinction between the
situation in Scotland and that in England and Wales:

...we are a much smaller country and people tend to know

each other, civil servants and senior officials in education

and,indeed, senior elected members are always ‘bumping

into’ one another on committees.... (app.1 p.494)
This distinction between Scotland and England and Wales is worth
examining if only because the question will emerge as we look at 10-14 and
its rejection by the government of the day in favour of a Development
Programme more in line with approaches to the National Curriculum being
implemented in England and Wales. More importantly, to understand the
policy process in Scotland it is crucial to be aware of the shared
understandings, the “assumptive world” within which developments took
place. The “policy community” observed by McPherson and Raab may well
have changed during the period from the mid 70s to the present day, and the
nature of these changes will be discussed later in this chapter, but there is
evidence that many of those who would be regarded as being members of it
saw an enduring Scottish dimension to it which is important to consider
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when we look at what is seen in the late 80s as an assault by politicians with

an English perspective on what MacKenzie has called the “Maginot Line” of
the Scottish policy community.
Dr.Tom Bone, Principal of Jordanhill College, believes firmly in an essentially
Scottish feature which allows partnership to be a natural part of the
education policy-making scene:
....compared with England, Scotland has always had a fairly
strong centralist tradition, and it doesn’t apply only in education -
it applies in many facets of Scottish life; the Church, the Law, in
a whole series of....... even, | think, in industry and commerce. To
some extent you can find evidence of this. And it's not a case of,
as it were, blaming a particular set of officials entirely for this, it's
somehow something that the Scots found themselves comfortable
with....a system where organisations are centred in Edinburgh, or
maybe with a few in Glasgow, and the Scots don't find that strange.
In education, one example of it is the existence of a single
Examination Board for Scotland, whereas England and Wales have
been used for many years to the situation of many examination
boards and the opportunity to choose among them. Somehow
England valued choice and experimentation in education. Back
in the 30s, 40s and 50s, and maybe even the 60s, when we were
prepared to say that this is the one right way forward for the country
and we'll all do that........ that may be something in the Scottish
character. Anyway, we did set up a whole series of what I'd call
central agencies, like the Scottish Consultative Council on the
Curriculum (SCCC) and its predecéssor the Consultative
Committee on the Curriculum (CCC); like the General Teaching
Council (GTC); like the Scottish Council for Research in Education
(SCRE); like, later, the Scottish Technical and Vocational
Education Council (SCOTVEC), for vocational education; the
Scottish Council for Educational Technology (SCET); etc......
faced with something big and new that was happening, the
natural way to deal with it in Scotland was to use a central
agency. Not so much to use the local authorities and give them
all the money, but to use a central agency. (app.1 p.479)
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Bone’s analysis is an important one, not just because he was involved, in

many cases as chairman of these very central agencies, but because in the
late 80s the issue of ‘centralisation’ of the curriculum becomes a key issue.
The 10-14 committee proposed a model for the implementation of curricular
policy which, on the face of it, as one of the committee members argues later,
might have seemed laissez-faire and almost anarchic if one did not
recognise this culture in Scotland which took for granted the important role
central agencies should play in providing the overall policy framework. It is
this balance of central influence and local initiative which is at the heart of
the issue. Historically in Scotland, the partnership between the central
policy-making agencies and the implementers of policy, namely the local
authorities and, ultimately the schools, had been based on mutual
understandings. This had not always resulted in effective implementation of
policy however as evidenced in the case of “the Primary Memorandum”
which, as we will see in chapter 6, was not found to have taken root in many
primary schools to the satisfaction of Her Majesty’s Inspectorate some 16
years later. However even in 1977, as Kirk has observed, when the report on
the curriculum in S3 and S4 was published, it suggested:

...the core should be applied flexibly by schools with due regard

to individual differences (p99)
Of course, when the Munn report came to be implemented, along with its
“companion” the Dunning report on assessment and certification, the
existence of one central examination board, as Bone has suggested,
guaranteed its adoption by the whole country. It is when we come to
examine the 10-14 report, and its implementation philosophy based on
“autonomy within guidelines”, and its subsequent replacement as a national
policy by 5-14, based on a more centrally directed model, that the concept of
partnership may be seen to have changed.

2.3 Consensus

The nature of the relationship between these partners is important and the
basis upon which change was identified as a need, a policy formulated and
then implemented is the real subject of this enquiry. If, as Bone argues the
role of central agencies, historically, has been acknowledged in Scotland as
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being important, and if, as Millan is quoted as saying that change cannot be

effected by Ministerial fiat, what then is the nature of the consensus which
must exist for change to take place in our system? Later, in chapter 6, we will
examine, in the context of Primary education, Farquharson’s theory about the
relationship between change at a conceptual level and the common
understandings which exist within society. But, if fiat is not the norm in
Scotland, and if the role of central agencies has been largely advisory, what
mechanisms have existed to ensure implementation of policy?
Bone's view on this issue is interesting:

..... government can never deliver by itself - it has to use

other people. These people take the bits of the programme

that fit comfortably into their background, experience and

assumptions; they take on a few of the others and they

promote most strongly that which fits, and teachers take up

most strongly that which fits - and after a while the government

says “has this brought about what we wanted?” (app.1 p.484)
If, then, this process is a feature of policy implementation - often referred to in
- modern educational jargon as “ownership”™- what have been the historical
mechanisms to facilitate the arrival at some kind of a consensus?
The relationship between the central agencies and local authorities is a key
feature of this process. Andrew Chirnside, former Her Majesty’s Depute
Senior Chief Inspector, has described it in this way:

...we would say, “lets have a conference with the Directors of

Education”....This could be on anything - school building, new

primary schools, and other themes - so there was an established

relationship between the department and the directorate to

discuss items that had been agreed between them. It was almost

political. (app.1 p.424)
The sense of ‘collusion’ in this description has relevance for what has been
described , variously, as the “policy community” or the “leadership class”.
There was clearly a close relationship, as Green has observed earlier,
among senior officials. Thus conferences were seen to be one way of
arriving at shared understandings - and have remained so into the 1990s
with 5-14 being supported by a series of regional conferences fronted by
SOED officials, and with the recently reconstituted SCCC (1991) about to
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embark on a programme of national conferences on key issues of education
policy.

However, conferences, by their very nature, can only reach a small number
of people. Other key personnel, normally at local authority level, would have
to be involved if nationally agreed policy was to be understood and
implemented in schools.
The CCC, which will be considered in more detail in chapter 3, was, in the
view of Gatherer, a former member, and writer on the subject:
advisory in its function and it therefore had to seek consensus
within itself, and also had to consult as widely as possible
which is why we had conferences. (app.1 p.431)
Later, Gatherer argues that local authority advisers should have been the key
people (p.433) and observes:
....the Inspectorate [worked] more as advisers to the advisers as it were.
| think that is where the Inspectorate has been at its most effective -
advising the directors of education, going into schools and advising
school management. Provided it is advisory | think it can be effective.
This point is reinforced by Chirnside, a contemporary of Gatherer’s in the
Inspectorate and in the workings of the CCC:
The tradition of the Inspectorate was to work in the spaces between
where other people were working. We recognised authorities; we
recognised colleges of education; we recognised the schools. These
spaces - they were like circles - which required to be filled, transitions
which required to be bridged......| worked out a series of [HMI]
programmes on these ‘spaces’ like Learning Difficulties; like
following up the Primary Memorandum; like the follow up to
Munn, what shape was it going to take. (app.1 p.423)
The picture which emerges is one where the expectation of shared
understandings among professionals at various levels is high. Whether one
accepts the description of the role of the Inspectorate or not, their interaction
with the participants in policy implementation is important, both at directorate
and school level in local authorities, and within the CCC at national level, as
we shall see in chapters 3 and 4.
The consensus on any given policy area would have to emerge from
relationships within the system. What would happen when key policy-
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makers within SED were not perceived as part of the “policy community”, did

not appear to inhabit the same assumptive world and were working to
politicians who did not seem to recognise the value of professional
consensus, will be fully explored in the context of 10-14 and its
metamorphosis into 5-14. However, the concept of the “policy community”
has to be examined at this stage to discover if its characteristics can shed
light on the changes to the relationships in the 1980s.

2.4 Policy community.

The phenomenon of a “policy community” was described and analysed by
McPherson and Raab. They pointed to a number of reasons for its existence,
including the fact that “educational expansion required the Department to
share the increased burden of its work with outsiders"(p.404)‘.1' In addition,
they argue, the fact that the legislation of 1944-46 “defined educational goals
only in broadest outline” meant that the “definition and legitimation” of those
goals had to be done:
The possibility of education as a public, interpersonal system
presupposes some ordering of values and related goals, whether
through rational choice, bargaining, coercion or the habitual
continuation of unexamined practice. (p.404)
Just as Gatherer and Chirnside pointed out, trust, and what McPherson and
Raab call “deference”’, were features of this relationship if only because the
hierarchies which undoubtedly existed could, if rigidly applied, lead to
dissonance and discord.
Kirk has exemplified this in the context of “Curriculum and Assessment in the
Scottish Secondary School”.s As a member of the Munn committee, he
described the process which led up to the re-examination of the S3 and S4
curriculum, the work of the committee itself and that of the Dunning
committee on assessment and certification (including the huge volume of
submissions they sought and received), and the ‘feasibility study’ which
followed the publication of the reports in 1977. He observed:
Debate moved from such matters as the length of compulsory
schooling and the institutional framework within which it
might be conducted to the nature and quality of the educational
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experience. (p.92)

His view was that the familiar device of an official committee had sought to
establish a professional consensus, and outlined 8 “phases”:
1. The identification of the problem.
2. The setting up of the official committee(s).
The gathering of evidence.
Deliberation and issuing of recommendations.
Consultation on the recommendations.
A feasibility or development programme.
The decision or implementation.
The implementation programme.
(p.92)
Kirk also reflected on the final “phase”, the one, perhaps which is most likely
to place a strain on the consensus within the policy community:
It is one thing to attempt to formulate a core curriculum
and even to seek to generate a national consensus on
it; it is another matter to prescribe that the core curriculum
shall be followed in every school. (p.99)
The impact of national policies on individual schools will be discussed more
fully in chapter 5, but Kirk also sees in politicians’ comments on the new
curricular framework “ the beginning of a more active political concern with
the secondary school curriculum.” Certainly, at the same time, in the late
70s, Strathclyde region had just established an officer/member group to look
at the early stages of the secondary school curriculum and organisation. The
policy community had always been seen in terms of professionals, and the
arrival on the scene later in the 80s of politicians who were not just keen to
be involved in curricular matters, but who were unsympathetic to many
aspects of the policy community is an important key to the events which led
to the eventual fate of the 10-14 Report.
Given that McPherson and Raab’s evidence took them up to the mid 70s, it is
worth looking at the changes in the policy community since then to discover if
they afford any clues as to the change in attitude towards it by Ministers in
the late 80s. McPherson himself has remarked:
What are the changes since we finished our book? Well it seems
that you have the creation of the regions and in the case of Strathclyde

@ N O kAW
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you do have a second phase community operating....l think you

can point to real policy innovation in Scotland in the last 20 years

that has come from Strathclyde and could only have come from that

kind of configuration, very large and essentially socialist, so that things

like “access”....the whole officer/member style that they adopted tended

to change the nature of policy communities ....(app.1 p.467)
The “essentially socialist” comment is highly significant in the context of the
late 80s when the relationship between central and local government was
changing radically. If, in fact, Strathclyde was becoming a major player in the
national scene, as Green has also indicated (app.1), then the fact that it was
socialist, pursuing policies of a particular kind and expecting to have a
particular relationship with central agencies, would become problematic in
the mid to late 80s in the 3rd term of Conservative government - particularly
one, as we will argue in chapter 11, that was espousing right-wing
educational theories directly traceable to the Black Papers of the 60s and
70s.
McPherson also indicated:

...t means that what we were talking about and that what

we conjectured was happening at the end of “Governing

Education” was that we were moving to a situation where

the policy community was for a variety of reasons more

fragmented, in terms of its fundamental values and

symbolisms, and the fragmentation was parallelled

in @ much greater diversity in types of person in the

policy community. (app1 p.468)
The growth of comprehensive schools, the rise of the urban, working class
teacher to positions of importance in schools and in the directorate in
Strathclyde and elsewhere did change the nature of the policy community.
That the level of consensus in curricular matters continued through this
period is perhaps a vindication of the informal networks referred to by
Gatherer and others. On the other hand, as Humes argues, it may have more
to do with “patronage” (p.79) and with the “leadership class” manipulating
the process. Whatever perspective one adopts, the consensus which was
maintained in large measure throughout a period which saw the Primary
Memorandum, the introduction of comprehensive schools, the raising of the
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school leaving age, the reform of national certification and then 16+ Action

Plan, was remarkable and substantiates the views of the various
commentators.
Robertson, chairman of the 10-14 Committee, felt that it was probably a
“function of size” and that:

I think because we all know each other so well that we can

get in Scotland a common sharing of values....| got a letter

recently from Jimmy Michie, recently retired, trying to get

me to write an article for “Education in the North” describing

how he and | shared the belief in...that education was for

everybody, the comprehensive ideal. That'’s rather stronger

than a policy community or leadership class which simply

tries to replicate itself. (app.1 p.419)
The “shared belief” comes up time after time in discussions with members of
the policy community. An example which recurred in the interviews was
comprehensive education. Munn asserted his belief in it (app.1 p.369); Bone
declared himself to be a “comprehensive man” (appi1 p.489) and others
indicated by implication that this was a key element in their educational
philosophy. This becomes of crucial importance when the issues which
become ‘centre-stage’ later in the context of 10-14 are those which lie at the
very heart of comprehensive schooling, namely mixed-ability teaching,
learning styles and testing.
Thus, it could be argued that the comprehensive ideal, a basically
socialistliberal/progressive outlook, had become itself part of the “myths”
which McPherson and Raab argue act as “representations of the world” used
to “celebrate values and explain experience.” It was different in origin from
the myth derived from the Scottish democratic tradition perpetuated by men
who had exemplified the “Kirriemuir career”, but many of its basic tenets
were the same. It will be argued that as the political climate changed, the
influence of the policy community came under threat.

2.5 Models of change

An important element of the argument about how change, in policy terms,
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takes place is the underlying model of change which is operating. It may be

implicit, based upon the kind of shared understandings which Robertson has
referred to, or it may be explicit, particularly when implementation phase is
reached and strategies are being discussed. In the 1980s, the word
“delivery” came to be central, and, as we will see in chapter 3, the CCC was
reviewed and re-organised several times during this period in order to give it
a sharper focus until, in its present form, a limited company by guarantee, it
has been charged with the delivery of many aspects of the 5-14
Development Programme.
The 80s was the decade also when new players emerged on the education
scene; departments other than the SED or DES with a stake in the
educationftraining process, often, apparently, impatient with the pace of
change normally associated with education, often with specific funding, and
often with aims narrower than those being pursued by the ‘mainstream’
education system. Thus, the Technical and Vocational Education Initiative
(TVEI), 16+ Action Plan in Scotland and the spread of new technology into
primary schools, all had their genesis outwith the Education Department.
The effect, therefore, of this new approach to educational change to the rest
of the system will be important to gauge in the context of “mainstream”
developments.
Educational policy-making and change has, in recent years, been the
subject of considerable study, not least because of the changing political,
economic and social context in which education has been operating. The
expansionist period of the 40s, 50s and 60s, the Labour Party’s setting in
motion “the egalitarian policies of comprehensive education” (Kogan 1975),
the partial halting of this trend in 1970 with an incoming Conservative
government leading Kogan to observe that “ the liberal, consensual and
expansionist style of education was broken”, and not least the worsening
economic situation and the arrival of a Conservative government in 1979
determined to reduce public expenditure - all of this added up to an’arena”
(Jordan and Richardson) which had changed dramatically.
Chitty has argued that:

It is important to ask how and why educational policies have

come to be formulated and implemented. ( p.15)
and feels that:
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We, in fact, know very little about the relationship between

the formulation of policy and its actual implementation. (p.21)
This uncertainty is echoed by a number of writers, and words like
“untidiness” (Bell and Grant,1977), “muddling” (Lindblom,1979), “multi-
causal” (Hargreaves, 1983) are used to describe the policy-making process
in British education. Kogan has argued that educational decision making is
characterised by “diversity, conflict and reconciliation” (1978), and this
pluralist model is often used to explain the apparent inability, commented on
both by Bruce Millan and by the authors themselves in “Governing
Education”, of central government to effect change by centralist methods.
Lindblom has described it as a complex process:

Policies are the resultants of mutual adjustments; they are

better described as happening than as decided upon....

policies are influenced by a wide range of participants...

the connection between a policy and good reasons for it

are obscure. In many circumstances their mutual adjustments

will achieve a co-ordination superior to an attempt at central

co-ordination.
This “incrementalism” presupposes the kind of partnership referred to by
Robertson and others, where there is a measure of continuity and shared
understandings. Where this is not the case, or where change is expected to
be more rapid, does the incrementalist analysis hold up, or does it simply call
for more skilful incrementalism, as Lindblom has argued? Deutch (1968)
and Easton(1965) have sought to describe the process in “systems” terms,
emphasising “feedback” and “channels of communication” to avoid “input
overload”, while others like Mack (1971) and Hogwood and Gunn (1984)
have tried to set out in step-by-step form what they describe as a “policy
cycle” or “framework for organising what happens”. Whether these models
which go through up to 9 steps in the policy- making process, from “deciding
to decide” through “options analysis” to “policy maintenance, succession or
termination” are any more than “idealised types” as Hogwood and Gunn
acknowledge, it is difficult to say. What is important is the attempt to arrive at
a paradigm or conceptual framework against which any individual “case
study “ can be set. Howell and Brown (1983), in arguing for a “systems
approach” to analysing policy-making in education, defend the ‘case study’
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as allowing “ a broad source of quantifiable material” to illuminate the

general argument. They refer to Easton’s work and, while acknowledging
that he did not claim that systems analysis would necessarily “ help us to
explain why any specific policies are adopted” nevertheless its strength lay
in the recognition that policy making is a process of “interactions among
persons”.
The people involved in the Scottish system, their changing composition and
complexion, and the relative power they enjoy at any one time, are all
important to our present enquiry. Coombs (1977) has argued:

To focus on the final authoritative selection of an alternative

to replace an existing policy without considering how the

issue was created and pressed, who posed the alternatives,

or who exercised political influence which biased the outcome

in favour of one alternative or another, is to miss important elements

of the policy process” (p.76)
The examination, in chapters 7 - 10, of the 10-14 initiative is an attempt to do
just that, and the interviews with participants in the process will add
perspectives to the data. The word “political” is used by Coombs and there is
no doubt that it manifests itself both in the general sense and in the party-
political sense throughout the 1980s, and that 10-14 can be seen as an
“arena”. McNay and Ozga (1985) use exchange theory to describe the
process of educational policy-making, talking of “parties of unequal power
requiring something in return for concessions” (Ch.3). In Scottish terms, the
10-14 Report was a good example of this process at work. The mixture of
idealism and pragmatism which characterised the discussions and the report
itself, shown in stark terms by the preparation of a “fall-back position” paper
when it seemed that the political reaction to the Report was not going to be
entirely favourable, has been a feature of many major education policy
changes in Scotland. Both Munn and Dunning (1977) were criticised for
being too conservative in their acceptance of the existing subject basis of the
curriculum and in not going for more internal and criterion - referenced
assessment. Kirk's description of the work of both committees as “a
protracted exercise in consensus seeking” is, as we have seen, consistent
with the Scottish view, and led him to observe:

Education, like politics, is concerned with the art of the possible,
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and what is possible depends ultimately on what teachers can

be persuaded to accept. (p.105)
This takes us back to Millan, and leads us to consider that part of policy-
making which relates to implementation.
Hargreaves, in looking at the “Politics of Administrative Convenience” has
considered the pluralist and the Marxist analysis. The latter, he argues, citing
Dale and others, begins with a view that the capitalist state sets limits on all
viable options for change in that they must not be inimical to the capital
accumulation process. Hargreaves argues, therefore, that Marxists are more
interested in what doesn’t happen and in the radical solutions that fail to
take place. The 10-14 initiative can clearly be used in this way, and the
terms of its ultimate rejection by the government of the day may be seen to
lend weight to this theory. It was a policy initiative which ultimately failed and
the reasons for its failure may shed important light on the process of policy-
making. However, the process of policy making itself, as evidenced by the
work of the committee and the internal discussions within the CCC which
followed it might lead us to a view more akin to Raymond Williams:

...we make history ourselves, but, in the first instance, under

very different assumptions and conditions.
The “assumptive world” has already been referred to and what Gramsci
referred to as “the anglo-saxon historical context” may also have to be
modified to take account of specifically Scottish features.
It is clear that policy making is a complex process. Fenwick and McBride
pose the question:

When does a mode of thinking or an ideological approach

transform itself into a policy, a policy into specific commitments,

commitment into unambiguous action? (p.31)
and conclude that “it is not a simple matter of turning expressed views into
implemented decisions” (p.32).
Thus if policy is difficult to define, difficult to interpret in terms of the forces
which are interacting and difficuit to turn into action, how, then, are we to
make sense of the process as exemplified by one major initiative? The key
will be to ask whether the 10-14 initiative was in the mainstream of Scottish
policy development; whether the processes which resulted in the publication
were those which were understood and accepted within the system; whether
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the mechanisms for implementation were those which took account of

existing structures and were perceived as being workable; whether the
educational ideas were those which were seen to be acceptable - or at least
within accepted levels of “tolerance” - by the profession; and, ultimately,
whether the political climate was such that its recommendations were part of
the dominant ideology.
Kogan has argued that:
In looking at the education service and its politics, we have to
reckon with unpredictable sequences and patterns of changes
in ideology, in received concepts of human development, and
in the economy.(p.237)
There are no “tidy” answers, and Bell and Grant (1977) coined the phrase
“constitutional untidiness” to describe the British scene. It is true, as Bone
and others have argued , that Scotland is tidier, but the pluralism observed
by McPherson and Raab undoubtedly exists, and the reality, in an
increasingly interventionist political climate which has seen the National
Curriculum and the 5-14 Programme, is that the separation of the two
systems, while never absolute, has become blurred in the late 80s and early
90s.
Simons has argued that:
The agenda for the debate in the 80s was dominated by the thrust
of political initiatives at the national level. (p.2)
in what is supposedly a decentralised system. While in Scotland national
solutions to educational policy problems have always been acceptable, she
is right to point to a change in what Hall (1985) felt was an acceptable
description of the system in England and Wales:
For 30 years after 1944, the development of the service
was managed by a partnership. The terms of the partnership
were that the Secretary of State determined broad
national policy and the allocation of resources, the LEA
implemented national policy with substantial local discretion,
and the individual establishment was responsible for the
curriculum and how it was taught. (p.4)
The accuracy of this description will be examined in chapters 3-5 as it
pertains to the Scottish scene, but Hall and Simons are convinced that the
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late 1980s saw an interventionist stance developing. Simons uses the term

“managerial centrism”, citing the demise of the Schools Council in England
and Wales and the introduction of TVE! as evidence. Scotland still has the
SCCC - and TVEI - both having undergone substantial change in recent
years. They come together, conceptually, in the context of policy
implementation, and it is to the term “delivery” that we turn now to continue
the examination of the key issues in policy making in Scotland.

2.6 Implementation and delivery

McNay and Ozga have argued that:

...If there are various agencies involved, the impact of policy

may be diffuse. (p.168)
We have already seen that even in a relatively small and centrally oriented
system the agencies are many. Diffuse may be seen by some as a slightly
pejorative term, and there is no doubt that it has a bearing on the pace of
change - a factor seen to be increasingly important in the 1980s. In a
statement to the House of Commons, the then Secretary of State for
Scotland, George Younger, announcing the Government’s plans to
implement the Munn and Dunning Reports, said:

My consultative paper last autumn set out a four-year implementation

programme covering most of the subjects in the school curriculum.

Several respondents commented that this was too slow. In view of

this evident enthusiasm to proceed more quickly....| have decided

to implement the new system in three years rather than four

( April 1983)

The irony of this is that within months of this statement the whole secondary
education system had been plunged into chaos because of industrial action
by teachers, the main claim for increased salary levels being based on
overload and a pace of change that was excessive.
Alongside pace is the question of mechanisms, style and mode of delivery.
Almost all of the people interviewed as part of the present research had
observations to make about delivery.
Bob Lovett, speaking in the context of the 1978 HMI Report on “Children with
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Learning Difficulties” makes the case that:

At the end of the day change has to come about...in

various ways. We can change structures and provide

resources, we can make doing certain things more

attractive to people, and people will go through the

motions of change, and in a way that is one of the ways

in which the present government is trying to work. the

other way is to get, through dialogue, practitioners to

appreciate, if you like, the deep-rooted questions of belief.

And to work in that way, and to achieve a lot more grass-roots

dialogue..... (app.1p.376)
Lovett, a college of education lecturer very much involved with schools and
local authorities in the late 70s and early 80s in the implementation of the
1978 HMI report on children with learning difficulties, recalled

| don’t know how much pressure was put on by the SED

but certainly in Strathclyde and throughout Scotland there

was a rolling programme supported by HMI where every

Secondary head attended a series of seminars at Seamill

because | and colleagues who were involved in school-

focussed programmes at the same time got ourselves

invited. The consequences of that kind of top-down

model are, perhaps, regrettable. At the closing plenary

sessions | attended, pressure was put on headteachers

present in the sense they were asked to go away and in

3 months time they would be asked “what have you done

about it?" ...... I stilt pick up stories from teachers who were

working in the field at that time who say that Heads came

back from Seamill and said that overnight, between the

Friday and the Monday, a decision had been taken to

disband extraction, disband all separate groups..... (app.1 p.373)
Clearly Lovett feels that this “pressure” from the Directorate, reacting to
initiatives from the SED, while raising the profile of a report to which he
himself was committed, was fundamentally flawed in that it provoked a
response from many headteachers which was hasty and ill-considered. It is
interesting to note that his perception of the relationship between the
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Directorate and schools was one where it was enough for an issue to be

“pushed” in this way for change to take place. Yet, much of the evidence
would show (ch. 5) that not only was Lovett correct to cast doubt on the
effectiveness of any curricular change promoted in this way, but , given the
absence of mechanisms for monitoring policy implementation at local
authority level, it was highly unlikely that headteachers who were
unconvinced of the policies themselves would feel under “pressure” to
comply. The experience of the Primary Memorandum will be considered in
chapter 7, in particular the reasons for its comparative lack of impact
discovered by HMI some 16 years after its publication, but even in the
context of the Report to which Lovett is referring, the present writer took over
as Headtacher of a secondary school in 1986 where the practices
recommended in the 1978 report were not in evidence. The whole complex
web of relationships which can contribute to policies being implemented
successfully or not is the subject of chapters 3,4 and 5, but the concept of
delivery is at the heart of much of the policy-making in the late 70s and into
the 80s.
Gordon Liddell, a member of several CCC committees and formerly assistant
director of the Centre for Information on the Teaching of English, a part of the
sub-structure of the CCC, criticised the traditional model of policy-making
and curriculum development as “too uncertain”, arguing that:
....the publication of reports, followed by national courses,
was hit-and-miss...I feel that at the heart of any curriculum
development process is the need to change the perceptions
of the people who are actually doing the job (his emphasis) -
to increase / sharpen their understanding of their own job....
Remember that in the 70s there were two models -
- one was the “classical” kind described by Gatherer
- the other was that the CCC put out work to the
regions - commissioned work in an area with a
member of the central committee linked - he/she
would gather a group of teachers together...
whatever they produced would be closer to the
people on the classroom floor...and would therefore
carry more weight with classroom practitioners
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But, if anything, the second of the models was a slower process since

the people gathered together had to educate themselves first...it
didn’t really “produce the goods” in many cases - a failed model.
(app.1 p.345)

Liddell, most recently a member of Review and Development Group (RDG) 1
of the 5-14 programme, and currently involved in the production of curricular
support materials for the English Language document, raises the issue of
‘pace’ of implementation. His second, 70s, model is pertinent in that it is
based on similar assumptions to those which the 10-14 authors were
working on, namely, that policy implementation was best carried out by
groups of teachers working locally. Indeed, the very weakness to which
Liddell points would have been seen as a strength by the 10-14 Committee.
The process of self-education, while slow, they would have argued, was a
necessary part of any successful change. We have already considered the
concept of ‘ownership’, and the mechanisms which Liddell struggled to
define still had, he acknowledged, to be built on the need to ensure that
teachers’ perceptions would be changed.
Two major issues which emerge when looking at models of delivery are
‘pace’ and ‘cost’, and in the 1980s, at a time of major curricular change in
Scottish education and against a backdrop of teacher industrial action, the
connection between these two issues and potential overload on the system
has to be examined. Munn, chairman of the CCC, of the Committee on
curriculum and assessment published in 1977, and a secondary
headteacher, commenting on the changes in the structure of the CCC (see
chapter 3) observed:

It [the expansion in the CCC in the 70s] was good in the sense

that curriculum development in itself is a good thing...and

therefore the fact that a large number of people were involved

in curriculum development at a national level was good in that

it meant that there were more people to spread the experience

within schools, education authorities,and so on....more people

felt that they were participating. So that bit was fine....

Against that you had to take account of the clear view of the

teaching profession which the Ministers really picked up which

was that they were overloaded with curriculum development - there
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was too much of it, and that really they more or less rose in revolt.

Ministers are sensitive to that kind of thing - it was not just Tory

philosophy which led them to cut back - it was the reality, or their

judgment of the mood of the teaching profession, which was that

they could not assimilate curricuilum development at the rate at which

it was being conducted.....and that is a valid point.

(app.1 p.364)

It is in considering the issue of pace that a paradox is evident. On the one
hand, Munn’s perception was that Ministers were wary of being seen to
impose further curricular change, and this is borne out by the response to the
10-14 Report (chapter 10). However, the impatience of the government of
the 80s with the time taken by the education system to effect change was
exemplified by initiatives like TVEI and 16+ Action Plan, where intervention,
or the threat of intervention, by government departments other than SED or
DES, was designed to cut through traditional systems, often with the
inducement of additional cash tied to specific contractual targets. David
McNicoll has indicated that he felt that the government of 1987 had little
interest in theoretical models:

| think the difference is that this particular government is in

much more of a hurry in everything that it is doing, that it is

out there to cut corners. Now I’'m not criticising it for that.

It's a fact of life. It is motivated by business management

techniques and it is more efficient than to go “swanning around”

philosophising. It gets down to the nitty-gritty. That’s the main -

difference. It's a different model; its different in terms of time-scale.

( app1 p.392)

Thus the paradox of quick and effective implementation without overload on
the profession is made explicit. The model of Standard Grade, commended
by Younger (above), based on centralised committees, followed by limited
feasibility studies, centrally delivered by syllabus guidelines supported by
detailed curricular packages produced by professionals seconded by SED
and distributed to all schools, fell foul of the teaching profession and
overload was alleged. It was also slow - comparatively. The Munn and
Dunning reports were the products of committees set up in 1974 to look at
the problems highlighted by comprehensivisation in the 60s; they reported in
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1977 and began to be implemented in the 1980s; and the final pieces in the

jigsaw, such as short courses, are only now appearing in the 90s. Action
Plan on the other hand was initiated in 1981 and implementation began in
1983, and was well-nigh completely in place by the mid 1980s. TVEI began
with pilot schemes in many local authorities, but “extension” projects were in
place before the pilots were evaluated, and in many cases all of the
secondary schools in an authority were involved in these extensions within 2
years.
Political imperatives change, and so too do the response of education
departments. McPherson has argued that Action Plan was a defensive
reaction by the SED, fearful that its hegemony was under threat:

It was an immediate political priority to fight youth unemployment

and the youth training initiative coincided with the collapse of

youth unemployment. That was 1981 - and that was what led

to Action Plan, the plan which was to retain territorial control of the

Scottish system. ( app.1 p.369)
Action Plan saw the establishment of SCOTVEC (chapter 3) providing
modular courses for all non-advanced further education, and in some
authorities, such as Strathclyde a radical structural change in the provision of
post-16 education involving the formation of schools into ‘consortia’ etc. And
all of this happened very quickly.
The situation with TVEI was different in that the model involved specific
funding for schools in relation to targets agreed often ‘en bloc’ by an
authority, and with contracts signed and exchanged dependent on the
meeting of the targets for future funding. TVEI is a fruitful area for research in
itself, not least the extent to which it has been “absorbed” by the
educationalists and integrated into the mainstream of curriculum
development, but the fact that the pace of change can vary according to the
political imperatives and to the ability of the profession to absorb the
changes, is crucial to the present debate.
Bone, in addressing the issue of delivery, draws on the 1947 Advisory
Council report, and on his experience of other national systems:

TVEI and other things like it, like Enterprise Awareness and so on -

they come in and they are terribly specific, fairly narrow, and they are,

they have a strong bias in favour of what economists would want,
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in terms of producing a kind of society...| was looking at a document

before you came in which gives the aims of education in British
Columbia - which their Ministry of Education has just published. It
is a very good document - something like what is being done in
Strathclyde. Here are the aims:
“The purpose of the British Columbian school system is
to enable learners to develop their individual potential
and to acquire knowledge, skills and attitudes needed
to contribute to a healthy society and a prosperous and
sustainable economy (his emphasis)
Now that last phrase adds something to what the Advisory Council
of 1947 would have said. They would have stopped at “healthy
society”. The “prosperous and sustainable economy” is a sort of
theme running through. TVEI and the other things have been
introduced with that in mind. And then, as you say, the teaching
profession gets hold of it, because government can never deliver by
itself - they have to use other people. These people take the bits of
the programme that fit comfortable into their background, experience
and assumptions; they take on a few of the others and they promote
most strongly that which fits, and teachers take up most strongly
that which fits - and after a while the government says “has this
brought about what we wanted?” (app.1 p.384)
Thus delivery - the concept if not the term - can be seen to have significance
in respect of all major initiatives, in different countries. The words of Millan
are echoed in Bone's comments, and the role of the government, the
relationship between the “background, experience and assumptions” of
teachers and those of the politicians or administrators who attempt to govern
education, the nature of the initiative - its scope, funding and objectives, the
willingness of local authorities to support central policies , are all factors in
the examination of why particular models of delivery are proposed at any
one time.
A final consideration must be economic. The Conservative government of
1979 was elected on a manifesto which emphasised reduction in public
spending. Menzies has referred to a “leisurely, more monied” time in the
1960s in which curriculum development took place (app.1 p.352). Gatherer
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described the 10-14 approach in terms of cost;

The cost of the delivery model was really rather high for the

taste of the then administration. ( app.1 p.432)
and used the word “ponderous” to describe the model. And yet, when the 10-
14 Costing exercise was produced the total sum was variously portrayed as
considerable or as merely less than one per cent of the total education
budget. Thus, the economic situation is important, but more as a backdrop or
as a context , since individual initiatives, if seen to have a high enough
political imperative, for example, currently, National Testing, or, historically,
comprehensivisation, can always appear to attract funding.
There is a key task to be performed in trying to make sense not simply of the
ideas which have a bearing on educational policy-making, but on their inter-
relationship. Unless a clear conceptual framework is constructed it will be
impossible to make objective sense of the issues, the views of participants
and commentators, and of individual case studies such as 10-14 and its
successor 5-14,

2.7 Towards a conceptual framework

The value of such a framework is not simply to lend academic weight to the
argument but to try to arrive at an analytical tool which may offer insight into
recent events. It is difficult to stand back from policy-making when the
participants are known, where there is almost instant media attention and
when ideological battle lines are often drawn in a crude stereotypical way. In
addition, if indeed we are to attempt to use the analysis of the present and
the recent past in order to inform the policies of the future, then some kind of
framework is necessary. It is unlikely that any one policy initiative will fit
neatly into a category nor will it always be possible to say that the same
players in the policy making scene are always acting from the same
imperatives or with aims which are ever made explicit. However, our present
task is to look at Scottish educational policy-making particularly since the
mid 1970s, taking as a case study the 10-14 initiative and its aftermath, and
to see if there are generalisable conclusions which can be drawn. The
concepts of partnership; ownership; policy community; delivery; have already



51
been touched upon. Other ideas such as autonomy; accountability;

control;etc, are all related and it may be helpful to see if certain
developments have key characteristics which can be used to predict how
they may be promoted and what responses there may be professionally and
politically.

2.7. (i) Relationships

Many of those interviewed commented on relationships within the policy
community and saw the arrival in the Scottish Office of a new ideological
stance which appeared to cut through traditional relationships as being a key
factor in the changes in approach to policy making in the 80s. Certainly it is
possible to see” relationships” as a key concept and with it the idea of
“ownership”. The ability, willingness or motivation of teachers to take on
board new policy initiatives has been a central feature of many of the
comments of those interviewed and was a key issue in the context of
secondary schools and industrial action in the early to mid 1980s. Thus if we
were to see ‘control’ and ‘partnership’ as extremes of one “relationships”
axis, and ‘fiat’ and ‘autonomy’ as opposite ends of another, “ownership”,axis ,
it would be possible to describe 10-14 as high on partnership and autonomy,
with the National Curriculum as high on fiat and control. But not all policies
are necessarily as neatly categorised, and it could be argued that Standard
Grade, with its emphasis on syllabus moderation and professional

production of teaching materials but with a very detailed “grade related” and
predominantly external examination system, was high on control and on
autonomy, while 5-14, with centrally produced Guidelines and Attainment
Targets and National Testing but with content and delivery to be a matter for
authorities and schools, could be said to be high on fiat and high on
partnership.

It could be argued that Standard Grade has been a successful policy in that it
is universally in operation, has external validation, and with some exceptions
is regarded by the profession as an improvement on what it replaced. The
National Curriculum is already causing major problems among teachers and
several modifications have been made already, though it must be said that
industrial action did also necessitate amendments to the assessment of
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Standard Grade. 10-14, it will be argued, sought to avoid central control and

promoted partnership, while 5-14, in an attempt to ensure efficient and
effective delivery with a measure of central fiat in order to increase the pace
of implementation, has embarked on a programme of tight guidelines with
some external testing but with some teacher/school autonomy in delivery.

2.7.(if) General characteristics.

It is possible to examine these concepts in more detail and to try to identify
generalisable characteristics with a view to being able to determine where
particular examples of policy initiatives lie.

The danger in such an exercise is that the neatness is purely theoretical and
belies the “muddle” or “untidiness” recognised by writers and participants
alike. But, even if one accepts the limitations, it is possible to find a logical
thread running through policy making which, while it may not in itself
adequately explain the eventual outcomes, may nevertheless help in
analysis. In other words, is it possible to predict, with any certainty, how
elements of a policy initiative will emerge by plotting the underlying
assumptions upon which the policy is based along the “ownership” /
“relationships” axes? Is there a consistency which would make the
conceptual framework a useful analytical tool, or do policy initiatives follow
pragmatic and unpredictable paths? It is the view of the present writer that
such a consistency does exist, though it is by no means exact. 10-14, and
its replacement by 5-14, will be the most important contexts within which to
tests these theories, although Standard Grade and the National Curriculum
will offer points of comparison, both historical and current.

The key task will be to examine the data afforded by the papers of the 10-14
committee, the costing group and the correspondence which followed
publication of the report, to set alongside it the views of the interviewees,
and, examining the literature, ascertain whether this conceptual framework is
helpful in arriving at conclusions about the process of educational policy
making and its effect on the system.

In chapters 12 and 13, an attempt will be made to argue that these key
concepts are useful in analysing educational policy-making , and that the
10-14 experience has illuminated this process.
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CHAPTER 3 POLICY-MAKING IN SCOTLAND:
THE NATIONAL SCENE

“The best governed is that which governs least.”
J.L.Sullivan
Introduction to the U.S. Magazine and
and Democratic Review (1837)

3.1 Structures and questions.

The structures of educational policy-making have, in recent years, been
documented, analysed and commented upon by McPherson et al
(1983,1988), Gatherer (1990), Roger and Hartley (1990 eds.), Humes
(1986), and there have been, in the past, attempts to document specific
developments such as Munn and Dunning (Kirk 1982), specific elements of
the structure such as Her Majesty’s Inspectorate (Bone 1968 ), Teacher
Training (Cruickshank 1970) , as well as, over the years, a number of
general works on Scottish Education from Davie’s “The Democratic Intellect”
(1961), Osborne’s “Change in Scottish Education” (1968), and more general
historical works by Scotland (1969) Hunter (1971) and Nisbet (1969)

In general terms it can be said that for a long time Scottish education in
general, and policy making in particular, were relatively unchronicled except
by writers such as Kellas (1984) and Keating and Midwinter (1983) who
were looking at the political process in general, in official reports emanating
from the Scottish Education Department or from Scottish Advisory Councils.
More recently - over the last 20 years - this gap has begun to be filled, often
by academics from the Universities, most notably from the Centre for
Educational Sociology, but increasingly from ‘practitioner advocates’,
sometimes in series such as “Professional Issues in Education”, at other
times in the columns of the Times Scottish Education Supplement or in such
publications as the Scottish Educational Review or those produced by the
Scottish Council for Research in Education and other bodies which promote
research or debate on general educational issues.

The secondary sources, therefore, from which it is possible to derive
information about the Scottish system have increased, and the flow of
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publications from central bodies, most notable the SED itself, has not abated.

At the same time the structures which exist in England and Wales have to be
considered if only because much of the legislation governing Scottish
Education is either contained within United Kingdom Bills, or is presented in
separate but parallel Scottish legislation either simultaneously or a year or
so later. There have also been charges in the 1980s that a process of
“anglicisation” of the Scottish system has taken place, and so it will be
important when looking at the Scottish scene also to look at the U.K. picture.
The material in the transcripts of interviews has to be seen as a
phenomenological insight into the processes since many of the people
involved were major players in the curriculum policy-making scene over the
last two decades or more. Their views, while partial and in some cases
limited in scope, nevertheless provide insights which are difficult to get from
official sources. ,

The final piece in the jigsaw, so to speak, will be the papers from the 10-14
Committee which will provide an insight into the internal workings of a part of
the Consultative Committee on the Curriculum, its relationship with the SED
and with the bodies representing interests of the teaching profession, and
the interaction between central bodies and local authorities.

3.1 (i) Centralism

The Scottish scene, as Bone has argued (chapter 2), is characterised by
what might be termed “centralism” as opposed to “central control”. Most
bodies which oversee the curriculum, assessment, teacher accreditation,
research and development,etc. are central, based normally in the capital,
Edinburgh, and sometimes in Glasgow. The SED itself is, of course, central
with its headquarters in the Scottish Office, and although these bodies are all
different in function, membership, influence and internal organisation, there
is, nevertheless, the centralist feature which distinguishes the Scottish
system from the rest of the United Kingdom. The phenomenon of overlapping
membership - and Bone himself is a good example of this - serves to give the
impression of a fairly tight “community” in operation. The effects of this are
not always perceived as benign, and Humes has argued that the existence
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of a “leadership class” ensures that the system is not “democratic” and that

patronage is used to promote individuals to positions of importance in central
bodies where their loyalty will be to those, normally Her Majesty’s
Inspectorate, who were responsible for the elevation, and where the
tendency for radical policies to emerge will be diminished. As we will see,
Humes’ analysis has been challenged, but the role of the Inspectorate will be
examined, and the issue of control of the central bodies themselves will
emerge as the political attitudes change in the 80s and accusations of
political “interference” are made.

The 1970s and 1980s were a time of change in many of the central bodies.
Inevitably our attention will be focussed on those which relate to policy
making in the field of curriculum. Thus the various changes in the structure
of the CCC, in the perceived role of HMI, in Scottish local government, in
attitudes among the teaching profession, will take precedence over changes
in the General Teaching Council, for example, where the teachers’ contract,
class sizes, universal registration, etc. were all being debated in the 1970s.
The changes in the political scene are, it will be argued throughout, crucial.
The charting of the ideological changes in the Conservative party will be
done in detail in chapter 11, but in the context of the CCC in particular the
changing political view which led to a number of reviews of the structure in
the late 1970s and into the 1980s, culminating in the present SCCC
becoming a limited company by guarantee, is important to analyse. The
question of politically inspired changes to structures and whether they had
any perceptible effect on the policy community is a fascinating one since it
will be argued that the consensus which came under threat in the 70s and
80s was the political rather than professional one. In other words, the
ideological divide between the Left and the New Right was what
characterised the period, while, notwithstanding differences of opinion within
the profession on particular issues, there was throughout this period to the
present day a broad acceptance of the major educational policies. The
Primary Memorandum, it will be argued in chapter 7, was generally
welcomed and incorporated even although the implementation was
imperfect. Comprehensive schools had become the norm, and although it
can be argued that many practices from the old selective system still clung
on, nevertheless very few voices were heard trying to return to a selective
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system ( Indeed, recent attempts by authorities in England to return to

selectivity have been rejected by the teaching profession - and by middle
class parents many of whose children would have been allocated to
Secondary Modern schools!). Even the recent controversy over National
Testing, introduced as part of the 5-14 Development Programme, is taking
place against the backdrop of a large measure of consensus on the aims of
the Programme as a whole. Thus, the interplay between the party political
view and that of the policy community is important.
Finally, the analysis of the policy making process set out in the present
chapter and chapters 4 and 5 will be carried out with reference to the
conceptual framework already outlined. There will be no attempt to replicate
the work of other writers who have discussed in some depth the history, roles
and influence of the various key elements in the policy-making process.
However, their work will be referred to alongside the other data in order to
arrive at answers to questions such as :

How do policy initiatives originate?

How are decisions taken about the mechanisms for review?

How are committees formed?

How do committees go about their tasks?

How are decisions taken about implementation?

How do the partners in the process work together?

What is the role of HMI , local authority advisers, etc.

How do changes reach schools/classrooms?

How do schools generate/moderate change?

What are the models which are operating?

What is the underlying ideology of change?
These questions, and many more, arise naturally when this area of enquiry is
opened up. The argument that the late 70s, the whole of the 80s and into
the 90s was a time when the “assumptive world” of the educational policy-
making community was being challenged by a new ideology which sought to
re-interpret the traditional notions of partnership, consensus, accountability
and control, will be tested against the evidence of the 10-14 Committee’s
experience, the views of some of the members of the policy community and
against descriptions of the process of policy-making nationwide found in the
literature.
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The national, regional and school dimensions to policy-making will be

treated in turn, though the overlaps are such that there will be cross-
references throughout.

3.2 The Consultative Committee on the Curriculum

Gathere}5(1990) and McPherson et al'6(1988) have considered the origins
and development of the CCC in recent books. Both have pointed to the
teachers’ strike of 1961 as a possible stimulus for it, following on from the
Consultative Committee on Educational Matters set up as a direct response
to the strikes. The year of inception of the CCC coincided with the formal
introduction of comprehensive schooling by government circular, and, in
Scotland the taking over from the Inspectorate of the running of the national
examination system by the Scottish Examination Board (SEB).Gatherer sees
both of these events as being in line with the policy of the Senior Chief
Inspector of the day to:

...promote a greater degree of co-operation between the Department

and its ‘partners’ in the running of the education system - the EAs, },I;e

professional institutions and the teachers’ associations. (p. 23)
McPherson, having interviewed Brunton, concludes that the move towards
such a body could be seen in the early 1960s, as the SED saw the need to
broaden the base of advice on the curriculum, to promote a “strong” view of
partnership which gave the participants more of a voice, and to remove from
itself the burden of all of the curriculum advice ( and the oversight of the
whole examination system). -
Gatherer rightly observes that the creation of a body to consider the whole
curriculum was not, in itself, new. The statutory Advisory Councils had
produced a number of reports, some of them, like the 1947 report on
secondary education regarded as radical, but McPherson notes that Brunton
“ had not been a supporter of the advisory council approach”. The CCC was
to be, in Gatherer's words “ a new phenomenon in Scottish education”:

...a standing working party, with membership changing every four or

five years, solely concerned with the curriculum. (p24)
The CCC was chaired, in the early years, by the Secretary to the
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Department, a fact which was apparently regarded with “consternation” by

Brunton (McPherson,p.319), and at early meetings, as Gatherer points out,he
was “flanked by as many as ten officers” (p.24). The non-SED members
were all hand-picked, appointed by letter by the Secretary of State. The
issue of membership will emerge later as we turn our attention to the 10-14
committee itself, but theoretically people were appointed:

....as individuals on the basis of their personal knowledge and

experience rather than as representatives of particular organisations.

(p.24,25) '

Representation covered teachers, further and higher education staff, a
director of education and one person from industry and commerce.
Its genesis may well have been pragmatic and its chairmanship
controversial, but what is certainly true is that its early days could not have
been more dominated with critical national developments. McPherson has
argued that at this time the curriculum was becoming more overtly political.
In an expansionist climate, with birth-rates on the rise and an apparently
strong economy, more and more schools were having to plan for more pupils
who wanted access to certification. Control of the curriculum had become an
issue on both sides of the border, and the 1961 strikes had caused the SED
to re-assess the role of teachers in this process. Finally, as the raising of the
school leaving age became part of the political agenda in the mid 60s -
though not implemented for economic reasons until 1973 - the issue of the
examination structure became crucial. New subjects ( like Modern Studies)
began to press claims for recognition, and Harold Wilson'’s reference to “the
white-hot heat of the technological revolution” in a post-Sputnik age saw
increasing pressures on schools to deliver more scientists and technocrats.

3.2. (i) Remit

The remit of the CCC, quoted by McPherson, was:
...to maintain a general oversight of the school curriculum, both
primary and secondary; to draw the attention of the Secretary of State
to any aspect of the curriculum, whether general or particular, which
seems to call for consideration by specialist bodies; and to comment
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on the recommendations made by any working party appointed by the

Secretary of State on its advice. The aim is to keep the school

curriculum under continuous review. (P 326 )20
The precise status of this new body was difficult to ascertain. There was
internal Departmental opposition to anything which might approach full
partnership or executive function; there was a budget allocated for the work
of the CCC; and there was to be, apparently, a fair measure of control
exerted by the Department. Certainly the terms of the remit were advisory,
and the precise nature of the oversight was not made clear. The CCC was
not a statutory body like the SEB, and there was certainly to be no obligation
on the Department to accept the advice of this new, standing body.
As it set about its work, therefore, in 1965, it was against a background of
impending change in education, with publication of the Primary
Memorandum and the move towards comprehensive schooling. The nature
of the partnerships was changing, and there were pressures building for
reform, not just of the school system but of local government itself. The
impulse towards a devolution of control over the curriculum to teachers was
not as strong in Scotland as it was in England and Wales, and the CCC was
never envisaged as a Schools Council. The centralism of the Scottish
system was built into the new body and the Department remained very much
in the driving seat.

3.2. (ii) Membership

As we have already seen, membership of the CCC itself was by invitation
and was on a personal basis. But who advised the Secretary of State as to
whom he should invite to join? And, as subject-based Central Committees
began to be established by the SED, and as the CCC itself began to spawn
a sub-structure of its own, who decided on membership? These questions
are important in themselves because the issue of control is crucial, and if
membership of central bodies was to be in the control of the Department, for
example, the charge of patronage could be made and the issue of conflict of
loyalty would be present. In the context of the 10-14 Committee, these
issues would emerge once more, since not only was its membership arrived
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at in the traditional way, but it altered in the course of the lifetime of the

committee because of withdrawals by teachers during a period of industrial
action, leaving it open to the criticism of being, ultimately, unrepresentative.
The role of HMI in the appointments process is important. Munn, member of
the CCC since 1968, and its first non-Departmental chairman, recalled:
The committees of the CCC are appointed by the CCC itself - at one
stage the CCC had an appointments committee before | became
chairman, but in my time from 1983-1987, appointments were a matter
for the executive committee to put before the CCC. As far as our own
membership was concerned, because such Central Committees might
have CCC representation, for example 10-14 certainly did, and we
would know the people and make our own decisions. But insofar as
you go outside the CCC and you want to spread the load and develop
a network ( you don't want the CCC members to be too grossly
overworked) we didn’t have the national coverage the Inspectorate
had.. (app.1 p.360)
Munn also argued that people were not selected because of conformity to
some acceptable view:
...you wouldn't choose them because they held particular views. You
choose people because they are bright, they are enthusiastic, they are
interested in curriculum development. Not because they're following a
party line. You won't always get it right. There may be better people
elsewhere, and in some cases you have to do this or they may all be
“Mathematicians from Glasgow” as Donald Pack once said.
( app1 p360)
Thus, Munn had faith in the professional objectivity of the inspectorate, and
coupled with the need to reflect sectoral, geographical and denominational
interests, felt reasonably confident that the membership would consist of the
right kind of people for the job.
The role of HMI in this matter is important since they were seen as the eyes
and ears of the Department, but, as Munn indicates, still regarded as trusted
professionals by the CCC. Their other roles as members of, and later
assessors to, committees will be discussed in detail later in the chapter, but
in the early days, before the proliferation of a committee substructure, it was
the most senior members of the Inspectorate, with the Secretary, who worked
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most closely with the CCC.

3.2. (iii) The CCC and the Department

Munn has provided an interesting perspective on the relationship between
the Department and the CCC, commented on by Brunton and Graham in
“Governing Education” (chapter 14). Perhaps unexpectedly, he did not view
his own appointment as the first non-departmental chairman of the CCC as
an unqualified advance:
...my first reaction was that there were very considerable advantages
to the CCC in having a Secretary of the Department as chairman
because you have the ear of the politicians, who actually decide. If
you have the ear of the Secretary who has the ear of the Minister - he
is someone who can influence policies, who can influence money. Of
course, resources are very important. | have to say that my initial
reaction was that it was a pity that we were losing the Secretary of the
SED as chairman. | remember mentioning this - and the phrase
“apron strings” was used. It was time for the CCC to be more
independent. We had a close relationship with the Department.
(app.1 p.362)
This “close relationship” was, nevertheless, a changing one, as Munn
explained. The detailed changes in the structure of the CCC have been
chronicled by Gatherer who has described the Departmental review of 1976,
the Rayner Study of 1980 and the internal Crawley review of 1986. Rather
than rehearse these descriptions, the views of participants in the CCC
structure during this period will be used to illuminate the work of Gatherer
and McPherson et al.
McNicoll, appointed from the Inspectorate as the first Secretary of the CCC
in 1978, echoes Munn's sentiments:
When | was appointed Secretary in 1978, the Secretary [of the SED]
Mitchell, was the chairman. Mitchell was distinctly unhappy in that role
because he felt he did not have the knowledge and expertise to
engage....but he was in a listening role...and was able to take that on
board. Sir James was right, there was a direct access which is - and
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indeed | think that is what happened after the Rayner review, there

was too rapid and considerable a withdrawal because it wasn't just
the Secretary, it was the Senior Chief, and the Depute Senior Chief
[Andrew Chirnside] - so you had Mitchell, McGarrity and Chirnside
sitting at all of these, and Cox, the under-secretary, so it was a real
strong panoply there, and they were there to listen to what people
were saying. So there was a loss, there’s no doubt about that. But
there was a gain in other ways. (app.1 p.385)
This listening mode is one which is often referred to in descriptions of the
role of the Inspectorate. The difference here was that the full panoply of the
senior echelons of the Department was present at one time and in one place
- an opportunity clearly valued by Munn and McNicoll, if, apparently, less so
by the Secretary of the Department. The internal, departmental review which
was taking place at this time was less to do with this formal relationship than
with the workings and structure of the CCC itself, and would be the precursor
to the Rayner review which set the background for the establishment of the
10-14 Committee.
Between 1965 and 1976, there had become established a number of Central
Committees set up by the SED, committees on Primary Education and on
individual secondary subjects, and a number of reports had been produced
nationally. Gatherer has commented: '
By 1974 there could be no curricular proposals of substance
emanating from the SED that had not first been discussed, amended
where it was deemed necessary, and approved by the CCC. Because
of its high status its operations were described to each succeeding
minister, and of course with any change of government its remit,
composition and structure would have to be reviewed. For this reason
the 1971-1974 CCC was continued in office until 1976. (p. 27)“
McNicoll has described the review which was taking place, and confirms
Gatherer’s view that the scope of the CCC had been increasing since its
inception:
Well, it was really prior to 1976, there was a gap of a year or so when
no CCC was meeting. Central Committees and so on were rolling on,
because there was a report produced under Jimmy Scotland’s
auspices called “the Aims of Education” and that identified certain
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weaknesses in the CCC as it had been. So that was an internal,

departmental review at that time and it recommended a number of
steps which were realised in the 1976 constitution. And that is when
COPE and COSE for example were set up. The chairs of those were
important appointments Andrew Chirnside was the chairman of the
Steering Committee which really ran that CCC and Andrew, in a
sense, was the shadow of the chairman [of the CCC itself]. His role
was to begin the process of the CCC becoming an organisation rather
than a committee...... That's when | was “hauled in”.....So my job was to
take over and staff the secretariat and service the structure, and assist
the process of developing it into an organisation rather than a
committee. (app.1 p.386)

The change from committee to organisation was significant, as was the
decision to place a serving HMI as the secretary. McNicoll had been involved
in the CCC structure as Assessor to the Social Subjects central committee
and was aware of the internal, departmental review which was taking place.
It was largely a rationalisation, a redistribution of resources and a
clarification of management structures. The so-called “big boys” which had
always had central committees now had to lose some of their support - and
be reduced in size - in order to allow other subject areas ( such as Home
Economics and Modern Studies) and other sectors ( such as Primary) to
have more, dedicated committees. The curriculum development centres,
originally set up to “match” the central committees had to be re-organised, as
McNicoll recalls:

....we had to start diverting the functions of those centres to support a
more evenly balanced structure. | don't regret that, though it was
pretty messy at the time. But | don't regret it because the new central
committees, who of course picked up a lot of ideas from the original
central committees, set to and actually did the basic thinking which
was transiated into the Joint Working Parties ( JWP ) of Standard
Grade. (app.1 p.386)

This “messiness” which McNicoll refers to was a function of the fact that the
changes dislodged the main subjects - English, Mathematics and Science -
from their previously privileged position of having dedicated centres, with, in
the case of English, a well-established and highly respected Journal,
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“Teaching English”. By 1978, “Teaching English” had ceased to be a “C.I.T.E.

Publication” and had become a “ Publication by the S.C.D.S. - Edinburgh
Centre”. But, as McNicoll points out, other areas were now able to be
represented at national level, and the groundwork was done for the massive
curriculum development exercise which would follow the publication of the
Munn and Dunning reports and the feasibility study which ensued.
The new structure, the architect of which, according to Gatherer, was Andrew
Chirnside, still had as its head the Secretary of the Department, and had
Chirnside himself as the chairman of the steering committee. The Scottish
Curriculum Development Service, in the shape of the centres, was now
within the managerial set up of the CCC, and COPE and COSE were
established. The links with the Department were still strong, and Chirnside
recalls:

....the CCC was largely an instrument of the Department .... David
McNicoll and | would always have to stop and discuss where we (the SED)
stopped and they (the CCC) began. ( My italics ) (app.1 p.423)

3.2. (iv) Changes in the 80s

The arrival on the national scene of the Thatcher government of 1979
brought with it a view of public spending which caused QUANGOSs to be an
obvious target. That the CCC was not, strictly speaking, a quasi autonomous
non-governmental organisation did not save it from further scrutiny, and , as
would be the pattern with many such reviews, an outsider from the world of
industry and commerce was brought in, in this case Sir Derek Rayner of
Marks and Spencers.
McNicoll's recollection is significant in a number of ways:
You could have knocked me down with a beanpole! | had just taken
up the post, for 2 or 3 months. Pat Cox, the under-secretary, came
along at 5.30 - told me that the CCC had been selected as a “soft
option”. They had to select a body, a quango from within the Scottish
Office to be part of this major Rayner review. It wasn't really quango
at all. We were a departmental committee - with bits and pieces of
things attached. However, at the end of the day | think that it worked



65
out rather well. The original Rayner report, written by the Principal of

the Department had about 95 recommendations. About 90 of them
were simply re-stating things that had been generated in those years
(since 1976). It was simply saying do all this, and it had been done.
The other 5 or so, however, ca'd the feet from under us....made it
impossible to implement. About a year was spent, really in argument
in the CCC in resisting these proposals and effectively we were able
to do that. What came out of it was really a reinforcement, a re-
establishment of what Andrew Chirnside’s steering committee, and the
CCC, had maintained. (app.1 p.387)
Gatherer's phrase, “tethered goat” (p.42) is a little stronger than McNicoll's
“soft option” but it seems clear that the incoming government wanted to be
seen to be looking at quangos within its own structures while looking at
others elsewhere. However, as Sir James Munn remarked, “ no-one outside
the Department ever saw the Rayner review”. The original report was never
published, but Sir James echoes McNicoll's view that the CCC came out of it
“‘well”. The considerable influence of people like Chirnside and the close
links between the CCC and the Department ensured that the extensive
trimming which Munn and McNicoll both understood to be recommended by
Rayner never actually happened to anything like the intended extent. The
most significant changes which did take place were that the Chairman of the
CCC was to become, as we have seen, non-Departmental, and HMI were to
have the role of assessors on committees, not full members. As Humes has
remarked, the Rayner review, from the government’s point of view, “could
hardly claim to have been a startling success.” But it clearly was from the
CCC's and from the point of view of Chirnside and others. Some reduction
in size did take place in central committees, but where it mattered for them, in
COPE and COSE, the continued presence of non-CCC members, allowed
for greater breadth of view and more contact with the local authority
structures. As Gatherer has pointed out (p42), the CCC resisted the
suggestion that it should take on more functions, including some of those at
that time carried out by authorities, colleges and teacher associations. In
some senses it was a victory for the CCC, but the 1980s were to see a
number of major national policy initiatives, which,l Humes argues,
circumscribed the CCC and made it less of a policy-making body than a
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vehicle for the government’s curricular changes.

It was in this context that the 10-14 issues emerged, and the national
developments were very much in their infancy. The Munn and Dunning
initiative really only got going in the 80s, and Action Plan emerged in 1981.
The new, post-Rayner structure, with the emergence of COPE and COSE
enabled the transition from primary to secondary school to become a
suitable area of enquiry, now that S3 and S4 had been “done”.
But, before the work of the 10-14 Committee, established in 1982, was
complete, there had been taken another decision to review the CCC, and the
pressures for review were the same pressures which were to manifest
themselves when the 10-14 report was ready for publication ( see chapter
10). Gatherer is very critical of the motivation behind the so-called Crawley
review, arguing that “ it reflected a number of the Thatcher government’s
preoccupations.....rationalisation....tighter discipline....
management....more commercial approach...accountability....priorities.”
(P47
Crawley himself had been an Assistant Secretary in the Department, and
while Gatherer is very critical of what he sees as clear political motivation,
McNicoll and Munn are altogether more sanguine about the Crawley review.
It should be remembered that 1986 was at the height of the teachers’
industrial action, one of the most disruptive and protracted national disputes
Scotland has ever experienced. It centred on the secondary schools and
focussed on national developments such as Standard Grade and Action
Plan as being both the last straw in terms of workload and the justification for
greater financial reward.
Munn'’s recollection is that:
The CCC and myself [ as the first non-departmental chairman] were
much more involved with the Crawley review. The Rayner review was
essentially something external. It was conducted by a recently retired
assistant under-secretary from the Scottish Office so it wasn't
departmental. | had a number of interviews and one or two battles
with David Crawley. In a sense | think it was probably inevitable. The
natural tendency of the CCC was to extend its activities and both
through the central committee system and through special initiatives
like 10-14, Education for the Industrial Society, multi-cultural



67
education, etc., and Scottish Resources in schools.....and we really

had, | can see in retrospect, grown to a degree which government was
unlikely to tolerate. It was not so much what we were doing - it was
the amount we were doing. | think it was about that time that we did a
count of the number of CCC committees - they were in 3 figures - just
over the hundred mark. For a government which doesn’t believe in
quangos and believes in action | don't think it was realistic to expect
that a structure of that type would be allowed to continue. And that
was really very clear to us, or had become clear by the time, because
there was interaction; we saw the draft of Crawley and we commented
onit. It was clear that we had to cut down substantially on the
structure. (app.1 p.363)

Clearly, Munn valued the sense of being “included”, the sense of the report

being the subject of discussion and even argument. These discussions
would be taking place among people in the CCC and in the Department
who, unlike Rayner, shared an assumptive world. Munn’s willingness to
accept that the structure, like Topsy, had grown and needed to be trimmed

shows a degree of consensus on the basis of the review, and a realism about

a government which was thirlled to action.
McNicoll was also a realist in that his recollection of Crawley’s review is in
the context of the teachers’ dispute:

The Crawley review really emerged in my view from the teachers’
dispute - and if you read the Crawley review, or parts of it, near the
beginning, the Introduction, there is quite a clear statement that there
were some suspicions that it was the CCC that had been trying to do
too much that put the teachers under stress and strain. And from that, |
suspect that David Crawley's initial remit was to assess how much the
CCC had been to blame. The CCC was carrying through, aloné; with
the [Exam] Board, the Government’s own Standard Grade

- Programme.. Having stated that as one of the reasons for the review,
David Crawley stated that his findings were that it was nothing to do
with the CCC. So, in a sense, you could say that it was politically
motivated. But, essentially, apart from that, it was a management (his
emphasis) review. (app.1 p.363)

The issue of blame is highly significant, since it re-emerges in the context of
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the 10-14 Report and its subsequent replacement by the 5-14 Development

Programme. The teachers’ dispute had shown the disruptive effect of
teachers who were an integral part of the curriculum development process.
If teachers were to be in a position to say that they were withdrawing from
essential curricular activities thereby undermining the national plan, then the
model had to be questionable. Politically, also, if teachers were claiming that
there was curricular overload or “innovation fatigue”, then scapegoats were
being sought. That the first port of call should be the CCC was ironic, since,
as Humes has pointed out and as McNicoll has reinforced, the CCC was
almost exclusively involved in “carrying through” the Government’s own
national programme, and doing very little in the way of innovative curricular
policy-making. In fact, the only piece of such work that was taking place was
the 10-14 initiative, just coming to fruition as Crawley was engaged in his
review. The political motivation which McNicoll refers to, therefore, is an
attempt to show to the outside world that the Government of the day was
concerned with protecting teachers from overload, and in so doing was
prepared to shift the blame to the CCC.
However, McNicoll also argued that essentially it was a management review
and to that extent:
...It wasn't political. I've mentioned the business of the dispute. There
was that context. There was something of that, a flavour.
There were two main reasons;
a) it was due anyway
b) it was to do with efficiency, management and
cost cutting.
Slimming things down was part of general government policy - and
that’s why there was the recommendation that COPE and COSE
should go - and be replaced by a council, enlarged for that purpose.
(app.1 p.389)
Management and efficiency would become key words in the discussion
about the fate of the 10-14 Report, and the battleground, to borrow Munn’s
metaphor, would be issues of control, delivery, accountability and autonomy.
However, the Crawley review was undertaken in a spirit which enabled
Munn and McNicoll to feel that although the inspiration was political, the
issues were educational also and that there existed at that time a consensus
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- which would probably have extended to the teaching profession as a whole

since their appreciation of the subtleties of the origins of the increased
workload would not necessarily be acute - that a review of some kind was
acceptable and that a slimming down would not necessarily be a bad thing.
The new creature which emerged from Crawley’s ashes was a “company
limited by guarantee” called the Scottish Consultative Council on the
Curriculum, with McNicoll as its first Chief Executive. Gatherer charts in
some detail the changes in the function and structure of the new body (pp. 46
- 63) and is critical of what he sees as the new emerging relationship
between the SED and the CCC:
There can be no doubt that the SED sees its main job as converting
government policies into educational strategies, and converting its
educational thinking into school programmes and materials. (p.54)"z3
The present 5-14 Development Programme would appear to support
Gatherer’s view, but at the time of Crawley’s report a decision on 10-14 had
not been made and the perception of the CCC as simply an agent of the
SED had not been accepted by everyone working within it. McNicoll's
personal view of the results of the Crawley review are interesting in that he
draws the comparison with the earlier Rayner review and comments on what
he sees as the relationship between the SCCC and the policy community:
Sir James Munn has said that there was a loss when he replaced the
Secretary of the Department as chairman of the CCC - a slight moving
away of direct access to the Department. In this most recent move,
again that happened. Physically | moved out of New St. Andrew’s
House ( into one of the huts!). In terms of day-to-day knocking into
people in the corridor, both Inspectorate and SED officials, and getting
early warning, whether deliberately or by accident, of things that were
likely to be happening so that my antennae would be out and
anticipate, 1 lost that. | don’t seek to replace that. There has been
more gained by that detachment because, speaking personally,
though | saw my principal loyalty to James Munn and the CCC and at
the end of the day that was the group that | would go with, | also had a
loyalty, and, indeed, a line manager within, the SED. So | had a
divided responsibility, if not a loyalty. Now | have a single loyalty
which is to the SCCC or, as | put it to the EIS recently, to the Scottish
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educational community, which | regard the SCCC as representing.

(app.1 p.389)

The issue of loyalty is important since it permeates structures like the SED
and, as McNicoll felt, the CCC also. The issue would surface in a specific
way in the context of the rejection by the Minister of the day of essential
features of the 10-14 Report, and the action taken by officers of the CCC, and
members of the 10-14 Committee to make public their views. Disloyalty was
the charge levelled against Syd Smyth when he wrote to the Glasgow
Herald to complain about the Minister’s press release (chapter 10):

....within the CCC itself this letter created a row. | got a letter from

David McNicoll, who stopped phoning me, and started writing to me,

saying that | had caused great offence....(app.1 p.462)
Loyalty was important and mixed loyalties were seen as being unworkable.
But it was the larger issues of loyalty, hinted at by McNicoll which were
emerging in the wake of 10-14, and as the SCCC was forming, that were to
be most important of all. Did the new Minister, Michael Forsyth, a member of
the so-called New Right, with educational views traceable back to the Black
Papers of the 60s and 70s, share the assumptive world on which was based
the sense of loyalty referred to by McNicoll? Did he recognise the policy
community as being of positive value as he pursued his Ministerial agenda
in the late 80s? Would he have been happy to accept the role of the SCCC
as representative of the educational community?
Some of the answers to these questions will emerge in chapter 11 once the
progress of the 10-14 Committee and its report have been charted. What
seems to be undeniable is that even as the CCC went through its various
transformations, whether departmental, external or political/managerial,
certain relationships were maintained and assumptions held. Continuity in
the person of McNicoll, and the replacement of Munn by Sister Marie
Gallagher,a long time member of the CCC, may have ensured that a certain
“safeness” was maintained. The loss of the direct link with the department
was regretted by McNicoll, and the relationship between the two central
agencies most closely concerned with educational policy-making in the
curricular context was still perceived to be benign and mutually beneficial.
But, as McPherson et al have shown, the Department itself has not always
spoken with one voice, and the balance of power between the ‘professional’
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(HMI) and ‘administrative’ (career civil service) arms of the service has
shifted from time to time historically. When, in 1986, at a conference held to
launch the 10-14 Report, a representative from the Department stood up
publicly to criticise some of its main proposals, it was not an HMI but a
member of the Departmental secretariat - a permanent civil servant. It was
not just that the criticism was trenchant and fundamental; it was more that it
was unexpected. The HMII on the committee appeared to be as surprised as
anyone, and this phenomenon of initiatives and stances being taken orally
and in writing by Ministers and their permanent advisers without the
knowledge or involvement of HMII would be repeated in the late 80s.
McNicoll described the origin of the 5-14 development:
The origin was........ a completely unexpected Forsyth consultation
paper, which | learned of a few weeks before it actually came out. |
was given a sight of it and asked for my initial views. In the same way,
perhaps, as departmental circulars were put out to the directorate,
ADES, for comment. So | had a bit of influence at the level of “it would
be more acceptable if you changed that phrase”- detail - but, so out
comes the consultation paper and we as a council are being
consulted in the same way as others; we're part of the public
consultation. (app.1 p.391)
So, the relationship was changing, and while we will see how the SCCC
responded positively to the opportunity and, to a great extent shaped the
development which replaced 10-14 (chapter 11), there is clearly a sense of
disappointment in McNicoll's comments. But, the pragmatic approach is
strong in Scottish education, and Millan’s words come back to remind
Ministers that the policy community is able to regroup and respond to new
directions. The CCC had become the SCCC, had, as Gatherer and Humes
have observed, become more concerned with delivery than policy-making,
but the link with the policy community was still strong and the translation of
policy into practice left many opportunities for adaptation along the way.

3.3. Other Central Bodies

While throughout the period in question the CCC was the most influential of
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the central bodies associated with policy-making especially in the primary

and early secondary stages, it is worth noting that the “centralism” referred to
earlier and described in some detail by Bone (p.30), was manifesting itself in
other areas of educational change. Gatherer has described the central
bodies involved and has pointed to the “complexity of the organisation whiclh
has grown up in recent years to produce the modern curriculum” (pp.54-56).
It is undoubtedly true that most of these bodies are centrally based and that
there is a considerable element of overlapping membership. The local
authorities and schools are linked into the process by virtue of representation
either formal or, as with the CCC, personal. The colleges and universities
are represented also and often have staff at any one time “top-sliced” i.e. part
of their time is paid for by the SED for specific projects. All of this represents
the professional world, the policy community, now much wider in scope and
in social background, with a strong base, as McPherson has observed, in the
West of Scotland, and from a political background increasingly, as the 80s
progress, estranged from the dominant governmental view.

The two other major policy initiatives in the 80s were centred on the
secondary school, namely Action Plan and Standard Grade. TVEI,
presented as not so much a new development, more a facilitator in the
process of introducing a technological emphasis into the curriculum, was
also a secondary phenomenon. It was natural, therefore, that the central
bodies most concerned were the Scottish Examination Board, SED, CCC
and the emergent SCOTVEC. Perhaps for our purposes it is less important
to detail these initiatives than to be aware of their political imperatives and
the educational contexts into which they fitted. Without exception, their
origins were political, though not necessarily narrowly party-political. There
was also an economic imperative, namely the problem of youth
unemployment in the case of Action Plan; the problem of under-achievement
in examination terms, underlined by increased presentation rates after
comprehensivisation, in the case of Standard Grade; and the problem of
imbalance in the career choices of young people to the detriment of
technology, in the case of TVEIl. The will to do something quickly, thwarted in
the case of Standard Grade by the industrial action, was apparent in the
manner of the funding, the speed of the implementation plans, and the
leading role taken by either SED personnel or by full-time TVEI advisers.
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That the examination structure was involved ensured that the changes would

become embedded in the curriculum, and by a process of what McPherson
et al have called “downward incrementalism” these changes would affect
the internal structures and practices of secondary schools. National
Guidelines were produced on the structure of the secondary curriculum, and
such was the degree of consensus which obtained, that the guidelines were
accepted by authorities with little demur. One small detail is worth noting
here however and that is that the Guidelines themselves were sent directly to
schools - not to authorities. But, notwithstanding some dissension about the
detail of the Guidelines and the effect on internal timetabling structures of
having a core curriculum of 8 modes, there was little controversy, and what is
more significant, perhaps from the point of view of the Scottish policy
community, no apparent need for an England and Wales - style National
Curriculum. The professional consensus had served the system well, it was
felt, and the worst excesses of the NC were avoided.

But in the context of the primary and early secondary school, the imperatives
were different. As McNicoll has pointed out, the issue was a professional
rather than a political one in the beginning, and there was general
acceptance of 10-14 as a valid area of enquiry. The sense of urgency which
characterised the secondary initiatives was not really present in 10-14, but
by the time the Committee had reported, primary and early secondary
education had become, throughout the United Kingdom, a political priority
also. It was a national concern, and in Scotland it was seen as a natural way
to proceed to set up a major Committee as part of the CCC structure to
investigate, report and set policy guidelines.

3.4. Conclusion

Kirk has documented the work of two of the three major committees set up in
the 70s to review curriculum and assessment in S3 and S4 in secondary
schools and to examine truancy and indiscipline. The first two of these, both
national committees, the Munn committee set up as part of the CCC
structure, the Dunning committee established by the Secretary of State, were
both responses to problems arising out of decisions taken in the 60s and 70s
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to establish comprehensive schools and to raise the school leaving age.

Once established, they set about their work in what Gatherer has called the
“classical” tradition, drawing their membership from a wide spectrum of
professional backgrounds, engaging in information gathering, discussion,
consultation and debate, and, uitimately producing major reports which were
both far-reaching in their effects on the system but, as Kirk acknowledges,
conservative in their philosophy. Consensus was sought, and, in general
terms, achieved, although modifications had to be made to the assessment
proposals and to the delivery model in the light of the teachers’ dispute. The
lessons of the exercise were that consensus could still be found in even in
areas which touched on the very fundamental issues in secondary
education, and although criticisms were voiced there was enough general
agreement and political support in the early 80s to see the
recommendations implemented.
With the changes to the CCC structure having resulted in major sub-
committees for both primary and secondary education - COPE and COSE -
there was a sense in which, nationally, there was a need to find a focus. The
difficult area of secondary education had been “done”, the Inspectorate in
their review of Primary 4 and 7 had indicated dissatisfaction with the extent to
which the ideas of the Primary Memorandum had been implemented, and it
seemed natural that the area of 10-14 should be the focus for the next
national committee.
The CCC was a natural locus for such work and, as Gatherer has
commented, its very nature was based on consensus:

...the CCC was a body that was advisory in its function and it therefore

had to seek consensus within itself, and it also had to consult as

widely as possible which is why we had ... conferences. (app.1 p.431)
Changes in the structure of the CCC in the 80s were designed, in their
different ways, to make it more efficient and effective, and we have seen in
chapter 2 that “delivery” was always an issue. Where speed of
implementation was of the essence, it appeared that in the 80s the
government was inclined to go for models other than the “classical” and
increasingly to find more direct ways of funding programmes to stimulate
changes, using initiatives springing form departments other than the SED or
DES. But where a professional consensus was sought. and where the



75
issues were “educational” - rather than “training” or “vocational” - the CCC

structure was still, in the early 80s, the natural place to locate national
reviews of provision with a view to informing policy.
The issue of “delivery” in the 70s was not a major one in that the
“partnership” which was understood to exist between national bodies and
local authorities meant that local education authorities would take on
implementation and would use their own structures to do so. Chirnside has
talked of HMII working in the spaces between other central and local
agencies, and there is no doubt the the Inspectorate were in the forefront of
national initiatives in the late 70s and early 80s. The report in 1978 on
children with learning difficulties was a seminal document, promoted, as
Chirnside recalled (app.1 p.424) by directorate seminars at Seamill
teachers’ centre. The Munn/Dunning feasibility study was also led by the
Inspectorate, as was Action Plan. But the link with local authorities was
crucial in the early 80s, and Gatherer recalls an attempt to address this
problem:
| put up a paper to the CCC proposing a model of organisation which
was simply this; pointing out that a number of the education authorities
had themselves set up consultative committees of different kinds. My
suggestion was that each of the regional authorities should have a
regional consultative committee and that there should be a direct link
between the regional CCCs and the central CCC, the national one. |
didn’t ever suggest how it would be done because it was rather
patently evident that it wouldn’t work because of Strathclyde. It would
be an absurdity to think of Strathclyde having a regional consultative
committee. ....S0 in Strathclyde’s case it would have had to be
something like a divisional authority. | would have been quite happy
with that. It is obviously out-of-date now, old-fashioned thinking, but it
did, | think, illustrate the desire within the CCC, not necessarily for
democratic reasons but for reasons of efficiency, to have a sounder
field base, to have people in the field actually relating with some
formality to the CCC  (app.1 p.430)
It is not surprising that Gatherer in addressing the issue of efficiency should
come up with a model which emphasised the relationship between the
centre and local authorities. It was entirely in the mainstream of educational
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thought at the time and based on his years of experience in the Inspectorate ,

in the CCC and in a local authority advisory service.

It is the relationship with local authorities to which we turn next. The local
government re-organisation of 1974 had introduced a new element into the
Scottish educational policy community, and the structures which existed for
policy formulation and implementation at local authority level are important
as we try to examine the success or failure of national initiatives.



CHAPTER 4  POLICY MAKING IN SCOTLAND : THE REGIONAL
SCENE

4.1 Local Government and Wheatley

4.2 Elected Members : Relationships with Central Government

4.3 Politicians and professionals
(i) Officers

(i) Advisers

4.4 Regional Policies

4.5 Conclusions



76
CHAPTER 4  POLICY MAKING IN SCOTLAND : THE

REGIONAL SCENE

“In some untrodden region of my mind,
Where branched thoughts.....
........ shall murmur in the wind.”
J. Keats “O Thou Whose Face”

4.1. Local Government and Wheatley

The discussion in chapter 2 of partnérship is incomplete unless we
understand the nature of the partners. The CCC had been established since
1965, and the Inspectorate’s role, though changing, was well enough
understood. Central bodies such as the Exam Board, once the preserve of
the Department and now with a degree of independence, had an influence
on the system which was national, and newer entities such as the GTC and
SCOTVEC were beginning to make their mark in the 70s and 80s
respectively. But it was the local authorities themselves which had
undergone the most far-reaching change in the mid 70s.

It is not the intention of this chapter to documentl these changes in structure,
nor to discuss the detail of the Wheatley Report which outlined the new
arrangements. It is, however, important to understand the principles which
underlie the present structures and to examine the assumptions which have
underpinned the relationship between central and local government
generally, but with particular emphasis on education. More importantly, the
impact during the 80s of a national government elected and re-elected on

two occasions during the decade, on a manifesto which explicitly sought to
curb the powers of local government, and, in the context of schooling,
transfer more power to parents-as-consumers, will be considered. The
issue of primary and early secondary education, considered by a CCC
committee working on the old assumptions about the relationship between
central and local education services, and dealing with an area at that time
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unaffected directly by national examination demands since the demise of
the “qualifying examination” in the 60s, may serve to illustrate some of the
changes that were taking place during this period. That this aspect of
education was not seen as overtly party-political is important since the
decision to examine the education of the 10-14 age group could not have
been expected to cause any inevitable rift between central and local
government.

Wheatley started off from the premise of partnership in paragraphs 319-325,
“The Task Of Education Authorities”, and spoke of the Inspectorate acting as
a “bridge between the department and individual local authorities” (para
325). It also, however, mistakenly attributed to central government the prime
role in comprehensivisation, omitting to recognise that it was done by
Circular (10/65) and not by statute, and it was therefore the responsibility of
local authorities to re-organise on comprehensive lines.
Nevertheless, it could be argued that Wheatley was more about values than
about detail of local government. It sought to reduce the power of the
Secretary of State and to enable local government to play a greater role in
the running of the country. It also sought to ensure that local government
would be efficient and effective in the delivery of services to local
communities, and enshrined the concept of elected councils, with education
committees, to ensure local involvement in decision making.
Wheatley also recognised that while the Government of the day could
legislate on, for example, the raising of the school leaving age, the day-to-
day management of the schools was in the hands of education authorities
(para. 323). It rejected the case for an ad hoc education body, arguing:
...the raison d’etre of local government - its capacity
to take a broad and comprehensive view of the needs of
an area and to allocate resources accordingly - would
be called into question. (para 332)
Thus at the end of the 60s, and into the 70s, there was a reiteration of the
sentiments of the 1962 Education (Scotland) Act, which required education
authorities to: ,
secure that adequate and efficient provision is made
throughout their area of all forms of primary, secondary
and further education. (para 343)
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It acknowledged that there was some disquiet then among local authorities

that “education is already for all practical purposes a national service” (para
339), and took evidence from the Department that it would welcome a
“significant lessening of the present dependence on the Department” (para
340).
So confident was Wheatley about the degree of consensus in the system that
it was able to report:

The need for high standards in education is now very

widely accepted both by education authorities and the

public. This being so, there should be less need for

detailed standards to be set nationally.....The more that

standards can be set by local authorities, in the light of

local needs and conditions, the greater is the chance

that the people to whom they are answerable will develop

a sense of pride in and responsibility for the quality of the

the education provided in their own areas. (para 346)
While it has to be stated that Wheatley was making these suggestions in the
context of a partnership which was founded on the existence of national
bodies like the Exam Board and on a continuing role for the SED,
nevertheless it will be important to examine why, some two decades later,
these sentiments are so out of tune with the view of the government of the
day, or with the spirit of the times. The 10-14 Report was very much in the
spirit of Wheatley in its principle of “autonomy within guidelines” and on the
concept of “ownership” as described - in other words - by Wheatley in
paragraph 346. The role played by local authorities, post-Wheatley, in
education policy making and implementation will be examined, both in
general terms and from the perspective of key players such as elected
representatives, members of the directorate and people working in and with
schools.

4.2. Elected Members : Relationships with Central Government

2
Cooke and Gosden (1986) have indicated that while in some areas,
historically, the Ministry, in England and Wales, and the influential
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Association of Education Committees (AEC) were united, the curriculum and

the examination system were often an arena where conflict arose. They
point to the Norwood Report of 1943, the Beloc Committee of 1958-1961 and
the working party on Schools’ Curriculum and Examinations in 1964 as
examples where compromise was only reached after serious disagreement
had been evident. Their comment about the relative lack of influence of the
National Association of Education Committees in the 80s is significant, if only
because the period coincides with the one under examination in the present
study:
The disappearance of the Schools Council and the assertion
of control over the curriculum and examinations of the Secretary
State 20 years later would hardly have been conceivable if
education committees had still possessed any effective
national association. (p.67)3
The authors acknowledge (P.52) that the Scottish Education Committees
remained outside the Association because of the different systems, but
Scottish commentators have indicated that COSLA - the Convention Of
Scottish Local Authorities - with its education committee should have
performed a similar role.
Robertson, chairman of the 10-14 Committee and Director of Education for
Tayside, had faith in COSLA:
| tended to encourage my committee to respond through COSLA
Education Committee......this is an opportunity a Director of
Education has to comment on a national issue. Itis a valid
way to do it. (app.1p.414)
Cooke and Gosden point to local government reorganisation in the mid
1970s as the beginning of the end of the AEC, principally because of the
growth of one-party control, making the idea of a “non-political” AEC “remote”
(p.93). This was not as big an issue in Scotland since the political make-up
of local authorities was , in the main, socialist, with Strathclyde, the largest
and most influential, being the the most prominent.
Nevertheless, the principles of partnership and co-operation were according
to Cooke and Gosden, inherent in the 1944 Act, and continued into the
1970s. They list 6 principles on which the partnership was based, including,
division of power as a safeguard of democratic freedom; the partnership
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system; the approach of James and Stewart, namely, ‘advance from diversity

and difference’; local government’s mediating role within a national
framework; the morale of the education work-force; and the recognition of the
diversity of local needs - all of these pointed to a role for local government.
They have dubbed 1950 - 1975 the “partnership years”, and list the
achievements (p. 115) in terms of the numbers of children in state schools,
the number of new places built, the increase in examination success, and the
growth in the percentage of public expenditure devoted to education. Add to
this the raising of the school leaving age, comprehensivisation, and the
massive school building programme, then, although cracks had begun to
appear in the system, partly for political, partly for economic reasons, the
consensus was fairly secure. But by the mid 70s, the creation in Scotland of
some very powerful local authorities presented a potential source of discord.
Cooke and Gosden pinpoint 1979 as the onset of conviction/confrontation
politics (p.117), and argue that “centralisation has been the trend in the late
70s and 80s” (p.120).
As we have argued, the influence of the centre in Scottish education has
long been accepted. Green has acknowledged this:

....quite properly, Ministers in New St Andrew’s House, like

senior politicians in a local authority, have the right to determine

priorities. That is to say, “that that is more important than

that, and we want some money to be put into that in the way

of development - development priorities”. As long as these are

reasonable developmental priorities, as long as they are

consistent with other things and are not flying in the face of other

things the authority is committed to do, then there will be no

difficulty about their being accepted, by the officers. That's

how | perceive their role - the role of politicians, whether it is

national or local, the interface between the politicians and the

professionals, is partly setting priorities partly drawing the attention

of the professionals to what the public is saying. (app.1 p.495)
The fact that education committees are composed of elected representatives
iin the main ensures, as Green argues, that the professionals do not
monopolise decision making. He is quite certain that there is a role for
central government in setting priorities , and although, as we have seen
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(p.28), he is critical of the traditional view that local authorities exist only to

“administer” education, nevertheless he feels that in the same way that local
elected members may act as a counterbalance to professional opinion, so
too can central government lay down the parameters for regional
developments. Indeed he went so far as to say:
...without a strong local authority, working in partnership
both with national government and with teachers and parents,
at the school level, | don't think you can have a successful
system.  (app.1 p.505) |
On the other hand, he is conscious of the limitations of local authorities and
uses a curricular example to show how the partnership, in his opinion can
work:
Yes there are things which the authorities don't readily deliver
and therefore which the professionals don't readily deliver or
don’t deliver everywhere - therefore the system does expect
central government to play a role. Even if we get a more friendly
approach to local government from the centre we would still
need them to exercise a role.
Left to themselves, local authorities could become complacent.
They would be obsessed by the day to day running of it, and
would not necessarily be able to stand back and see things in a
proper perspective. Unless you are a very big authority indeed,
and you have real dynamism - like Strathclyde - you don't have
the resources, the means. Most authorities are very small. They
simply have to rely on the government to do much of the work.
Strathclyde is highly unusual in being able to undertake a good
part of it from within its own resources.....
... TVEI started with Lord Young arguing that the curriculum had
to be more technological/business oriented. | think there was
something in that. TVEI was well-resourced and flexible. It
avoided the danger of saying “this is how you must do it and there
will be next to no resources”. So we benefited from that. Without
it, there would have been no particular push. If we had just been
given those resources, undifferentiated, we would have spent it
on other things. There is a role for Government as long as it doesn't
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start taking over. Then it begins to run out of steam and it sets up

conflicts.  (app.1 p.503)
Green's choice of TVEI is an interesting one and his view of it is shared by
Munn (app.1 p.368) who served as Chairman of MSC Scotland after his
spell as Chairman of the CCC. Green's pragmatic view that the Government
should act to “pump-prime” certain developments by targeting money
specifically for a purpose, and his acknowledgement that local authorities
might otherwise spend it “on other things”, may not be stances shared by all
politicians, but they are based on his view of the partnership which should
exist where such developments would not be seen as anything other than
benign. In practical terms, Green and Munn have been shown to be right in
many respects, because while others saw TVEI as a much less benign
attempt on the part of central government, acting through another
government department, to intervene nationally in the balance of the
curriculum, the effect has been that local authorities have taken the
development and woven it into the fabric of the schools in a way which has
made it, in many cases, indistinguishable from the normal pattern, while
undoubtedly, through the increased funding, given a boost to certain aspects
of the curriculum.
Cooke and Gosden perceive TVEI as:

....an indication of lack of belief on the part of central government

in LEAS’ ability to promote “utility and economic relevance” in

schools. (p.132)4
But the key issue here is that in a climate where partnership exists, it is
legitimate for central government to initiate such developments, to
encourage local authorities, sometime by inducements of extra funding, to
become involved, and to allow for flexibility of “delivery”. And so, while
disagreement about the motives of TVEI itself are understandable, the model
itself is predicated on the kind of partnership under which the Scottish
system has always claimed to have operated.
Elected members in local authorities, working with their officials, would
decide on the pattern of delivery, would be responsible for the “quality
assurance”, and would negotiate with, in this case MSC, on the allocation of
funding.
More generally, Green's view of the relationship with central government as
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being based on a mutual interdependence, is consistent with that of other

participants in the process of policy-making. In curricular terms, therefore, it
is possible to have this kind of partnership between the two sets of politicians
while the professionals who inhabit the policy community share common
understandings. Green has referred to this, and in the context of 10-14 the
issue of professional advice and the political reaction to it is crucial. The
question of trust between politicians and professional advisers is, as we
have already noted, at the heart of the issue. The fact that authorities like
Strathclyde, large and Socialist in nature, could adopt a co-operative stance
with a Conservative central government on a curricular issue, while not
unconnected to the fact that additional funding was available, was an
indication that partnership could work.
However, Green used the example of what he saw as interference by central
government politicians in local authorities’ attempts to close schools in the
mid-1980s because of falling rolls as an indication of “ludicrous” pressure on
local government:

As a result, relationships between local authorities and government

have become extremely strained because if you adopt that kind of

approach and it is of a piece with an attitude which runs through

it is bound to have an effect on the department, the DES in this case,

and it is clearly very difficult to get the kind of partnership we want.

(app.1 p.494)

Although his example is chosen from England and Wales, the general
attitude to which he refers was becoming, as he indicates himself, more
prevalent in Scotland. The effect on the “department” is relevant also since it
has been argued in the context of 10-14 that it was partly as a result of
changing attitudes within the SED, in particular the permanent civil servants,
which began seriously to alter the partnership and call into question the
assumptive world of the policy community. It was not that the centre should
not make decisions affecting local authorities, but that the attitudes were
changing, and in particular, the relationships between politicians and
professionals.

4.3. Politicians and professionals
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Gunn5(1980), in a paper which reviewed academic views of management
structures in the new (post 1974) local authorities, and which considered the
reports of the Maud Committee6 (1967), the Mallaby Committeeq (on the
staffing of local government - 1967), the Redcliffe-Maude repoﬂ8(1969) and
the 1971 White Paper, analysed in some detail the parallel but separate
review taking place in Scotland. The Hughes reportq(1968) on staffing
argued on similar lines to Redcliffe-Maude for the appointment of a General
Manager to be “ the council’s official coordinator as far as the major
objectives and decisions of the council are concerned.” The Wheatley
Report, as we have seen, argued for “unified management”, and supported
the Hughes view while changing the nomenclature to “chief executive
officer”.

Gunn concluded his analysis by drawing out common themes, pointing to
what he called the emergence of a conventional wisdom. It was generally
agreed that councillors and officials “both tend to become over-involved in
departmental details, to the detriment of both policy-making and
administration.” In the pursuit of a corporate approach, there would have to
be more delegation to allow senior officers time to become engaged in high
level policy discussions with members. Gunn pointed to some
inconsistencies like the apparent desire to separate policy from
administration by the creation of stronger policy committees, while at the
same time the setting up of “mixed project or ‘executive’ groups” and the
“more overt use of local government officers in policy formulation”.

The Patterson Report, which looked at Organisation and Management
Siructures, re-iterated Wheatly's conclusions, and saw senior officers under
a chief executive as “members of a team [acting] with the wider objectives of
the whole authority in mind”.

Thus, although Gunn had some misgivings about the “neatness” of some of
these structural solutions, and while commentators like Fenwick and McBride
were concerned that the emphasis on “corporate approaches” did not take
sufficient account of the growth of party politics at local authority level, a
degree of consensus had emerged about the structure of local government
on the mid 70s, and in particular the relationship between elected members
and officials.
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In the context of the curriculum, the officials who are important at local

authority level are the directorate, who work most closely with the elected
members, and the advisory service which works most closely with schools. If
any national curricular policy is to have an impact on schools, then the
partnership which various commentators have referred to must be enacted,
so to speak, by local authority personnel. It will be important to examine the
relationships between members and officers, discover the mechanisms for
implementation of policy and ascertain whether or not these were consistent
with the concepts which underpinned the relationships between the central
bodies and the schools.

4.3. (i) Officers

Green has described what he sees as the ideal relationship between the
education committee and its senior directorate officials:

...I don't think that local politicians on education committees

should be flying in the face of their own professional opinion

and by and large they don't, of course. You would be hard put

to it to find examples of where that has happened - very hard put

to it, except on matters of budgetary decisions which are not really

educational decisions at all. You would be very hard put to it to

find any educational decision that had been taken against the

advice of the officers. Now, of course, behind the scenes there is

a bit of toing and froing, one side hoping to persuade the other

to alter its views, but if a view emerges amongst the officers that

something would be disastrous, | can't think of anything, can't

readily envisage the education committee, or even the chairman

of education, going against it. The behind the scenes arguments

between chairman and director don't surface - and the chair will

have to back down if he is not getting anywhere with the professional’s

argument. He can't go to the education committee and argue with

the Director of Education! (app.1 p.495)
This very frank description of the process by a long-serving chair of the
largest local authority in Scotland, while perhaps underplaying the so-called
“toing and froing” that goes on behind the scenes - the submission of papers,
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the pre-agenda meetings between members and officials, the party group

meetings to decide on policy lines to be taken, etc. - nevertheless indicates a
large measure of trust in the professional advice of officers. As we have
seen, this is often reciprocated by directors who see the education
committee, and in Scotland the education committee of COSLA, as a
legitimate forum for raising issues of national concern (Robertson, p.80).
Thus the relationship is potentially of mutual benefit to politicians and officers
alike.
Commenting on Millan’s remarks on the inability of Ministers to dictate policy
by fiat, Green describes the parallel in local government terms:

....you don't do it from the Director of Education’s office either.

You don't do it from Committee room one either. What you have

got to do is to cajole and encourage and lead by example. Set

up development projects etc. If it doesn't get the support of

people out there who are actually involved at the sharp end of

the process, then it won't work. You cannot impose it. You have

to recognise that limitation, otherwise you waste public money on

things that produce nothing. People will, for all sorts of reasons,

keep their head down - you have to be open enough to have

mechanisms to see whether it is not working and not to get

annoyed if it doesn't work. If it doesn’t work it usually means

you have got it wrong, you have to modify it, if not the end product,

then the method.  (app.1 p.500)
Once again, this pragmatic view coincides with both Millan's comment and
much of the realism shown by professionals working in the field. There may
be a certain element of naivete in Green’s view since the management style
of certain directors of education have been less accommodating to failure of
implementation (not least in his own authority where an external review
commissioned by the council into the education department found a “climate
of fear” and a system over-reliant on bureaucratic controls). Nevertheless,
Green was quite clear about the need for - in the modern jargon - ownership
of change as a pre-requisite :

Of course good practice is important. We should identify it and

we should publicise it. But what was wrong... on the more

general point, you insist upon external change, organisational
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change because that is demonstrable and within your power.

It is easier to change the externals and think you have benefited

the education system. That is the difficulty. Unless teaching

practices alter, unless the curriculum change follows, it can

actually make things worse. Now that’s why good practice

has to be by osmosis, you have to encourage people. | think

all too often we have gone for the external change, we have had

no mechanism for monitoring, and that led to an assumption

that once you had said that everyone is on the common course

in S1 that everything we had said should follow based on best

practice would happen automatically. Training would not be

needed. That is the crude answer. (app.1 p.502)
These remarks could well apply to the current debate as to the specific
Strathclyde report referred to. The notion of external, structural change
based on best practice, and the relationship between professional advice
and political decisions are at the heart of the current 10-14/5-14 debate. The
former was based on a “developmental” model where groups of schools
locally, with support from local authority advisory services, would have
autonomy within national guidelines. The latter has imposed changes
structurally, introducing national testing, creating 5 attainment levels A-E, and
has sought to reject (publicly in the Forewords to several of the curricular
guidance documents as we will see in chapter 11) the advice of the
professionals engaged to produce the national guidance. The issue of
advice rather than dictat emerges therefore at local as well as national level.

4.3. (i) Advisers

McPherson et al have noted:

....it was not until the late 60s that the Scottish local

authorities began to employ advisers in any numbers,

or to develop curriculum resource centres for teachers. (p.321) ©
Up until then, as Gatherer and others have noted the examination system
had largely determined the curriculum in schools, aided by a series of
memoranda form the SED. Some local authorities appointed “supervisors”,
mainly in practical subjects, so called, like Art, Technical, Music and



88
Homecraft, in order to assist the local authorities to influence teachers,

mainly in Junior Secondary schools, to make the curriculum more ‘relevant’
for these pupils.
By the 70s, however, Gatherer has noted:

A key role was played by educational advisers who were

now being appointed in considerable numbers. Especially

after 1975, every region appointed as many primary

advisers as their circumstances allowed; by 1980 there

was no EA without one and most had an advisory team.

The advisers visited schools to demonstrate new ideas,

present teachers with new resources and advise them on

practical problems. They mounted inservice training

courses. They organised seminars and conferences. Above

all, they led and serviced the efforts of working groups. College

of education lecturers played an important role in supporting

advisers' work, conducting in-school training, being involved

in curricular planning at school and regional level. (p.97)
Thus in a relatively short period of time, with the growth of curriculum
development nationally, locally ( and, as we will see in chapter 5, at school
level ) the role of the local authority advisory service became important. In
the early days of educational expansion, advisers had budgets which could
be used to promote developments in schools; they advised on the design of
new schools; the sat on important national committees; and they worked with
the Inspectorate nationally. Indeed, by the time of the implementation of the
Munn and Dunning reports, it could be said that while the Inspectorate had
led the Feasibility Study and orchestrated the national development, it was
advisors, in a rare display of inter-authority cooperation, who acted as lead
officers, who supervised ‘writing teams’ ( mainly of teachers ), and who were
prominent in Joint Working Parties ( JWPS) in setting up the assessment and
moderation procedures which became part of the national system.
The 10-14 Committee had two advisers, one secondary and one primary,
among its original membership, although two others were added in the
lifetime of the committee. This coverage of primary and secondary sectors is
doubly significant since it reflects the separation which had emerged where
advisers rarely had a cross-sectoral remit, with primary advisers being seen
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as generalists and secondary advisers being subject-specialists ( although

some authorities did appoint secondary generalist advisers). It is significant
also in that the 10-14 Report was to make a specific recommendation on the
role of the advisory service which was both supportive and critical:
It will be for authorities themselves to determine how best to
to ensure that accountability is established. We assume, however,
that in this matter the advisory service would play a key role. We
note that an advisory service whose members are appointed
strictly for primary or secondary duties is not best designed to
to promote the growth of an effective 10-14 curriculum, and
elsewhere we recommend that specific responsibility for curriculum
10-14 be allocated to two members of the advisory service with
appropriate experience in each sector. (12. 39)
At this stage it is important to note that the advisory service was seen both as
participant in the curriculum policy making process at national and local
level, and as important elements in the implementation or delivery of these
changes.
Robertson, speaking of his experience as Director of Education for Tayside,
commented that once the directorate had discussed new national curricular
policies - like the 1978 “Learning Difficulties” Report of the Inspectorate - the
responsibility for taking forward the implementation lay with:
The advisorate - they were much involved in all national
developments. It was then the responsibility of the heads.
(app.1 p.416)
In a discussion about the local authority as an “enabling” body rather than
one which attempts to manage the curriculum in its schools, Green recently
argued:
...there will still be a substantial, indeed an enhanced role,
for people like you [advisers] because you know what is
going on in the school down the road and schools don't
have enough time to do that. You have to be skilled, be
professional, it's not about simple information passing,
it is really a question of monitoring standards, of carrying
good practice round the system, of identifying where
flexibility in financial or personnel or other matters that
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are still reserved to the centre needs to be exercised.

Now | don’t know when this process can be said to have
reached a conclusion, it may well be that the education
authority’s role is little more than enabling and monitoring,
but | don'’t know the answer to that. (app.1 p.498)
This understanding that the adviser would have a knowledge of good
practice, would be able to advise the education authority as well as the
teachers in the schools and would have some monitoring role is fundamental
to the current debate about ‘delivery’. In determining what might be an
effective model of delivery the crucial dilemma of ownership versus central
prescription is very much to the fore. The CCC, as essentially an advisory
body, was reliant on local authority structures for the implementation of
curricular policies. The 10-14 Report advocated an evolutionary model
which, although acknowledging a role for the advisorate, focussed on the
area grouping of schools, acting within guidelines, as the way forward.
Gatherer found this to be a “ponderous” model, and argued that :
...the bottom-up model is attractive, but it is the top-down
model which works. (app.1 p.433)
His view was that the local authority advisory service was the key and felt
that the 10-14 model could work:
| mean, | believed at the time that it could work if the advisory
service was in charge. You'll notice the 10-14 Committee
didn't want that. (app.1 p.433)
While Gatherer was not quite fair to the Report in his final remark, it is,
however, true to say that it did advocate a supportive rather than a directive
role for the advisory service in the implementation of its recommendations.
The real issue was the “practicability” of the model suggested by the
Committee, and the effectiveness of it. Increasingly, in the 80s, the speed of
implementation began to emerge as an issue, and the view that advisers and
others outside the system [ most recently the view expressed by the Minister
in England and Wales that college of education staff had been responsible
for the promotion of, in his view, questionable progressive teaching methods]
were somehow subverting the system and were either promoting “trendy”
teaching methods or were preventing government reforms from being
effective in the classrooms.
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Thus much of the curriculum development of the 70s which took place in

what some have referred to as the halcyon days ( or “leisurely” days as
Menzies has described them), in working parties, in national committees, in
conferences and where reports were written and promoted within the
profession, took place in an atmosphere of professional consensus - not
always on the issues since at that time comprehensive schools, mixed-ability
teaching, small-group methods, etc. were still contentious, but on the model
that teachers locally would participate with advisers and with the
Inspectorate in developing the curriculum and in implementing national
policies.
But the role of the advisory service was also being questioned from a
different perspective in the 80s, namely that advisers had become, gradually,
administrators, that many of them had lost what Mullen has called “street
cred” (app.1 p.395) and that central bodies like the CCC were now
employing “development officers” to do tasks traditionally carried out by
advisers. Chirnside, in discussion about the difficulty of ensuring that
teachers in classrooms were actually carrying out national policies,
observed:

We would have said, this is a matter for the advisers. Somehow

they didn't do it. It was largely, | suspect,because the advisers

were administrators and were being seen as being increasingly

s0. So you had development officers, examination officers, who

were hired “hatchet men” to go around and encourage people,

or explain to people who didn't understand what was going on.

They would be seconded teachers - if you're dealing with a

profession you have to deal with them professionally. (app.1 p.425)
While the term “hatchet men” is probably inappropriate, even by Chirnside’s
own description, the fact that people were seconded to work from the centre
to facilitate the implementation of national developments was a sign that the
local authority model, left to itself, was not considered sufficient to ensure
delivery. Standard Grade saw the “explosion” of development officers -
many of whom later became local authority advisers - and the 5-14
programme has seen much of the detailed work in the writing of the
curricular guidelines being done by full-time development officers employed
by the SCCC.
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But there was still a great deal of overlap in membership of committees and

working groups,; professional contact at conferences and seminars; co-
incidence of view both about the developments themselves and about the
structures employed to support them for the policy community to be relatively
unaffected.

The so-called “cascade” model of delivery meant that the link between the
national bodies, mainly the SCCC and SED [ and in the case of Standard
Grade, the SEB ], was strong. Personnel from local authorities would attend
national ‘training-of-trainers’ courses and would be expected to go back and
replicate the training within whatever local authority structures existed. It was
not so different from Chirnside’s description of the directorate seminars held
by the Inspectorate on specific issues. The basic assumption was that the
delivery of policy was mainly a matter for local authorities, working in
partnership with the central agencies. Local authorities traditionally donated
staff time to these national activities, and staff were released to participate in
committees, to undertake exam board duties, to join writing teams etc.
willingly, in the belief that it was for the benefit of the education system as a
whole.

Thus as well as being involved, traditionally, in national policy formulation,
local authority advisers were involved in the formulation of regional policies
through their involvement in working groups, their control of inservice and
their advice to their directorate. The implementation was certainly their prime
responsibility, and local authorities would look to them to ensure that
teachers in schools were as well informed and well supported as possible to
deliver new curricular policies. That this did not always succeed, or that its
success was patchy, has been acknowledged by many commentators and
can be put down to a variety of factors, not least Chirnside’s point that the
duties of advisors became increasingly administrative as directorates saw
them as convenient “aides”. In other cases individual advisers, often with
sole responsibility in an authority for a subject or for a geographical area
were less effective than others, and since the appointments were largely
permanent, little could be done to improve the situation. In addition, in
Strathclyde, advisers were, for long, discouraged from meeting across
divisional boundaries ( unless a member of the directorate was present ) and
their effectiveness was therefore limited. Only the national Standard Grade
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development broke down this restriction since each subject in the secondary

curriculum had a lead officer - an adviser - empowered to convene meetings
of colleagues. This apparent lack of trust in the advisers was, perhaps, a
function of the then director’s view of professional advice, but, nevertheless,
the advisory service has always inhabited a ‘nether world’ between
supporters of teachers in classrooms and professional advisers to their
directorate..
Undoubtedly, advisory services had grown up in the context of the traditional
curriculum, with subject boundaries strong, with sectoral divisions clear and
often immutable, and with certain areas, such as special educational needs,
under-represented. Thus, it was still possible for schools, departments within
schools and, certainly, individual teachers to ‘escape’ the influence of
national policies. Inservice training was available, but it was often ad hoc
and there was never any systematic attempt to ensure that every teacher was
exposed to it.
Nor was there any coherent system of monitoring the effects of policies. The
Inspectorate, nationally, would undertake, in addition to their individual
school inspections, “aspect” inspections and produce reports. But local
authorities in Scotland had never had any inspection capability and an
attempt in the mid 70s in Strathclyde to use advisers in this role failed in the
face of opposition from schools and advisers alike. This debate has re-
surfaced in the early 90s. Strathclyde now has a Quality Assurance Unit
made up of a Depute Director of Education and a cadre of local authority
inspectors in an attempt to monitor implementation of policy and to
disseminate good practice. .
Thus, the advisory service had long been seen as having a key role in the
educational policy-making, and implementation, process. The Fairlie Report
of1974 had recommended:
Local authorities should:
C. appoint advisers, pre-eminently as field staff, in

sufficient numbers to ensure that they can keep

touch both with national developments and classes

and teachers in their own area.  (p.11)
Writing recently (January 1992) in the journal “The Adviser”, MacKenzie, a
member of the Fairlie Committee, argued that advisers in a time of change
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had to emulate Robert Park’s “marginal man”, and ended with this challenge:

Public service management will not disappear but it will be

transformed. If you [advisers] can live on the margin the

future is yours.
The role of the local authority in the process of curricular change to a large
extent was dependent on the working of the advisory service. It will be
important, therefore, to examine (in chapters 11 and 12) the changes in the
relationship between central and local government implicit in the move from
10-14 to 5-14, and what role, if any, was envisaged for such groups of
professionals.

4.4 Regional Policies

We have seen how Green and others have emphasised the importance of
the Education Committee and the relationship it has with its directorate in the
sphere of policy-making at local authority level. The partnership which has
existed between central and local government since Wheatley has been
predicated on the assumption that local authorities would formulate their own
policies within a national framework. Indeed, for a long time even major
changes in policy such as comprehensivisation itself were introduced not by
statute but by circular, and it was for local authorities to determine the pattern
of implementation. in the realm of the curriculum - what Eccles once dubbed
the “secret garden” - it has been a phenomenon of the mid 70s and into the
80s that politicians have taken an increasing interest, culminating, it can be
argued, in the National Curriculum in England and Wales. This
phenomenon, and the Scottish 5-14 Development Programme will be
discussed in detail in chapters 11 and 12, but it is worth looking briefly at an
attempt within a local authority at bringing together politicians and officers to
look at an aspect of schooling which has a direct relevance to the 10-14
issue.
The education committee of Strathclyde regional council in November 1979
recommended the establishment of an “officer/member” working group on
Secondary Schooling (S1/52) and the group was established in 1980. The
remit was:

To review the provision and organisation of secondary education
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in years S1 and S2 with particular reference to the following

areas:
() The transition from primary to secondary education
(i) (a) The concept of education at S1 and S2 as a period
of orientation through a common course of study
for all pupils
(b) The class organisation required by the above
concept.
(i) Curricular content
(iv) Teaching methods
(v) Assessment - aims and procedures
(vi) Parental involvement
(vii) Attendance and indiscipline
(viii) The role of guidance
(ix) School management structure
(x) The transition from S2 to S3 %
It could hardly have been a more comprehensive remit within the limited
‘slice’ of schooiing, but what was more remarkable was the assumption that
local politicians were interested in, and capable of, looking at the curriculum
in such detail.
McPherson has commented:
The whole officer/member style that they adopted tended
to change the nature of policy communities - pre-5 policy,
policy on consortia, and so on. So that’s one change. And
it means that what we conjectured was happening at the
end of “Governing Education” was that we were moving to a
situation where the policy community was for a variety of
reasons more fragmented in terms of its fundamental values
and symbolisms, and the fragmentation was parallelled in
a much greater diversity in types of person in the policy
community.  (app.1 p.46)
The S1/S2 Working Group was chaired by a senior councillor and its
membership of 19 included 10 councillors, mainly members of the education
committee (though with one social work committee member), from all parties
in the council; 2 senior members of the education directorate; a senior
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depute director of social work; a senior official from the chief executive's

department; 3 secondary headteachers ( one a member of the education
committee); a principal teacher; and an adviser in English, acting as
secretary (later to become a member of the 10-14 Committee).

This would bear out McPherson’s claim that the policy community was
becoming more diverse. The coming together of professionals and
politicians in this way was unprecedented, as was the involvement of a
councillor and an official from social work given the lack of effective
corporate working between these two major departments in Strathclyde up
until that point.

Some twenty schools were visited by members of the Working Group in
Strathclyde, as well as schools in Grampian and Inner London and
Liverpool. Teachers and parents were consulted, and pupils were listened
to. Research carried out within Strathclyde was referred to and literature was
consulted. Meetings took place with the Inspectorate, college of education
staff and advisers. In all, the Working Group met on 32 occasions.

What emerged was a slim volume (56, A5 pages including appendices) but
one which affirmed the council’s policy on mixed ability teaching; advocated
teaching blocks of at least one hour to accommodate new teaching
methodologies; recommended co-operative teaching as the principal plank
in schools’ approaches to pupils with learning difficulties ( as recommended
also in the HMI 1978 Report); and advocated (as we will consider in more
detail in chapter 5) the formulation of whole school policies on a nhumber of
issues including, primary-secondary transition, assessment, learning
support,guidance, homework, discipline, etc. Notably, resource implications
were met head-on and a commitment to at least one additional teacher for
every secondary school to support co-operative teaching was made. The
Report became the policy of the authority after its acceptance by the
education committee.

But what seems on the face of it an innovative and imaginative approach to
local policy making, giving “partnership” a new dimension, was not an
unqualified success. Firstly, there was a “Note of Dissent” to the report itself,
signed by 6 members of the Working Group, including 3 councillors, 2
headteachers and the senior social work official. The grounds for dissent
were concerned with mixed ability-teaching, and the dissenters claimed that
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There is no mass of incontestable evidence as to the purely

educational advantages of mixed-ability organisation over
broad-banding, setting or streaming. (p.37)
That there is also no such “mass” of evidence, incontestable or otherwise, to
support the advantages of the alternatives to mixed-ability was not
acknowledged, nor was the significance of the word “purely” explained. But
it is significant that the issue of mixed-ability teaching and organisation
should be the sticking point, just as it was with the Black Paper authors, as it
was with the SED officials who challenged the 10-14 Report (see chapter
10), and as it has recently become again with the publication of the 5-14
Environmental Studies Report ( January 1992).
More fundamentally, however, Green, later chairman of the education
committee, has questioned the very concept of the officer/member approach
to policy-making:
It was an officer/member group of the type I'm not particularly
happy with, though | can understand the rationale. If we had a
whole system on a select committee model then that's fine,
| totally accept that. But to have an ad hoc report by people
who didn't have the senior responsibility does mean that when
it lands on the desk it is very difficult to know how you bridge the
gap. One problem is that one officer would be asked to service it
who would then have to devote a huge amount of time to it, an
assistant director for example, and they would report back from time
to time to the then director who would say “no | don't like that - go
and tell them”. That is unreasonable - the director has to do that,
write a letter or something. To expect an assistant director to do that
is absurd. The members would have been very angry indeed. It
did point to a difficulty in the whole structure of this, that if you have
the directorate not sharing the emerging view, you were heading
for a conflict, which our decision making structure does not easily
resolve. It would be considered by the Labour Group, go through
the education committee and unless you had a very active director
of education who would influence the process, you could have it
going through as policy but frustrated by lack of commitment from the
director. The officer/member structure almost encouraged this kind of
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behaviour from certain kinds of directors of education. | have doubts

therefore about that particular method (app.1 p.501)

While it clearly comes through from Green’s comments that his experience of
this approach is coloured by the particular director of education of the time,
nevertheless, the issue of ownership is crucial if there is to be any
commitment to successful implementation of the Report's recommendations.
Green later commented that good practice could not be replicated “ simply by
producing a policy document and telling them to do it!” (app.1 p.502). This
uncertainty about commitment and the obvious dissension on a major issue
ensured that implementation of the Report’s recommendation was only
partial. Extra resources were made available to support co-operative
teaching; mixed ability became the norm in S1 at least; and inservice led by
advisers concentrated on methodologies designed to enable teachers to
meet the needs of all pupils across the curriculum. But the lack of
commitment was most evident in the complete failure of the authority to carry
out its final recommendation:

In order to ensure that progress is being made by the regional

council and its schools in implementing the terms of the report,

a monitoring procedure must be set up without delay. (p.56)
It never was, and the impact of the report was, therefore, never as universal
as its authors intended.

4. 5 Conclusions

The S1/S2 Report, as it came to be known, is a good example of an attempt
by a large, post-Wheatley local authority attempting an innovative approach
to education policy-making. The area itself, late primary and early
secondary, was in the mainstream of national concerns (as we will see in
chapters 7-10), and reference was made in the body of the report to HMI
studies and to research by Nisbet and others. There was no sense in which
this policy-making machinery was in opposition to national forums - it was an
attempt by Strathclyde to examine an area which was regarded,
professionally and politically, as a natural one to be examined with a view to
a policy being formulated. The insistence in the Report on “whole school
policies” and the need for consultation within schools ensured that



99
“ownership” was a key principle and that while the intention was that the

policy should be implemented by all schools, the methods of implementation
would be a matter for schools to decide. There was a measure of “fiat” also
in that clear indications were given about minimum period length etc., but the
understanding was that professionals would drive the implementation
through the establishment of “working parties of teachers and advisers in all
subjects” (p.51) to produce guidelines. “Partnership” was assumed, both in
the membership of the Working Group itself, and in the model of “delivery”,
and while there was an assumption that implementation would proceed lock-
step, the time-scale for implementation was to be 3 school sessions,
determined as much as anything by the availability of resources.

Green has indicated that one should be wary of generalising from the
experience of the S1/S2 officer/member experience (app.1 p.501). The
approach continues to this day within Strathclyde, though rarely in curricular
areas, and often with the same dangers in terms 'czf ownership and
commitment ( e.g. the “Young People in Trouble” report of 1988 has had a
troubled history, bedevilled by these same problems, and compounded by its
inter-departmental nature).

The regional approach to education policy-making is often more direct with
papers being presented to committee by the director, sometimes after work
by a professional group, sometimes after extensive consultation, and often in
response to some national initiative.

That local authorities should formulate policy was accepted by central
government and schools alike. It was a legitimate activity, and, increasingly,
it was recognised that for delivery to be effective, schools had to have
ownership. The authority would issue the “mandate” , to use Holly's term,
and the schools would, through their own internal mechanisms, manage the
change, supported by the advisory service and by the production of
guidelines devised by professionals.

The issue of monitoring was raised by the S1/S2 Report’s authors, but the
structures simply did not exist within the local authority to carry it out. The
potential conflict between the local and central government agencies was
always present, and the question of Her Majesty’s Inspectorate monitoring
the implementation of regional policies was problematic.

The timing of Strathclyde’s report was important since it co-incided with the
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decision, nationally, to look at the whole 10-14 area. This was not totally

accidental, since, as we have seen there was strong Strathclyde
representation on bodies like the CCC. Indeed, as we will see, (chapter 7)
Glasgow headteachers influenced the 10-14 Starter Paper which set the
Committee in motion.
It is important to ask whether or not the relationship which existed between
central and local government in the matter of education policy-making in the
late 70s and into the 80s has changed. Cooke and Gosden have quoted an
English Chief Education Officer (CEQO) as saying that between 1977 and
1985:

the HMI and DES between them published twice as much on the

curriculum as they published previously in the years since the

1870 Act. (p. 135)""
More vehemently, Judge, quoted by Cooke and Gosden has argued:

A conscious effort to subvert the institutional bases of our

educational system...an assault upon autonomy and an

attempt to accumulate all effective power in the hands of

an aggressive central government (p. 137).Ia
Our examination of the 10-14 development and its transformation into the 5-
14 programme will consider such questions as the relationships between
central and local government in the field of curricular policy-making. The
issue of delivery of policy, as we have argued, takes us to the level of the
school (or groups of schools). The impact of policies on classroom practice
and on the management of schools has become a key issue in the education
debate.
An increasingly important feature of policy-making in the late 70s and into
the 80s was the growth in expectation that there should emerge “whole-
school policies” on all major areas of school life. This concept is central to
“ownership” and is fundamentally tied up with notions of the relationship
which should exist between the policy formulators and the policy
implementors. The impact of organisational theory on the study of schools’
internal policy-making processes is an important part of the whole picture
since the concept of “whole school policies” and, later, school “development
planning” recognised the need to consider the school itself as an “arena” of
change. It can be argued that Millan’s comment about “fiat” is essentially a
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recognition of the school and the way it operates as an organisation,

including the approaches to teaching and learning in individual classrooms,
as a key element in the whole policy-making and policy-implementation
process. The 1980s saw an increased awareness of management theories
among the profession, and the 10-14 authors had this in mind as they
promoted the notion of “autonomy within guidelines” for schools.

What were these theories, and what was their impact on school management
and policy-making?

It is to this which we turn our attention next.
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CHAPTER 5 POLICY MAKING IN SCOTLAND : THE SCHOOL

“Send reinforcements, we're going to advance.”

“Send three and fourpence we’re going to a dance.”
Quoted in Johnson and Richardson
“ British Politics and the Policy Process” (1987)

5.1 The Management of schools

During the 70s and 80s the school as an arena in which change could be
managed became the focus for attention both in the academic world and in
national reports. The assumption which underpinned many national
curricular developments previously was that it was enough to have reports
which set out aims, have structures perhaps at regional and national level to
disseminate these aims, and schools would, somehow, translate them into
practice. Little account was taken of the complexity of schools as
organisations, and indeed, until the 1970s, the term “management” was
rarely used in the context of schools, and the concept itself was not well
established in the world of education at national, regional or school level. It
was not until 1971 that a report oln the structure of “Promoted Posts in
Secondary Schools in Scotland” was published, and the new management
structure which it introduced was a recognition of the growth of secondary
schools, both in size and in complexity. Some 4 years later a working party of
the CCC set up under the chairmanship of Hugh Fairlie, then Director of
Education for Renfrewshire, to consider how published reports of the CCC
were received and to what extent they had been implemented, commented:

In all schools.....it is fair to say that the new management

structures were of very recent origin and that their potential

for promoting curriculum policy had still to be considered

and developed.” (p. 4)1
Clearly, Fairlie acknowledged that curriculum policy-making was a concern
of the management of schools.
Robertson, commenting on the role of HMI and on his own early days in
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Brewickshire, points to some of the difficulties created for schools by the

notion of “management”:

| picked all of this up from Inspectorate reports - every

time they inspected a school they wanted it to have

written policies. Post 1975 we had all kinds of working

groups at Regional level - we went through a process

locally in the same way as SCCC carried out, trying to

work out policy statements for the Region so that, deriving

from that, schools themselves would work out their own

policies. We used to do this with Headteachers, when one

was asked to speak to groups of various kinds, Regional

groups, talk about what the HMIl were saying, because they

were the “quality assurers” - this was all part of the new

management strategy - you really had to try to encourage

schools, to evaluate what they were doing - policies for various

things. | think it was a managerial strategy.....

...... When | think back, to the very early days, for example,of the

educational administration in the late 50s, early 60s, you would

find that in a big primary school the headteacher would go round

collecting the dinner money - not really “managing” in the modern

sense. (app.1p.417)
The Primary Memorandum had contributed to this picture of the Primary
head when it said “The headteacher must regard himself (sic), above all, as
a teacher, and must see his main function as educational rather than
administrative.” The word “management” did not appear in the index.
However, if by the period under examination in the present study - the late
70s, the 80s and into the 90s - management had indeed become a
commonly used term, what was understood by it? How were managerial
issues addressed in national initiatives? How were local authorities to react
to the management implications of national policies? And, most importantly,
what impact would policy have on schools?
It will be important to examine some of the theoretical models which
underpinned attempts to implement policy at school level, to explore the
expectations of schools by central and regional policy makers, and the level
of support available to schools to assist them in the process of managing
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change. If the term “whole-school policy” was to be applied with increasing

frequency by policy-makers, what were the implications for schools and the
internal structures and processes?

The emergence in the 80s of a “school effectiveness” movement, and the
growth in studies of how schools manage change has meant that the links
between external policy-making and the internal management of schools
have been examined, and concepts such as autonomy, accountablilty and
ownership have emerged as key issues in the management of change.

The 10-14 Report based its implementation model on the assumption that
groups of schools could, collectively, create policy, could be relied upon to
operate within national and local guidelines and could, therefore be given a
fair degree of autonomy. Schools would set their own goals and targets, in
partnership with others, and coordinating committees would be established.
This faith in schools’ ability to “deliver” was not shared by a number of the
commentators ( Munn: McNicoll; Liddell), nor was it well received by the
SED. Local authorities were less than enthusiastic also.

We need to ask, therefore, why it was that this model did not find favour?
Was it simply a failure in confidence in schools’ ability to manage change,
notwithstanding that throughout the 80s exhortations to schools to develop
whole school policies continued apace? Or was it more to do with the
“control” of the changes, the pace of change and the differing perspectives
on accountability emerging in the 80s?

These questions will be considered, both in general terms, and in relation to
the 10-14 development in particular.

5. 2 National and Regional Reports

From a brief scan of some of the major reports published just before
comprehensivisation through to the present day, we see major shifts of
emphasis from, for example, the Crowther Report which dealt with the 15-18
age group in England and Wales but which did not include the word
“management” in its index, to reports emanating from the SED and local
authorities like Strathclyde which had as their sole topic the “management”
of schools. .

In 1963 the Newsom Report for England and Wales, and its Scottish
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5
counterpart, the Brunton Report, looked at the education of the so-called

non-academic pupils in secondary schools - children of “average and less-
than-average ability” as Newsom called them. Newsom looked at the
curriculum in some detail, considered the training of teachers and even
discussed the sociology of the school!
Both reports discussed the “vocational impulse” - and both were radical in
their own way. Brunton was unequivocal about the place of vocational
education:

We believe, and we are supported in this by very many of those

whom we have consulted, that the case is unanswerable for

the use in schools of the vocational impulse as the core round

which the curriculum should be organised. ( para 55)
This gave rise to the building of so-called “Brunton wings" onto school
buildings, areas where multi-disciplinary craft work could take place - and
permanent monuments to the policy.
The important issue, in the present study, is that neither Newsom nor Brunton
made any explicit reference to the impact of their recommendations on the
way schools would be managed to facilitate these changes. Curricular,
structural and philosophical changes were to occur as a result of the reports,
but no indication was given of how the change would be managed, either by
local authorities or by schools. 6
The publication of the Plowden Report in 1967 began to herald a change in
that its radical proposals of education priority areas and its suggestion of
increased parental involvement in education and schooling was
accompanied by a consideration of the primary school timetable, team-
teaching and the governing of schools. However, management structures,
per se, were not considered, nor were the implications for the management
of schools.
It is not until the mid to late 70s that two major reports from England and
Wales took seriously the management irqplications of their
recommendations. The Warnock Report on children with special educational
needs, and the Bullock Fieport8 on language in the primary and secondary
school both had sections on a number of management issues. Warnock
dealt with"advice and support in special schools” and considered the issue
of “communication” among others in terms of its implication for the
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management of schools. Bullock's Report, which had its origins in a concern

about reading standards but which emerged as a massive and wide-ranging
report on the role of language in learning, had sections on “The Role of the
Head of the English Department”; “Timetabling”; and the “Concept of the
English Advisory Team”. It did not however spell out in any detail how
schools would go about the task of achieving one of its central
recommendations, namely a “language policy across the curriculum”, and
although this concept spawned a whole corpus of educational literature, the
Report itself did not address the central question.
In Scotland three major reports appeared in 1977. The Pack Report on
“Truancy and Indiscipline” did give some attention to management issues. It
had sections on “School Staffing : Complement, Structure, Organisation and
Management”; “Communication”; “The School Staff in Operation”; and the
“Headmaster” (sic). However the two reports which were to have a major
impact on the structure of the curriculum (Munn) and on the nature of
certification and assessment (Dunning) in S3 and S4 in Scottish schools
paid scant attention to management issues.
What makes this all the more remarkable is that schools, secondary schools
in particular, had, as Fairlie had observed, a management structure in place.
The Orange Paper on “Guidance in Scottish Secondary Schools” was
published in 1968. As a result of this and the 1971 “Promoted Posts” paper,
a hierarchical structure was in place, with schools of (at that time) average
size having a Headteacher, a Depute, three or more Assistant Headteachers,
Principal Teachers for every subject, four or more Principal Teachers of
Guidance, and a number of Assistant Principal Teachers of Guidance
depending on the size of the school roll.
Fairlie was critical of the way in which these new structures had been
implemented:

...much has still to be done at local authority and school

level to define the responsibilities of the various new posts

(p.9)

and his committee found structures to be “ strongly hierarchical and
compartmentalised” (p. 6). Clearly, he was attributing blame at both the
authorities and the schools, with the implication that the structures, per se,
had not necessarily resulted in more effective management of schools.
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As we have already noted (chapter 4), the Strathclyde report on “The First

Two Years of Secondary Education"'had advocated “whole-school policies”
in a number of aspects of school life. The term itself had begun to establish
itself in the language of educational debate, having antecedents in the
“across the curriculum” notion of Bullock, and with theoretical links to
concepts such as “climate”, “organisational health”, “ethos” and “culture”
which were located in the mainstream of educational writing and research.
The Strathclyde report used the term “whole-school policy”, somewhat self-
consciously, sometimes within inverted commas, sometimes hyphenated,
sometimes not. It called for such policies on “primary-secondary transition”
(p.16); “language” (p.24); “learning difficulties” (p.25); “homework” (p28); with
the most explicit reference being:

every school should produce a whole-school policy

on assessment (p. 27)
The authors of this report, like many before or since, did not give any detailed
advice to schools as to how such policies should be formulated,
implemented, monitored or evaluated. The Strathclyde report did give some
brief indication of some of the ramifications of a whole-school approach to
policy-making. The role of the Headteacher was seen as central:

every headteacher, in a staff manual, must make a clear

statement of aims. (p. 35)
Some indication was given as to the process by which these aims would be
arrived at:

Headteachers, after full consultation with all staff, should

define school policies unambiguously. (p. 35)
Thus while such advice was confined to a éingle A5 page it was at least an
attempt to suggest a particular, consultative, approach to management and
in-school policy-making, which hitherto had not been the halimark of a rather
formal, hierarchical management structure in Secondary schools. As we
shall see later, Stratrlcbz_lyde, in its publication on school management,
“Managing Progress”, tried to spell out the relationship between consultative,
participatory management and the need to preserve the headteacher’s
accountability in a line-management relationship with the Directorate,
without, it will be argued, successfully resolving some of the inherent
conceptual conflicts.
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Nevertheless, the “S1/S2" report did focus on the school as a forum for

policy-making:
In every section of this report we make recommendations
which call on schools to review or re-formulate their policies
on vital areas of provision in S1 and S2. (p. 35)
National reports in the 1980s also used thc'aéphrase whole-school policy
liberally. “More Than Feelings of Concern”, the report of the Scottish Central
Committee on Guidance, argued for Guidance as a “whole-school
responsibility” (p. 6), while, in the late 70s, the HMI Report on Children with
Learning Difﬁculties'%ad talked about support being provided for pupils on a
“whole-school basis” (p. 26) and cited as one of the roles of the learning
difficulties specialist as coordinating “individual contributions to a whole-
school policy” (p.27).
In the introduction to its Report on “School Management” in 1984, Her
Majesty’s Inspectorate observed:
By 1980 it had become apparent to the Education authorities
and to the Scottish Education Department that the management
structures introduced into Scottish secondary schools following
the publication of Circular 826 merited review.” (p. 5)le
HMII had conducted a survey of 50 secondary schools and in their opening
section on “The Growth of School Management” argued that:
Traditional Scottish preference for hierarchical structures
is apparent in the provision for unequivocal degrees of
responsibility and accountability at several distinct levels
of rank. (p.7) 1
These relatively new structures, therefore, originally intended to “ achieve a
coherent management of the curriculum at senior management level” (p. 7),
were to be examined, and the report extended its remit to include such
issues as “consultation”, “participation”, “communication” and “decision-
making". A
In its conclusion it pointed the way forward for schools which hitherto had
been “ top-down, hierarchical institutions”, arguing that the aim should be:
to devise a range of whole-school policies covering all
the areas of development that can be foreseen. In the
formulation of these policies much more weight should
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be given to the contribution of members of staff, achieved

through consultation with them. (p. 38) 0
By 1988, the Inspectorate had realised that schools had a complex task in
managing such change, and appeared to have given more thought to the
processes by which such whole-school policies are arrived at:

A balance should be maintained between the range of

new policies to be introduced and the extent to which

teachers can cope with thezrp and therefore implement

them successfully. (p. 21)
Thus, in the period being examined in the present research, the concept of a
school as formulator of policy had become well established even if the
issues had not always been fully thought through. The issue of
implementation of policies, of ownership of policies and of the processes
which had to operate within a school were very much to the fore, and would
feature heavily in the debate after the publication of the 10-14 Report. The
idea that the school should somehow mediate national or regional policy
through its own internal processes in order to give staff some ownership of
the policies was relatively new. Previously there had been a simplistic
assumption that the expressed will of the policy-makers would be translated
into action by the policy implementors - the teachers - as Farquharson has
argued in the context of the Primary Memorandum.
There was now a growing recognition that schools could function as
coherent units, and could have very distinctive policies, styles and ethos,
while still operating within national or regional guidelines. To understand
how this came to be accepted, it is necessary to look briefly at the body of
theory which had developed on the subject of schools as organisations.

5.3 Schools as organisations

It has been argued that it is only relatively recently, perhaps little more than
two decades, that schools have been recognised as complex organisations.
It has been argued also that policy-makers at national and regional level in
Scotland, as evidenced by the lack of reference to management issues in
reports, have not considered the influence which the internal processes of a
school can have on the implementation of policy. Finally, the case has been
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made that when advocating “whole-school policies”, writers of reports have

betrayed a lack of appreciation of the complex issues at stake when a school
attempts to introduce a participatory management style within a hierarchical
structure.
Fairlie, charged by the CCC with the task of examining the “communication
of aims in secondary education”, only a few years after the new structure of
promoted posts had been introduced, described schools as:

professionally - intensive organisations whose members had

in recent years become subjected to pressures which had made

them increasingly conscious and jealous of their professional

status. (p. 1)1:l
The pressure on schools to implement change has increased markedly in
the period in question, but Fairlie’s pinpointing of a “classic organisational
problem” is still relevant today:

How can professional autonomy exist alongside the need to

pursue goals, the attainment of which requires consent,

compliance and support? (p. 1)23
This question is applicable both in a national and in a school context. 10-14
would recommend “autonomy within guidelines” as one of its key principles
and the exhortations to schools to adopt a “whole-school” approach to issues
clearly had implications for organisations where boundary maintenance was
high, both in terms of demarcation between departments and in terms of the
teacher being “in charge” of his or her classroom.
In order to understand this phenomenon of “management’ it is important to
look at the impact of theory on the system.

5.3. (i) The Impact of theory

During the 1970s and 1980s, which saw a plethora of major national reports,
an increasing interest professionally and politically in school effectiveness,
and a focus on the delivery of national policy priorities, the need to look
closely at how schools-as-organisations operate became more acute.
Although it is true to say that it is only fairly recently that senior staff in

schools are referred to as “managers” and are being exposed in a systematic
way to management training ( through a series of 9 modules commissioned



111
and published by the SOED), nevertheless organisational theory was being

applied by academics to schools in the 50s and increasingly in the 60s. The
influence of theory generally on practice is, perhaps, a research topic on its
own, but it can be said with certainty that particular theories have influenced
policy in Scotland. In particular, the theories of Piaget underpinned the
recommendations of the Primary Memorandum, while the curricular theories
of Hirst, Peters and others shaped the conclusions of the Munn Report.

As far as organisational theory is concerned, perhaps the essential
difference was that early work was based on studies carried out in the world
of industry and commerce and its application to schools was always
problematic. However, as often happens when there is little interest in, or
open debate about, such issues by the profession as a whole, some of the
theoretical models were applied as if they were the only, or true, solutions.
Thus, management-by-objectives appeared to underpin the HMI Report on
Management in 1984, while, more recently, a top-down, civil service model of
appraisal is being proposed by Government for schools.

The main concern here, therefore, is to try to discover what assumptions
were being made, at a theoretical and at a policy-making level, about
schools as organisations. Thereafter, an examination of what was emerging
as the reality of schools and how they operated, both from research and from
a growing body of work produced by practitioners themselves, will be
undertaken. Finally, the issue of policy making itself, as seen from the
perspective of the school in the context of external demands, will be looked
at.

5.3. (i) The Theories themselves

In considering the impact of theory, it is necessary to look at those writers
who have influenced the debate. This is, however, more than just a review of
the literature since the key question is to what extent certain theories were
dominant - or even fashionable - at different times, and which of them came
to be seen as most relevant to the internal workings of schools. In the Green
Paper of 1971, the SED argued that changes in the curriculum, the
examination system, and in technology had “increased the complexity of
organisation and administration in secondary schools.” (p. 16) Added to this
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was the emergent Guidance structure, the need, as the SED saw it, for

“coordinated extra-curricular activities” and education-industry links, all of
which pointed to the requirement for a re-think of management structures.
What is remarkable about the chapter headed “A New Structure” is the
absence of reference to theory. The two fundamental requirements of the
new structure, it was asserted, were:

...it must more effectively meet the existing and foreseeable

demands of the schools and, secondly, it must present the

entrant to the profession and serving teachers with an

unambiguous career structure. (p. 18)
The report went on at great length to offer models and patterns of
organisation, but at no time did it either attempt to justify its hierarchical or
“classical” structure, nor did it engage in any discussion of how these
structures would eventually achieve the stated goals.
It was, therefore, an inauspicious start to the ‘new age’ of management in the
secondary school. It is not surprising, therefore that Fairlie’s group in 1974
found little evidence of successful implementation of these new structures,
since the rationale was unclear and the advice to school mechanistic at best.
However, in another sense, at least a start had been made, and since 1971
the emphasis on schools-as-organisations has grown apace.

5.3. (i) (@) The School as an organisation

Many writers have attempted definitions of organisations. Eggleston (1980)
talks of “formal structures and a formal process” and includes decision
making and administration as well as more informal structures. He does not
mention goals specifically, while Abrahamson (1967) emphasises the
“pursuit of rational action motivated by personal, group or class interest.”
Etzioni (1964) sees goals as central while Sofer (1972) adds to this by
highlighting social interaction:

Organisations are associations of persons grouped together

around the pursuit of specific goals.. Through associations,

members of society are able to achieve for themselves or

for others, objectives beyond those which they could achieve

themselves. (p. 3)
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It is this collective action which lies at the heart of the rationale of whole-

school approaches, the belief that teachers will gain mutual support from the
pursuit of common goals, and that “ownership” will be achieved as a result of
the process.

In recent years, the issue of effectiveness has become prominent ( as we will
see in section 5.6), and Etzioni discusses it in terms of “ the degree to which
an organisation realises its goals”. He defines “efficiency” in terms of being
“measured by the amount of resources used to produce a unit of output”.
These are all very topical issues in education at present, but the important
point is to discover how far these ideas can be translated successfully into
school terms. What are the goals of schools? How can “output” be
measured?

Handy (1984) has argued that schools “have much in common with other
organisations that bring people together for a purpose - be they hospitals, or
businesses or government offices.” This is undoubtedly true, but the key
question is whether the differences are significant enough to allow us to
argue that solutions to organisational problems in schools have to be
different from those applied to other organisations.

Bush (1986) lists “six major areas in which the management of educational
institutions differs markedly from the management of other organisations. He
argues that:

Objectives are more difficult to define

Measurement of success is problematic

Children of necessity introduce an element of ambiguity
Teachers are professionals and the relationship with their
“clients” is unclear

5. There is a fragmented organisational and management

>

structure
6. There is little time built in to the school organisation for
“management” (pp. 5-7)

In her famous study of “Nailsea”, Richardson (1973), states that:
There can be no school in existence that does not have a
structure nor can there be in existence any school in which
human relations are ignored. Yet Heads of schools can very
easily allow themselves to be put into categories : if they
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bother about human relations, they are perceived as inefficient

organisers, if they bother about organisational efficiency they

may be perceived agoindifferent to the human side of the

enterprise. ( p.149)
Richardson is undoubtedly right to point to the dangers of over simplistic
categorisation, since the literature on school management abounds with
studies on “leadership”, focussing on the importance of the Head, and often
advancing paradigms which seek to separate out by characteristic different
kinds of managers. It is perhaps unfair to say therefore that Heads “allow
themselves to be put into categories”, but she is right to point out that the
issue is more complex than any categorisation can describe.
What are the theories, therefore, which have led policy-makers to reach
certain assumptions about schools, and to apply labels to processes and
styles of leadership? Can we say with any certainty that one theory offers the
possibility of more effective policy formulation and implementation than
another? And if the authors of the 10-14 Report were confident that schools,
and groups of schools, could manage change at a local level, on what basis
did they make that assumption?

5.3. (i) (b) Classical theory

We have observed that Scottish secondary schools are organised in a highly
hierarchical way. There is a chain of command, based on line-management
relationships through the headteacher to the depute to a number of assistant
headteachers ( dependent on the roll of the school), with each subject
department being managed by a principal teacher (with, perhaps, an
assistant principal teacher if the school roll is big enough) and with a
guidance structure which might (again, depending on the roll of the school)
involve a mixture of principal teachers and assistant principal teachers.

This arrangement is typical, therefore, of the 70s and 80s. Some staff,
notably assistant headteachers, have functional remits, e.g.curriculum;
guidance; administration; or S1/S2; etc., while others, like the depute in
many cases have general remits relating to the day-to-day running of the
school. The picture is complicated, too, when it is realised that, with the
exception, often, of the headteacher, all of the people in the hierarchies are
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also subject teachers, members of a department and managed, therefore, for

some purposes, by people more junior in the hierarchy. However, the
essential model is “classical’ and is based on delegation of tasks, written
remits, limited spans of control and formal meetings with minutes, agendas,
etc.
Of course, within this basic structure, many variations are possible and do
exist. Some schools tend to emphasise the classical structure by the
superimposition of formal trappings, such as academic gowns (often worn
only by senior staff), formality of address among staff, clear separation of
senior and other staff ( the present writer on taking up post as a headteacher
was told by a member of staff - “ in this school, if you're not promoted, you're
not quoted”), etc. Others seek to mitigate the formal structures in many ways
as we will see in the next section. It is true also that “informal” hierarchies
may emerge, with certain staff achieving a level of status and influence
disproportionate to their place in the formal promoted structure of the school.
Nevertheless, a key question is whether this kind of structure and its
assumptions about management is more likely to assist in the process of
policy formulation and implementation than others.
Early work in the field of management of organisations by Fayol and Taylor,
applied to our present subject of policy-making within schools, might lead to
the conclusion that whole-school policies could best be achieved by a
process such as:

1. Determine objectives
Group activities into sections/departments
Delegate authority
Specify responsibility and accountability
Establish formal relationships among staff

6. Organise work at classroom level.
On the one hand this may seem to square well with the common sense view
of how secondary schools work. But it is also true that formal structures tell
only part of the story. A common criticism of the application of classical
theory to secondary schools which resulted in the issue of Circular 720 (the
Green Paper) in 1971 is that it is not flexible enough to cope with need to
manage change rapidly, and to deal with issues which are, increasingly,
cross-curricular and whole-school in nature.

o~ 0N
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Certainly, HMI, in their review of the management of Scottish secondary

schools (1984) concluded:
The principal managerial objective to be sought by a revised
structure must be to shift the present emphasis on organisation
to positive management of the curriculum and the attendant
processes of learning and teaching. (para 6.2)
The report went on to argue that structures must enable greater access than
before to all staff in the process of decision-making:
In the formulation of these [whole-school] policies much more
weight should be given to the contributions of members of
staff, achieved through consultation with them. Appropriate
responsibility for their implementation should, similarly, be
delegated to all levels of promoted staff, and the participation
of all teachers encouraged by good communication with them
and active involvement in carrying them out. (para 6.4)
Thus, while not advocating any major changes in the structure of promoted
posts, the Report did acknowledge that certain processes were more difficult
to put into practice in a “classical” structure, and that, if the emphasis were to
change to participation, consultation and greater involvement by all staff in
decision making, then a lot of work needed to be done on the matter of
relationships, the quality of which Rutter and his colleagues found to be so
important in the “ethos” of a school. Thus, in the 80s it was becoming clear
that the formal, hierarchical structures which had characterised secondary
schools in the past had to change in some significant ways if the emphasis
on in-school policy generation were to continue.
Bush has outlined the potential weaknesses of what he calls “formal” or
“hierarchical” models by arguing that
1. Schools cannot easily be characterised as “goal-oriented”
2. Decision-making is rarely a rational process, especially
in schools
3. Schools are not units but collections of individuals
(Greenfield; Sayer)
4. “Top-down” models of authority are less appropriate
in professional organisations
5. Schools are not stable organisations
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Thus, Bush concludes, these classical or formal models offer partial

descriptions of how schools function. And, applying them to the Scottish
scene, bearing in mind Fairlie’s findings, it was becoming clear in the 80s
that, while the structures were still hierarchical, other, more flexible,
approaches to management, were needed at a time of change.

5.3. (ii) (c) Human Relations theory

Writers such as Maygs(1949), McGrego%6(1960) and Maslov31(1954) have
tended to stress the social environmental aspects of organisations.
Problems, and their solutions, must take account of the perceived needs of
staff, and terms such as participation, co-operation, consultation and job-
satisfaction, are all very important. Issues such as morale, motivation,
commitment, ownership and leadership are all very pertinent, and Maslow’s
concept of “self-actualisation” is a key element in the whole-school policy
argument.

Some of the recent Scottish publications, notably from HMI and from regional
councils, have sought to give advice to school managers. In the main, they
still emphasise line-mangement, leadership ( by the headteacher),
accountability and systems of delegation and communication, etc. However,
they all give prominence to the need to consider human relations within the
organisation.

The 1984 HMI report, referred to earlier, had a section on “ The Human
Environment” and stated ggat “ members of staff also require to be iooked
after and gvell-motivated.” In 1988, another HMI report, “Effective Secondary
Schools”, in a section headed “Ethos”, noted how published HMI reports on
schools almost invariably commented on “tone, atmosphere, spirit or ethos”,
with phrases like “ignse of commitment to the school” being used.

Landers and Myers (1977) have argued that the key contribution to
managerial practice made by human relations theory is that “ it made
management aware of workers as human beings.” Translated into school
terms human relations theory recognises the contribution every teacher can
make to the school by virtue of her experience, expertise and commitment.
As a complex human being,he/she will fulfil him/herself professionally, will
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have allegiances to different aspects of the school life, and will have a life

and interests outside the organisation.
The task of the human relations-oriented manager, then, in the word of Mayo
(1949) is “ organising team-work, that is to say, of developing and sustaining
co-operation.”“ln schools, this has led to the growth in participatory,
consultative management and a move towards more corporate planning of
policies and strategies.
It should not be assumed, however, that human relations theory is always
fully understood or applied, nor should it be assumed that it is a direct
alternative to classical theory when applied to schools. [nevitably, there are
pragmatic approaches taken, with, in many cases, the worst effect of the
more rigid hierarchical structures being mitigated by emphases on human
relations approaches.
There is often, too, a conceptual tension between how terms such as
“participation”, “consultation” and “corporate planning” are used . Often the
reports written by those who are themselves seen, at a macro level, to have a
responsibility to manage the system - local authorities, HMI,etc. - are much
more cautious and circumsribed in their use of the terms than the initiators of
the theory would have been. “Managing Progress” (1988), a Strathclyde
publication, commended all of these approaches, arguing that:

...there is every prospect that staff will feel a greater

degree of commitment to policies which they have

personally been involved in developing.” (p. 12) 42
But the report sounded a cautionary note and reminded the reader that:

It is important to involve all members of staff in the

management process but equally important to

maintain individual accountability. Within the

individual school the headteacher is accountable

to the authority and it thus follows that although

he/she should consult widely, the ultimate power

of decision remains with the headteacher on behalf

of the authority. (p 12/13 My emphasis) 3
The possibility of conflict between the line-management classical approach
and the more participatory, collective approach to policy-making is starkly
pointed up here - and remains to be resolved in practice. The room for
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manoeuvre for the headteacher is circumscribed by this interpretation of

participatory management, and there is potential for staff to feel that the
authority’s commitment to the principle is less than whole-hearted.
However, it is possible to argue that the growth of the concept of “whole
school policies” - and the confidence of the 10-14 Committee in schools’
ability to accept “autonomy within guidelines” - was based on assumptions
which are characteristic of what Bush calls “democratic” models. He argues
that
Democratic models assume that organisations determine
policy and make decisions through a process of discussion
leading to consensus. (p. 48)
However, he acknowledges the limitations of the models, and lists 9
problems with them:
1. They are often normative rather than descriptive
2. The processes of decision-making are slow and time-consuming
3. Commitment from staff has to be high
4. Involvement of all staff in decision-making may challenge
established hierarchies
5. Consensus is the key - but may rule out genuine conflict
6. Evaluation is difficult in a hierarchical structure
7. Headteachers are regarded by LEAs as line managers
8. Headteachers must be open and avoid manipulation if
staff are to participate willingly
9. The dependence in the school system on the role of the head
may militate against genuine democratic approaches
The significance of democratic or human relations models to our present
study is not that they are intrinsically more illuminating but that they were
gaining ground in the 80s, but still within promoted post structures which
were hierarchically based.

5.3. (i) (d) Systems theory

In some respects, “whole-school policies” as a concept is closer to “systems”
theory than to any others, if only because, as Silverman (1970) has pointed
out, it treats the organisation as an entity capable of united action:
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Systems theorists believe that it is useful to follow

the common sense practice of attributing actions to

organisations themselves as well as to the members

of the organisations ...however, one runs the risk of

attributing human characteristics to social constructs. (p. 29)
Thus, in the literature, schools are exhorted to have policies, to formulate
objectives, to be committed to certain goals. The fact that individuals within
the system may be pursuing other - perhaps contrary - goals is often
understated. Conflict resolution is a key issue in this approach, and while
most writers recognise the need to have chapters on “managing conflict”, the
reality of what such conflicts mean for the management of a school have
only recently been addressed.
Writers have described organisations as being “open” or “closed”, although
as has been mentioned earlier, schools are rarely completely one thing or
the other and different sub-structures and processes are ranged along a
continuum. The concept of “boundary” is often used in the context of
secondary schools, both to describe the very rigid subject/department
divisions which exist, and to describe the traditional isolation of the school
from involvement in the community which it served. Thus, while traditionally
the secondary school - particularly the “academy” - had an important place in
the eyes of the community, active involvement in the local life of the town/city
is @ more recent phenomenon. The notion of an “exchange” between the
school and its surrounding community has been explored by Blau (1964)
and Homans (1958 and 1974), and by Richman and Farmer (1974):

The exchange ( between the school and its environment)

is an essential factor underlying the system’s viability, its
reproductive ability or continuity and its ability to change. ( p. 5)

However, this systems approach to schools has been criticised as being less
than helpful. Greenfield argues that it is an over-simplification of the complex
reality of a school, and prefers to focus on the “ perceptions and beliefs of
those involved.” This “phenomenological” approach begins with the
individual, the values and aspirations of the participants in the process, and
at its extreme, argues that “ there are as many realities as there are
teachers.” (Ribbins 1981)
Hoyle talks of “competing realities” and it must be said that there is a
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commonly recognised phenomenon of a teacher who has difficulty

recognising the school being described publicly by his/her headteacher. The
different perceptions are not necessarily an indication of disagreement, but
a recognition that there are different realities.
Greenfield has asked “what is an organisation that it can have a goal?”
(1973) and the relationship between systems theory and the
phenomenological approach has been described by Theodossin:

...the systems approach can be likened to a kind of

aerial photograph which seeks to provide a broad overview,

and the phenomenological approach to a variety of

microscopic photographs in which detail is enlarged to aid

perception. (P. 83)
Bush, having examined the most common theories of educational
management (1986), concluded:

There is no single approach capable of presenting a total

framework for our understanding of educational institutions

(p.126)

and quotes Baldridge et al (1978):

....the search for an all encompassing model is

simplistic, for no one model can delineate the intricacies

of decision processes in complex organisations .....there

is a pleasant parsimony about having a single model that

summarises a complicated world for us. This is not bad

except when we allow our models to blind us to important

features of the organisation. (p. 28 - in Bush p. 126)
It has to be understood that while there has been an increase in the
consideration of theoretical models of management to the school situation, it
should not be assumed that all teachers are au fait with such theories.
However, with recent emphasis on school development planning, such ideas
are becoming much more current, and the recognition that schools should be
pursuing their own policies is accepted.
And while Bush is right to say that there is no single approach to be adopted,
it is also true that in emphasising participatory approaches and what Holly
(1989) has called a “development culture” within a school, there has been a
move away from the classical theory towards recognition that schools-as-
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systems can learn and develop and change, and that the approach that is

likely to involve the greatest number of staff and win their commitment to
policy implementation, is a human relations approach in some shape or
form.

This notion of “culture” is important, not just at the level of the school where it
can be regarded as the key to the success or failure of the whole-school
policy approach, but at a national level. The 10-14 Report took for granted
the existence of a culture in Scottish education which was participatory,
collaborative and which shared certain fundamental assumptions about
values. Just as within schools it is increasingly recognised that involvement
in discussion about aims and policies is crucial if commitment to them is to
be expected from all staff, so too did the authors of the 10-14 Report assume
that schools and teachers should attempt to achieve ownership of the
proposed 10-14 curriculum by working in local groups, i.e. “autonomy within
guidelines”. This development culture was a key plank of the 10-14
argument, just as it has become, in the early 90s, a key part of the School
Development Planning movement.

53. (i) (e) Ambiguity models

As schools-as-organisations became an increasing focus of attention in the
70s and 80s in an attempt to discover how change could be managed, and
as terms like “delivery” and “ownership” became current , so too did the
models of educational management become more sophisticated and more
challenging. From the safe world of the Primary Memorandum where the
headteacher was first and foremost a teacher, with a little bit of administration
thrown in, through the application of traditional models to schools, there
began to appear in the late 70s and 80s a number of models which all
seemed to point up the complexity of managing change in education.

Bush has referred to these as “ambiguity” models, their main characteristic
being an assumption that “turbulence and unpredictability are dominant
features of organisations.” (p. 108). His argument is that writers like Cohen
and March (1974), Bell (1980), Weick (1976) and Enderund (1980) have the
advantage of being descriptive and have been based largely on educational
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rather than business organisations.
In essence, these models are based on assumptions that “schools have
uncertain goals, unclear technology and fluid participation in decision-
making’(p.109). Environmental factors are important, as is the
professionality of the participants, and the system is “loosely coupled” so
that, in a secondary school, individual sub-units (departments) can develop
quite differently from others.
Bush cites Cohen and March'’s “garbage can model” as “the most celebrated
of the ambiguity perspectives” (p.113):

A key to understanding the processes within organisations

is to view a choice opportunity as a garbage can into which

various problems and solutions are dumped by participants.

The mix of garbage in a single can depends partly on the

labels attached to the alternative cans; but it also depends

on which garbage is being produced at the moment, on the

mix of cans available, and on the speed with which garbage

is collected and removed from the scene. (p.81)
In their analysis of problems, solutions, participants and choice opportunities,
Cohen and March argue that decisions are made through oversight, flight or
resolution, in other words, with a minimum of rationality except where time is
allocated to the particular problem. Thus, in schools, which are loosely
coupled and decentralised, and where problems and their solutions are
often seen from different perspectives, this model is applied.
Cohen and March argue aiso that the traditional role of leadership has to be
questioned in a climate of ambiguity. Given the heavy emphasis in the
literature on the management of change on the role of the head as leader,
the ambiguity model offers a counterbalance. They argue that if there is lack
of clarity of purpose, if their power is problematic in a participatory
management setting, if change happens so rapidly that learning by
experience becomes an uncertain touchstone, and if success itself is difficult
to measure, then heads may not be able - even if they want to - to control
their institutions in the ways suggested by formal models.
Of course, there are limitations to the applicability of ambiguity theories, and
Bush indicates that they tend to exaggerate the degree of unpredictability in
schools, they apply less well to stable organisations, they do not fully
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recognise the degree of sharing of goals which is possible and, most

importantly, they offer little help to managers faced with uncertainties.
However, the value of ambiguity theory to the present discussion is that it
offers an insight into policy-making, at whatever level, in a time of change.
MacKenzie's discussion of advisers as “marginal people” ( ch. 4) points up
the need to recognise that when rapid change is what characterises any
system, then simplisitic assumptions about translating policy into practice -
by fiat, as Millan termed it - have to be questioned. The positive side of
ambiguity theory is that it does offer a critique which shows that negotiation,
fluidity, re-evaluation are all seen as factors in the management of change.
The 10-14 model recognised this in its “autonomy within guidelines”
approach, leaving room for manoeuvre for local groups. It will be argued in
chapters 11 and 12 that 5-14 may not , structurally, have taken these factors
into account.

5.3. (i) (f) In-school factors

While it has been argued that insufficient account has been taken by policy
initiators of the complex processes involved in policy-making and
implementation and that the matter is of crucial importance when “delivery” is
being discussed, there is emerging a body of literature which seeks to
examine in-school factors. The concept of “micro-politics” (Hoyle 1986; Ball
1987) has evolved from consideration of established theories which have
been applied to what Hoyle has called the “organisational underworld”. He
observes that:

...it is rarely discussed in any formal context within

organisations and finds virtually no place in the teaching

of educational administration. (p. 125)
Ball, in his introduction to the subject, quotes Greenfield (1975) who “ rejects
a single abstraction called organisation”, and goes on to consider issues
such as “power”, “control”, arguing that :

...theories of organisation become ideologies, legitimations

for certain forms of organisation, (p. 5)
He also argued that “management is a powerful mechanism of exclusion”,
and that “ the management-line relationship is at heart disciplinary and
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punitive.” (pp. 138/165). But most importantly, in considering such issues as

conflict zgnd domination, and in treating schoef, as “sites of ideological
struggle” (Ball) and as a “Thicket of Symbols” (Hoyle), the writers were
pointing to the complexity, the potential for conflict and the inevitable
dissonance which must arise when a hierarchical structure attempts to adopt
processes which are more “democratic” or participatory. Ball quotes Morgan
etal:

Heads in the 1980s cannot promote their policies without

contest, or impose their own values or ethos without debate,

bargaining or compromise. (p. 137)‘
In an article entitled “ Letting go the Reins” (Boyd 30.9. 88), it was argued that
headteachers, if they are serious about the participatory approaches , will
have to be prepared to cede some of their authority and decision-making
prerogative. ,
The crucial issue is whether local authority directorates or SOED
Inspectorate are willing to acknowledge that this may be an essential
concomitant of the approach. The issue of “delivery” is complicated when
those from the centre - wherever that may be - are, on the one hand
promoting new management approaches yet on the other hand are
expecting a uniform delivery of a major policy initiative across the country or
region. The fate of 10-14 was inextricably tied up with this debate.

5.4 Support structures

In arriving at the management approaches which best suit them, schools are
not on their own, and as we have seen, advice, not always unambiguous or
neutral, is available from a variety of sources. However, while HMI reports on
individual schools which began to be published in the mid 80s always
commented on the management of the school, it was largely a matter for
internal decision as to the processes which would exist. At its worst, this
state of affairs left scope for authoritarian headteachers to impose their own,
often highly bureaucratic structures, or for manipulative heads to distort an
apparently open system. At its best, the staff of the school, often in
consultation with parents and pupils, could achieve a participatory approach,
a consistency of values and strategies and a quality of relationships, which,
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as Rutter et al argued, created a positive ethos enabling some schools to

have much more positive outcomes than others.
This, latter, approach to schools has led some educationists to stress the
professional autonomy of teachers in schools, particularly in the context of
the curriculum. Gatherer has argued:
In his own classroom the teacher is the sole arbiter of
what is being taught....[he] ought to be recognised officially
and formally as an autonomous professional who has
a concern for the content of the curriculum within the subject
and within the school. It is only when headteachers....
recognise that and ensure mechanisms for allowing
teachers to play that role - that has to be the philosophical
foundation, in my opinion, for curriculum development.
, (app.1 p.437)
This emphasis on autonomy is important not just at the level of the individual
teacher, but at the level of the school as well. The notion of “delivery” is
crucial since the question of whole-school policies can be seen both as
mechanisms of control and as strategies for enhancing the professional
autonomy of teachers . Gatherer, in arguing strongly for individual teacher
autonomy, did not, however, accept that the 10-14 Report’s phrase
“autonomy within guidelines” necessarily justified the area-based model of
implementation proposed. In other words, there could quite easily co-exist a
national development, centrally managed, but which rested on a belief in the
autonomous professional. This concept will be re-examined in chapter 11
when we come to look at the 5-14 Development Programme and its
assumptions.
Green has also acknowledged the need for national developments and has
argued:
...most headteachers have said that our objection is not
to having guidelines, but the way in which we seem to have
have to interpret them is too rigid. Most headteachers accept
the underlying principles behind curricular guidance. Now that's
fine when you have a culture at the centre in which by and large
professional opinions are not over-ridden, certainly not disregarded
or ignored. (ap.1 p.494)
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It is widely accepted within the Scottish system that advice, support and

guidance should be part of the system, on a national as well as local level.
There is also an expectation that individual schools will have a large
measure of autonomy in their internal management. The promoted post
structure is national, and deployment of staff is governed by national
agreement with teacher unions, and with the involvement in terms of
qualifications and standards of the GTC.

In the late 80s the issue of management has, as we have seen, been taken
up on a huge scale by the SOED and soon every headteacher ( and, in time,
possibly every aspiring headteacher) will have gone through up to 9
substantial management training modules. McPherson has pointed to the
potential in this initiative for central control, but there can be no doubt now
that the issue of school-based policy-making is recognised.

There is still evidence, however, that it is not sufficiently understood by those
who exhort schools to develop policies and that dissonance can occur when
teachers feel that the complexity of their task is being taken for granted.

5.5 Conclusion: whole-school policies: ownership and delivery

In attempting to look at policy-making in the 70s and 80s and, in particular,
exploring the ways in which national and regional policies make an impact
on schools, it is important to acknowledge that schools are not passive
recipients of directives, but rather, their own internal mechanisms interact
with the advice which is given. In other words, the complexity which many
commentators have pointed to as characteristic of educational policy-making
is borne out when one looks at how schools attempt to manage change.
Whole-school policies appear to have two principal imperatives; firstly as a
management process designed to ensure accountability of the teachers
once the policy has been agreed, and, secondly, as philosophical
commitment to participatory decision-making, a recognition that all teachers -
and others - have a positive contribution to make. The two are not, of course,
mutually exclusive, but it is very often a question of emphasis and
perspective. Few teachers would deny the need for accountability, yet most
would be suspicious of whole-school policies as a concept if accountability
were to be the main or only focus. |
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The SOED’s “Management Training for Headteachers” modules appear to

promote participatory management, and stress whole-school approaches,
yet, as we have noted, McPherson et al have suggested that their main
purpose is control. Thus, it would follow that if the approach is used as a
means of making certain ideas into a “received wisdom”, however benign the
ideas themselves, there is a danger that it becomes inherently dangerous. |f,
on the other hand, the approach itself is seen to be more important than any
one idea or set of them, and if genuine debate within a school can lead to
policy-making which, while still operating within some national framework, is
nor circumscribed by a narrow orthodoxy, then it offers to schools a genuine
opportunity to be different one from the other. e

The school effectiveness mgxement fuelled by studies by Rutter (1974)
Tomlmson (1987), Mortimore (1988), Reid, Holly and Hopklns (1987) and
others, has in recent years been seized upon by politicians in the debate
about “standards”. However, within this debate, there are key issues such as
the “ethos” of a school, the structures which a school sets up, the quality of
the relationships within the school, and the factors over which schools can
have little control. If, as it is argued, schools can make a difference to the
measurable outcomes for pupils, even when intake is controlled for social
class etc., then it follows that attempts are likely to be made politically and
professionally, to isolate some of the factors contributing to these successes,
and to try to transfer them.

There is a growing literature in the late 80s and early 90s which concentrates
on school development planning, that is, coherent and comprehensive
attempts by schools to set out a plan, often over a 3 to 5 year period, with
targets and goals in all aspects of school life, including, but not restricted to,
the curriculum. The phrase “development culture” has been used to
describe the necessary atmosphere or climate which should exist within the
school for change to be managed successfully.

“Human relations theory” approximates most closely to this “culture”, with an
emphasis on collegiality rather than hierarchy, on collaborative rather then
authoritarian decision making and on process rather than product. All of this
is a direct extension of whole-school policy-making, and it is predicated on
the assumption that ownership of policy and commitment to its successful
implementation will increase as a result.
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Thus, any model of delivery which fails to take account of what happens at

school level is likely to have an impact which is at best superficial and at
worst lip-service resulting in a distortion of the teaching process. If the 10-14
report’s notion of local collaborative structures and of autonomy within
guidelines was a recognition of the need for schools, and in their cases
groups of primary and secondary schools together, to “own” the new
curriculum, then it would appear that it had a fair chance of success. If, on
the other hand, their assumption that schools had the mechanisms for such
collaboration was not, in fact, accurate, it was likely that those whose
concern was for accountability - the SOED and local authorities - would be
worried.

It will be argued, after a detailed discussion of the 10-14 process (chapters 7
-10) that the issue of “delivery” was at the heart of the Report’s failure to
make the impact its authors had hoped. It will be argued also that a major
stumbling block was a difference in perspective on major concepts such as
“autonomy within guidelines”, collaborative planning and ownership.

The issues of cost and speed of delivery cannot be ignored in a decade, like
the 1980s, when public spending and accountability of public institutions
was high on the political agenda. If TVEI and Action Plan were born of a
desire by Government to get particular results more quickly than the
education system had traditionally done, then the curriculum 10-14 would be
unlikely to be left to a model of implementation which was at best uncertain
in its time-scale. |If, in addition, the wider education and political debate was
turning to “standards” and if primary education was being seen as in need of
more “rigour”, then what happened to this age group became important.
Whole-school policies, therefore, as an element in the delivery process and
as a means of ensuring ownership, might also be seen to be too slow and
uncertain. A more directive, interventionist model might appear to be more
effective, particularly if the imperative were now to become political as well
as educational. However, the evidence points to the conclusion that,
notwithstanding the desire for speed of implementation, unless opportunities,
however organised, are given to teachers to internalise change and to
achieve a measure of ownership of policies, then implementation will be
unsuccessful. In areas of the curriculum where national examinations are
involved, these may serve to ensure that curriculum content and even
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teaching methods are adopted widely. In an area such as primary and early

secondary, as Farquharson has argued in the context of the Primary
Memorandum, internalisation is a much more problematic affair, especially if
the assumptions in the policy do not accord with society’s or with the average
teacher'’s.

Policy-making at school level is now an accepted phenomenon, and the
literature is now available and accessible to practioners through a whole
plethora of management training publications (SOED; SCET, O.U.; local
authorities; etc.). Expectations among teachers have risen to the extent that
they expect available inservice training time within school to be used to
enable policy to be discussed, formulated and evaluated. It is this reality
which may be at odds with a directive approach to policy-making on a
national level.

The period from the mid 70s to the present day has seen a major attempt to
look, in Scotland, at the primary and early secondary area, and has
witnessed, in England and Wales, the introduction of a National Curriculum.
It will be the task of the present study to examine the issues of ownership and
relationships in the context of a major curricular policy initiative, the changes
in the processes of policy-making , the attitudes to the policy community, and
the changing nature of that community itself. 10-14 offers us an opportunity
to study the operation of the curricular policymaking process at work, and
allows us to assess the effect of the changing political climate on the process
and on the education system as a whole.
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CHAPTER 6  10-14: A CASE STUDY IN POLICY MAKING

“Example is always more efficacious than
precept.”
S. Johnson “Rasselas” (ch.29)

6.1 10-14 - The Context

It will be important to provide a context for the work undertaken in the 1980s
on the 10-14 age group, and its extension to include the whole of the primary
school population within the 5-14 programme as a part of the attempt by the
government to delineate a curriculum for the 90s. The structure of schooling
in Scotland is unique to our country, and the assumptions and “myths” which
underpin it have been described by a number of writers. Over the years,
particularly since the war, a succession of reports have outlined the thinking
of the time, and in order to make sense of what happened in the 80s it is
important to look at the antecedents. There will be no attempt to replicate the
work of McPherson and others, but there is a need to ensure that the policy
initiative chosen as a case study is in the mainstream of the Scottish
educational process, and that the lessons learned from it can be
generalised sufficiently to make a study of it worthwhile. It will be important
to emphasise the differences between the Scottish system and that of the
United Kingdom as a whole, but it will also be important to recognise the
similarities, particularly in the policy-making process

6.1. (i) Schooling in post-war Scotland.

The 1947 Advisory Council Report'argued that the comprehensive, or
omnibus, school was the “natural way for democracy to organise the post-
primary schooling of a given area.” (para. 164) Widely regarded as a report
ahead of its time, it ;vas, as Gatherer has pointed out, “rejected by the
Secretary of State”, and it was 20 years or so later before comprehensive
schooling became national policy in Great Britain. The report had, however,
in line with the thinking of the time, advocated “st'reaming" by general ability
for academic work (paras. 185-190), while the 1960s’ comprehensive
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movement called into question the mental-testing claims, and promoted

mixed-ability teaching in the early stages of secondary schooling. At the
same time, the Scottish “Qualifying Examination”, taken by all pupils at the
primary 7 stage in order to determine which kind of school ( in Scotland,
Junior or Senior Secondary) a pupil should go to, was abolished, and the
Primary Memorandum was produced by Her majesty’s Inspectorate to define
the curriculum for primary schools freed from the “straightjacket” of an
examination.
The 1946 Advisory Council report on Primary Education had also been a
radical document, rejecting what it saw as an over-emphasis on the “3 Rs":

We discard with little regret the narrow and obsolete view

that reading ,writing and arithmetic are the three fundamentais

of education.3
These issues are as much alive today as they were then and they were key
concerns of the 10-14 Committee. However, as Hunter commented, the
Advisory Council's was a “revolutionary pronouncement”‘,; and it was almost
20 years before the Primary memorandum produced a similarly radical
recommendation.
The 1950s and 1960s saw something of a retrenchment in educational views
after the Advisory Council Reports. Osborne has observed t?at the 1947
Report had “ no immediate effect on school planning” (p. 96). He points to
the Advisory Council’s criticism of subject-centredness in secondary schools
and the 1955 Memorandum on Junior Secondary Education’s dismissal of
an integrated approach, arguing that “Drastic action of this kind is neither
necessary nor wise.” (p.13)6
Thus the structure of the curriculum was a subject of discussion, and the
vexed question of subject-centredness as against a more integrated
approach was to recgr at various points, including the Munn Report of 1977,
and the 10-14 Report itself.
The primary school was, in the view of the Advisory Council Report, a place
which should concentrate on the child as an individual, and argued that the
child at this stage:

...requires the encompassing presence of mature and

balanced personalities respectful of the child as a

person and manifesting towards him a consistent and
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active goodwill.

This child-centredness, some 20 years before the Primary Memorandum,
often regarded as the initiator of the child-centred approach in primary
schools, was not, however, substantiated by the SED Memorandum of 1950,
which emphasised “moral training” and circumscribed its view of happiness
as the goal:
...he must learn that he can be happy and enjoy a large
measure of freedom “within the law” 0
Above all the tone of the 1950 report was less optimistic about the capacities
and motivation of children, and it exhorted the teacher to:
train her pupils to correct their own work and add up their
own marks, but she should take care that there is no
inducement to untruthfulness or petty dishonesty through
fear or preoccupation with rewards."
The important issue here is that, just as now, assessment and the notion of
the child as an autonomous learner, both of which were dealt with in the 10-
14 Report, are concepts difficult to reconcile within a climate which stresses
competition, which places importance on comparative achievement and
which places stress on the learners as a result. All of these issues are still
highly relevant.
Change in the system is our key focus, and while noting the failure of the
Advisory Council Reports to be implemented, Osborne also argues that:
The Department cannot change established practice in
the classroom; they can only accelerate changes already
taking place and of which they approve. (p.134) 12
This is a key issue and it involves notions of delivery and ownership, as well
asssumptions about the role of the Department. Gatherer has observed that
during the late 50s the Inspectors “were beginning to take leadership roles.”
He describes how:
...the publication of the SED memorandum...would be
followed by conferences of teachers, lecturers and
inspectors, to discuss the subject’s airhs, content and
method of instruction. (p. 112) 1
This “pro-active” role for the Inspectorate has been mentioned by other
commentators (Chirnside; Munn; Menzies; and others) but Osborne’s
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observation remains central. Can change be willed from the centre without

the active compliance of teachers? The evidence of the 10-14 Report, along
with the results of research into the management of innovation and school
development planning will be used to demonstrate that the process of policy-
making and implementation is indeed more complex than Ministers may
have believed in the late 1980s.

However, in the late 1950s, the emphasis of the inspectorate was changing
just as the educational world was beginning to question old assumptions
about “ ability”, “intelligence” and the provision of different kinds of schooling
for different “kinds” of children. Gatherer has described how , throughout this
period, the Inspectorate changed from a conservatlve view which claimed
that “ the old standards had not yet been restored" (p 91) post-war, to
promotion of group methods, projects and oral work. In their yearly reports
the Inspectorate criticised the “ excessive and unnecessary preoccupation of
teachers and of pupils with promotional tests” and reported the real progress
teachers were making with the new methods of teaching. Teachers, they
claimed, were showing “an increasing awareness of modern developments”.
By the late 1950s, HMI would report on an “upsurge in interest in newer
methods and an increase in experiments with them.”

6.1. (ii) Testing and Selection

It is commonly held that in Scotland there was a Democratic Tradition, one
which was built on the omnibus schools, which was meritocratic and which
was symbolised, as McPherson et al have argued by the “lad o’ pairts”.
Osborne has also argued that: '

the comprehensive principle seeks to minimise differences

between children. The democratic tradition...was not

incompatible with a tendency to classify or categonse

children with some degree of rigidity. ( p. 68)
The late 1970s and 1980s, we will see, has also been exercised by these
very questions, and it will be argued that the present national stance on such
issues as National Testing and setting by ability are influenced by theories
which are traceable to the “mental testing” movement. McPherson et al
referred to:
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...the thrall which intelligence testing held politicians and

educationalists alike in England....was this also true of the
immediate post-war period in Scotland? (p. 367) 16
The answer would appear to be “yes” in the light of the SED Memoranda and
the Advisory Council Reports already quoted. McPherson has recently
commented on the impetus behind the “mental testing” movement in the
early days:
We shouldn’t forget that the people who were most involved
in the development of testing at that time were very progressive
because they wanted to identify talent and release primary
schools from the thraldom of the “quali” and all that to allow
progressive methods to flourish.  (app.1 p.473)
Once again, this is relevant to the present study since the twin issues of
progressive methods and testing are currently in the forefront of the debate
and were central to the decisions made nationally about the 10-14 Report.
McPherson has also observed that,at best, some local authorities, after the
war, “left the concept oi‘l ';ntelligence unquestioned, and to the professionals,
for some twenty years.” (p.369) Whether this laissez-faire approach resulted
in more enlightened practice is difficult to discern, but at least there was for
some time no great political controversy over the issue. Categories of pupil
seemed to be accepted as a reality. The penultimate Advisory Council
Report in 1961'grecommended a change form the established practice of
identifying four categories of pupil on transfer from primary to secondary,
namely the 2-language, 1-language, non-certificate and modified. It
recommended that the top 20% be identified as Higher candidates, the next
15% as capable of the new “O” Grade examinations and the remaining 65%
as non-certificate. Thus, observed Osborne:
...selection erred on the side of generosity....reconciling
detailed categorisation with the democratic tradition. ( p.71)'q
Thus, these attempts to reconcile apparent opposite strands were a
recognition of the waste inherent in a divided system, and the attempt to
extend certification by the introduction of “O” Grades was, in the view of
McPherson et al, “ a short fuse under the bipartism on which the Department
policy had been based.” (p. 370) 0
Demographic pressures added to this onslaught on the selective system,
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and as the post-war baby-boom bulge reached secondary age and new

schools had to be built, decisions had to be made about access to courses
and to certification. Many Junior Secondary schools began to push for the
opportunity to present pupils whom they thought had been wrongly placed
for the new “O” Grade examinations, and “ the issue began to stir politically.”
(McPherson et al, p.370).

It is against this historical background that major decisions about the
structure of schooling were taken in the 1960s. As we examine the 10-14
initiative, it is important to look at the momentous happenings in primary
education at this time, and at the move towards comprehensivisation, with its
consequential review of the secondary curriculum in the mid 70s. It is only
by understanding the pressures for change and the decisions that were
taken at this time, that we can begin to see why 10-14 represents a useful
case to study, and why, since its inception in the early 80s, the committee
was increasingly facing a changing political scene.

6.2 The Primary Memorandum

The Primary Memorandum is seen as something of a watershed in Scottish
primary education. It is widely attributed with the move to child-centredness,
activity methods and the application of Piaget's theories of development to
the teaching and learning process. Osborne has remarked on how the
Department appeared to subscribe to the work of Piaget “with all the
appearance of having undergone a sudden conversion.” The assumptions
which underpinned the Primary Memorandum have been re-assessed in
recent years (Farquharson; Humes and Paterson), and indeed when one
reads the opening section entitled “The Child” one is struck by the certainty,
the almost narrative quality of the writing, as if the argument were the only
possible truth. Starting with the phrase “From the information which is
available about the child®, the report goes on to,in a series of “He is...”, “He
will...” sentences, outline unquestioningly the theories of Piaget applied to
the primary school child. Curiously, Piaget's name does not appear in the
Index, yet his ideas permeate the Report. McEnroe has argued that there is
a contradiction between the Memorandum’s view:

The Primary School child has a natural curiosity and a desire
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to learn which makes him capable of seriously and deliberately

pursuing his own education on lines of his own choice. (p.12)25
and the implication that primary education itself and the curriculum in
particular should be heavily subject to bureaucratic control. It is argued that
the Memorandum itself offered advice on methodology which, while often
applauded for its progressiveness, was nevertheless sinister in its attempt at
control. The Advisory Council Report had warned:
Pupils must not be conditioned to any set and predetermined
way of thinking and acting 26
yet the memorandum appeared to have decided on an approach which was
conditioned by a particular theory.
Notwithstanding this critique, it is generally accepted that the Memorandum,
in stating:
It is now generally accepted that the primary school is much
more than a preparation for the secondary school: it is a stage
of development in its own right. (p.3) 21
coupled with the removal of the external qualifying examination, opened the
way for a radical change of emphasis, and a burgeoning of new activity-
methods accompanying the new elements such as environmental studies, in
the curriculum.
It is not the intention of this study to attempt a critique of the Memorandum,
but rather to place it historically in the development of ideas about how
primary education in Scotland should be organiggd. Gatherer has placed
the memorandum alongside the Plowden Report (1967) in England and
Wales as forming the “peak” of the “progressive movement which developed
between the two world wars and found its best known expression in the work
of educators like Neill, Holmes, Lane, MacMunn and Edward O’Neill" (p.67).2q
He points out that:
Its principal tenets - that each child should be allowed to progress
at her or his appropriate pace, that the school should cater for
individual needs and capacities, that specific knowledge is less
important than the fostering of learning skills and the capacity to
acquire knowledge independently - soon came to be adopted
as received wisdom by British professional educators. (p. 69)30
However, the issue of the impact of such national reports on classroom
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practice is central to our present study, and Gatherer observes:
But the new emphasis on the class teacher’s role was more
problematical. The essential point is that the modern primary
curriculum is creatively managed by the teacher in the process
of arousing the children’s interests and learning needs. Thus
the teacher should decide, albeit under guidance, what the pupils
should study, what skills should be taught in particular contexts, and
what kind of learning strategies should be aimed for in any given
classroom activity. (pp. 67/68)3'
It is this question of the relative autonomy of the teacher and the degree of
control attempted from the centre, in whatever ways, which is critical as we
try to understand the nature of the relationship between the policy-
formulators and the policy-implementers.
Farguharson has questioned the reasons why HMI in their 1980 survey of P4
and P7 concluded:

Since 1965, “the Memorandum” has materially influenced the

the primary school system and much of its approach has

become a fact of our educational lives. It has been a period of

wry paradox: we have moved from a time when its recommendations

were widely accepted, but resources were scarce, to one where the
materials and resources are available. but impetus and motivation

are increasingly difficult to sustain. At the same time as our teachers
appear to be better informed about their role and better supported

by advice nationally and locally, they are, ironically, more conscious
of the gap between expectations and realisation, and are more prone
to rely on tried and tested measures in those aspects in which
Scottish primary education has been traditionally strong......

...... The message of the Survey should be clear. Many of our teachers
still feel threatened by the changes of recent years, yet they have
maintained standards in those competences that are the key to
progress on the part of their pupils. That this is not enough,
however, is the message of this report. (p. 54)31

The blame did not lie with the teachers for this apparent failure to implement
policy. Instead, she ag ues that “there is a possibility that the cause may lie
in the social structure.” (p.30) She argues that policy makers, often working
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at a high theoretical level, experience what Kuhn has called a “paradigm

shift” in their thinking,and quotes Esland who argued that teachers in the
classroom “approximate to the well-informed citizen” and that “the theoretical
ideas of their pedagogy are rarely invoked in the work situation.” (p.88)
Thus, Farquharson argues, the desired mode of thinking of the policy
formulators is merely “superimposed” on the teachers’ consciousness.
She goes onto argue that :

...child-centred education ...is incompatible with a social

structure characterised by capitalism and domination: it

would impede the transmission of the cognitive style of

passivity and dependency that ensures its maintenance

and legitimation. (p. 36)°
She concludes by pointing to the re-introduction of Tests as part of the 5-14
programme as an indication of the reality, as she sees it, of a capitalist
society which has not itself changed radically being unwilling, or unable, to
implement radical change in its schools.
Farquharson'’s views are pertinent although there is room for debate as to
just how radical the Memorandum’s methods and assumptions were.
Whether the lack of satisfactory implementation, from the HMI point of view,
was caused by a natural conservatism or whether the gap between the
thinking of the policy-makers and the policy-implementers simply had not
been bridged by sufficient staff development and inservice training, it is clear
that some 15 years after its publication, major doubts were being expressed
by HMI on the success of its impact on schools. Delivery and ownership both
come into the debate, because on the one hand there has been the criticism
of the Memorandum that it was in the ‘control’ mode, that the influence both
of Piaget and Freud, unattributed as we have seen, was pervasive and
unchallenged, and because the report itself appeared from the Department
as if it were the Truth. Little open debate proceeded its publication, and
progress towards implementation was, initially, swift, hampered only by lack
of resources. That most professionals share Gatherer’s view is undoubtedly
true, but the impact of its thinking was only, at best, partial, on classroom
practice.

6.2. (i) The Primary school curriculum
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The HMI P4 and P7 Fiepor'(3 Séives a snapshot of the primary curriculum at the
point when the 10-14 issues was being openly debated. The components -
Language Arts, Mathematics, Environmental Studies and Music; Art and
Crafts; Physical Education - are dealt with in turn before an overall “Issues”
section and Conclusions are drawn.
The picture of the Primary school in the early 1980s, some 15 years after the
Primary Memorandum is not, in the view of the authors, an inspiring one. Far
from being an activity-based, integrated approach they found that little had
changed from the 1956 Code which said: »

In each year of attendance at a primary department pupils

shall be given instruction in reading, writing and arithmetic;

in the use and understanding of spoken and written English;,

in Music; in art and handiwork; and in physical education. They

shall also, from such stage as is appropriate having regard to

their age, ability and aptitude, be given instruction in geography,

history, written composition, and, in the case of girls, needlework.
Thus, Language Arts, they found, was still largely “testing of reading
comprehension, grammar, language use and spelling”. (p. 15) While they
found that “ almost all of our pupils are being taught to read and write
reasonably well” they argued for a greater use of language in “ specific
contexts for practical and pleasurable purposes”. (p. 15). A similar picture
emerges in Mathematics, where evidence led the HMI to conclude that
“mathematics has still to deal adequately with branches other than
arithmetic” (p. 18). The practice of “ asking all pupils to do the same work”
was cr3i't1icised and reference was made to the 1978 Learning Difficulties
Report urging teachers to use more practical and more differentiated work.
Environmental Studies fares no better with the conclusion being that “ the
whole area...requires to be reviewed”. (p. 25) Good practice was found in
25% of schools, and here there was the “ greatest of group and individual
methods”. (p.21) Topic work was in evidence, and links with other aspects of
the curriculum would be made. Good practice, therefore, was closest to the
Memorandum in Environmental Studies - where it was done well, according
to HMI.  But the absence of good practice in the other 75% of schools
prompted the Inspectors to ask, “were the expectations of 1965 too high for
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all but a minority of the teachers?” (p. 25) The question is left in a rhetorical

form, but the implication is that with help all teachers could aspire to the good
practice of their colleagues. Expressive Arts, the fourth major area, is found
to be in some disarray, nationally, though reference is made to guidelines
produced by local authorities to assist teachers.
In the section on “Methods and Organisation”, the ‘didactic’ approach is
found still to predominate, and while pupils often sit in groups, these groups
are usually by “ability”, are often fixed for a long period of time, and rarely
allow genuinely collaborative work to take place. Methods are described as
being “controlled” by the teacher and they conclude that “ the substantial shift
in emphasis in teaching method necessary to achieve learning through
activity has not taken place.” (p. 45) The composite picture of a typical
primary school teacher makes the point:

For much of the week she works - devotedly - with a class in

a well-equipped, pleasant classroom. She makes herself

personally responsible for all that goes on behind its door,

but she is not averse to any help she may get from a specialist

or visiting teacher. She then takes on trust what the specialist

can provide for her in, for example, music, or art. She works

extremely hard, seeing her task to be to interpose herself

between her pupils and what they ought to be learning. Having

thus positioned herself, she expounds knowledge with care and

precision, maintaining a stable if at times soporific atmosphere

through her direct control of events. She is not so much given to

active co-operation with her teaching colleagues, preferring to

pursue strategies of her own devising, or devised for her by a

textbook which her experience has told her is likely to be

successful. (p. 45, para 19)
The “Issues” section concerned itself with what it saw as “ a narrowing of the
curriculum” (p. 46), “ the concentration on the ‘basics’ resultfing] in distortion
of the curriculum” (p. 47), and argued that public concern about standards as
well as an attempt to do too much through the curriculum might be
responsible for the fact that the Primary Memorandum was not being
implemented as they saw it.
Significantly in the present context the HMI posed the question * Whose
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responsibility is the curriculum in the primary school?” and concluded:

The evidence suggests that the pendulum may have swung
too far in the direction of individual autonomy. In our
view, the responsibility lies clearly with the education
authorities, operating through the headteachers in the
schools. (p. 51, para 17)
Thus, in what was a devastating criticism of current practice the conclusion
was a re-iteration of the traditional partnership between the centre and local
authorities, and an indication that the headteacher in her own school has a
pivotal role in ensuring the implementation of policy.
The need, therefore, to investigate the late primary stage was clear since not
only was there general concern among the Inspectorate about the primary
experience as a whole, but specifically, the P.7. experience was seen as too
similar to that at P4. Looking ahead to early secondary the report concluded
that:
The second [question] concerns the differences in structure,
range and approach between the curriculums of primary
and secondary schools. Ought they to be so different, and
if not, by what process can the one move towards the other
with a minimum of distortion of other objectives on the one
hand and disruption of the learning process on the other.
(p. 52. para 20)
The case was being made for some examination of the late primary and
early secondary experience. What is significant in the early 80s is that the
concern of the Inspectorate is not about low or falling standards, but of a
narrow and limiting curriculum and methodology. As the 10-14 Committee
was being established in the early 80s, the concerns were professional, and
were essentially about enabling on the one hand the primary school to be
better equipped to implement the Memorandum of 1965, and on the other of
ensuring that the primary-secondary transition was more effective.
It is necessary, now, to look at the imperatives in the secondary school which
caused 10-14 to emerge as an issue.

6.3 Comprehensivisation
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The move towards comprehensive schooling has been well documented

both in England and Wales and, more recently in Scotland. Studies of
individual schools, of amalgamations or former secondary modern and
grammar schools, of streaming,etc.have been documented. Perhaps it was
inevitable that the implementation of comprehensive schooling would be
problematic given the ambivalence of the Circular which introduced it to
preserve:

all that is valuable in grammar school education for those

who now receive it and make it available to more children.

(in Silver p. 230)

Pedley, Hargreaves and others found that, indeed. grammar school
assumptions about ability persisted:

for almost all teachers were conditioned by the attitudes of the

past half century to think only in those terms. (p. 103)
What is important in the present study is that, on the one hand the opposition
to comprehensive schools quickly found a voice in the form of the Black
Papers, with Rhodes Boyson describing the new pedagogy as ~ discovery
methods, integrated days and permissive approaches and all the New
Gods", and on the other hand, there was increased pressure on the
secondary system to review its curriculum and assessment.
This latter pressure increased with the raising of the school leaving age in
1972, and when, in 1974, a decision was taken in Scotland to launch three
major committees to review the curriculum (Munn), assessment and
certification (Dunning) and truancy and indiscipline (Pack). it was clearly a
response to the new secondary expectations, the new approaches to
teaching and learning and the increased aspirations of pupils and their
parents. The Great Debate was launched in Ruskin College by Callaghan,
the need for a highly trained workforce was a priority to ensure a strong
economy it was argued, and the debate about standards began to surface.
In the main, the consensus was holding politically. and while it was true that
the 1970 Conservativé government withdrew Circular 10/65, nevertheless
local authorities in the main proceeded with comprehensivisation, often at a
pace determined as much by resources as by ideology.

6.3. (i) Munn and Dunning
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The work of these two national committees has been described in detail by
Kirk (1982). He described his book as “ a case study of a national attempt
to effect change in schools.” (p. x) The decision to set up two national
committees to ook separately at curriculum and assessment was criticised at
the time, but the committees were expected to work closely together. The
rationale for the separation that national certification was the preserve of the
Scottish Examinations Board and the curriculum the concern of the
Consultative Committee on the Curriculum may well have been spurious but
as Kirk describes each committee set about its task in what Gatherer has
called the “classical” manner. Evidence was taken, visits were undertaken.
papers were produced and submitted, and theory and practice were
reviewed. Kirk has argued that recommendations were made on “a wide-
ranging and detailed evidential base™ (ch.3). and both sets of members
struggled with competing claims on schools and on the examination system.
Kirk has argued that it was in recognition of the Scottish tradition that the
curriculum in S3 and S4 should remain largely subject-based, while in
grappling with the difficult concept of “certification for all”, the Dunning
committee were trying to find what was “organisationally feasible”.
3 years work by each committee resulted in a proposed system which had
the following characteristics:

1. National guidelines for each subject
Internal and externally assessed elements
Moderation of internal assessment
3 overlapping levels of certification
Certification for all
Internal syllabus components
One national certificate
Munn's main recommendation of a core plus options would ensure balance
and breadth in the curriculum. with modes of activity being preferred to
subjects as the way of describing the range of experiences pupils should
have.
There was controversy when the reports were published in September 1977,
and Kirk records that “ the reports did spark off a great debate™ resulting in
more than one hundred submissions to the Secretary of State. There were

N OO s®N
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need for a common core of subjects for all (Munn) and the proposed three-

tier certification with its dangers of categorisation of pupils (Dunning). Kirk
mentions a “sustained and penetrating...critique” by Mcintyre and Brown at
Stirling University of the levels of certification before concluding that “in
general the reports were well received.”(p. 59)

It is important to note that, notwithstanding the close-knit nature of the
Scottish policy community referred to by a number of commentators, major
reports such as Munn and Dunning, did spark off considerable debate and
disagreement. What is significant in this context is that in 1979 a Feasibility
Study was commissioned by the Government involving the SED, HMI, SCRE
and SEB. This was limited to English, Maths and Science, and within those
to Foundation (i.e. the lowest) level. A number of schools were chosen
across the country to “pilot” the new approaches and a series of national
seminars were held to share ideas and consider problems. Kirk notes that
the conclusion of the Study was that the new system was workable, but that
issues such as staffing, the need for massive curriculum development, the
cost in staff time of internal assessment and the problem of pupil motivation
at Foundation level, etc. had to be addressed.

It was the new Conservative Government which, in 1980, agreed to
implement the programme, taking care to urge that “standards should not be
compromised” (Fletcher), restricting internal assessment as a major part of
any subject to Foundation level, but indicating that schools would do much of
the curriculum development, obviating the need for a National Curriculum.
The importance of Munn and Dunning ( as they came to be called) is not just
that they represented a major, post-comprehensivisation, post-ROSLA
attempt to examine a major part of the secondary curriculum, but that the
model was in the mould of Gatherer’ s “classical” model. The two
committees, though formed differently, were official, central and drew their
membership from the various sectors of the profession. The committees
worked in the traditional way, and the members, all people with full-time jobs,
sought and received evidence, made visits, produced papers and finally
wrote major reports. The Ministerial pronouncement was favourable, though
guarded on some points, and the unique feature was the Feasibility Study.
However, even here the SED was firmly in the driving seat, and the emergent
guidelines emanated from the centre. With the balance of assessment being
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external, the SEB saw its control increased. However, there was to be a fair

amount of teacher autonomy in syllabus construction.

Whether or not it was simply a case, as McPherson has suggested, that the
incoming Government needed “something to do” (app.1 p.475) what is
undoubtedly true is that Munn/Dunning was a development which had
elements of central control and teacher autonomy. That this latter element
was to come under attack in the wake of teacher industrial action in the mid
1980s is not insignificant for our present thesis. To give teachers in schools
a large measure of autonomy in syllabus construction weakens central
control and can impede delivery.

This industrial action was at its height as the 10-14 Committee was in the
middle of its work. Teacher autonomy, the role of the Inspectorate and the
part played by the CCC would all come in for close, and unfavourable,
political scrutiny as a resolution to the industrial unrest was sought. There
was a consequential feeling on the part of Government that such opportunity
for teacher disruption should not be available again - a view supported by
the local authorities - and the model which emerged for the rest of the
Standard Grade Programme ( as it was now known) was very much more
centralist, with nationally constituted writing teams producing pre-packaged
materials for implementation in classrooms up and down the country.

6.3. (ii) Action Plan

We have already noted McPherson’s comments on the political and
educational imperatives b?_sl'_\ind what was known initially as “16-18s in
Scotland : An Action Plan”. (p.48) The significance of the Action Plan to the
present study is two-fold: firstly, it represents a further piece of the jigsaw,
another “slice” of the secondary system which had been examined and a
plan agreed, nationally, and, secondly, the model of implementation was
different both from Munn/Dunning and from that proposed by the 10-14
Report.
The Action Plan document signalled its intent from the start:

The paper thus is not prescriptive, but neither is it simply

part of a further consultative process. ( p. 3)
The implementation programme outlined at the end of the paper was from
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The implementation programme outlined at the end of the paper was from

January 1983 to July 1984 - an unprecedented speed of implementation for
such a major policy covering, as it did, the whole of the post-16 area
including school and non-advanced Further Education.
The concept was of a young person negotiating his/her curriculum, having
choice which extended from the established Higher and Ordinary (soon to be
Standard) Grade courses to new 40 hour Modules in a wide range of mainly
vocationally-oriented subjects. The underlying principles were:

...articulation, the process by which syllabuses supply

progression from basic to more advanced stages, the

second is rationalisation, in which similar elements of

a subject appearing in different courses are brought

together in a clearer relationship; the third is integration,

the process by which discrete branches of a subject are

wholly or partly merged. (p.28)
The remarkable fact about this development, as MacKenzie has pointed out
is that it was on the one hand a part of a British problem and on the other
was treated in a very Scottish context. The speed of implementation may
have been, as he argues, a reflection of “ the smaller, more centralised
nature of Scottish education” or as he goes on to say, echoing McPherson'’s
sentiments, it may have demonstrated “ a desire by the SED to pre-empt
incursions into Scotland of the MSC.” (p. 31)
At any rate, even at an inauspicious time, as Bloomer has argued, the Action
Plan sparked off in many local authorities, not least Strathclyde, very far-
reaching and innovative plans, pursued vigorously by the directorate,
resulting in new structures (Area Curriculum Planning Groups) and new
degrees of cooperation among schools and between schools and colleges.
Space does not permit a detailed critique of Action Plan and its effect on the
system, but the important issue here is that it was highly centralist but relied
for its implementation on local authorities. The partnership between central
and local government was strong enough to ensure, that at a time of
industrial action, implementation in a short time scale was achieved.
However, the price to be paid was a worsening of the teacher dispute, a
further imposition as it was seen by the teachers, and a delay in the full
implementation at school level. But the important thing was that the



148
be revised; schools and colleges were linked together; and a new approach

to senior pupils and - as Action Plan moved from 16-18 to 16+ - adults
gained access to schools. The existence of the central-local government
partnership, evidenced in the participation of local authority staff (the present
writer included) in the central “Task Groups” and in the commitment to
implementation, in variety of ways, was central to the whole programme.
That there was a shared imperative, namely the preservation of the 6-year
comprehensive school, for long a Scottish tradition, and the repulsion of the
MSC, was undoubtedly a key factor. Nevertheless, there was a considerable
amount of autonomy for authorities, and while control from the centre was
signalled at an early stage, implementation was to be the business of
institutions, and in the case of Strathclyde, of groups of schools and colleges,
working within a regional framework but taking account of local factors.

6.4 10-14 : Origins

Simpilistically,it could be argued that 10-14 was simply the next “slice” of the
system to be looked at. Since the demise of the Advisory Councils, the
Scottish system had shown a predilection for looking at relatively restricted
parts of the school experience, though important ones nevertheless. The P4.
and P7. Report had pointed up a problem, and the consideration of S3 and
S4 had led many professionals to look naturally towards the primary-
secondary “divide” as the next natural area for national attention. There did
not appear to be any intense political concern at this stage. The “standards”
debate had not surfaced to the same extent in Scotland as it had in England
and Wales, partly because, as the Inspectdrate had found, the move towards
so-called “progressive methods”, which had thrown up such celebrated
cases as the William Tyndale affair in England, had simply not happened to
anything like the same extent in Scotland.
The policy community in Scotland, it has been argued, was, while growing,
relatively small, and powerful individuals in important positions could
influence the direction of education policy. One such individual was
HMDSCI Chirnside: |

After discussion in the Inspectorate we decided where would

we best make an input where no input was being made at that
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time? My argument was always the new examination systems

were taking over nearly all of the secondary from S2, and therefore
the only place the secondary people within the CCC would
operate was in S1 and S2.
This also co-incided with my own feeling, apart from the “pantomime
horse”, | had another image | used from time to time. The pantomime
horse was a joke, a devious joke - it was based on a theory I've
always held that there are two stages of progression in education.
One is the theoretical, philosophical one that depends on the
discipline of education, learning and the child, and that’'s what you
get in colleges of education. The other progression is the organisation
that is required in order that the other takes place.
So out of this, “Learning Difficulties” (1978) and 10-14, | actually
had a draft......which showed the various stages in primary - and
breaking them up into their stages....of learning as they went through.
It seemed to me that against say primary 5 or primary 6 you had the
“onset of difficulty”. And then you had the “onset of specialism”; then
it was necessary to sophisticate! So that is the basis of 10-14. All kind
of a starting point with the CCC. The end point had to be S2. We
couldn’t interfere with what was going on in Munn and Dunning.
And the “S” grade Foundation courses were already in place.

(app.1 p.421)

Chirnside’s paper on 10-14 was first given to the Association of Advisers in
Scotland in early 1981, and became well known throughout the curriculum
development world as providing a succinct and provocative metaphor for the
lack of co-ordination of the primary and secondary sectors. The paper
argued that

The primary school experience as a whole is bereft of calculated
progress through the stages that claim to indicate it (para 4.10)

He argued that the “onset of alienation” would be the reality for many pupils
in S1 and S2 if the continuity and progression from the primary stage did not
happen, and concluded by arguing that :

Our best approach to the work requiring to be undertaken will
be through detailed studies by groups of interested and skilled
teachers and by the piloting of feasibility exercises on these studies.
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A programme of teacher development will be required to accompany

the studies and piloting and some examination of the logistical

requirements of the hypothesis, the experiments, and the resuits

will have to go on a pace. (sic) (section 7)
It is interesting to note the similarity of Chirnside’s conclusion and the terms
of the remit of the 10-14 Committee (see chapter 8) and that his model of
investigation of the issue is heavily influenced by the recently concluded
Munn and Dunning “Feasibility Study”. It is action research he is advocating,
and teachers are the key people in the process.
A former colleague of Chirnside and also an influential figure in education
policy making at the time, Gatherer recalled that the CCC executive
committee, chaired by Chirnside, was important in this context:

Well it certainly originated in the CCC executive committee,

because | originated it myself. | brought the idea up that

you should have a study of the transition. This was because

of my interest in the Middle School idea...of course in the

Grangemouth area there were middle schools. | was

extremely interested in that, but particularly through my work

in England, | came across middle schools in England which

| thought educationally were extremely good places, institutions.

| had recently read a study of primary-secondary transition by

Noel Entwistle and John Nisbet of Aberdeen, so in this executive

committee, chaired at that time by Andrew Chirnside, we kept

bringing up ideas because one of the functions of that committee

was to plan forward, and to suggest and discuss and decide upon

the concerns that the CCC would take up. | suggested 10-14, and

remember suggesting, in fact, David Robertson as the chairman.

(app.1 p.426)

Gatherer’s view of the executive committee as a forum for discussion, often
informed by research, even if in a haphazard way, and where new directions
would be suggested, is borne out by McNicoll, secretary to the CCC (app.1)
who recalls another individual enthusiast, Roxburgh, then a Director of
Education, who had been involved in the setting up of middie schools. it
was the middle school concept which seemed to be attractive to these
individuals, and with the recent establishment of COPE and COSE as part of
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the CCC structure, the impetus for 10-14 was building up.

Interestingly, while confirming the general view that the 10-14 issue emerged
from the CCC and SED, Smyth has a slightly different recollection of the
initiator: '

As far as | was aware it was very much an Inspectorate push.

Andrew Chirnside, in fact, regarded it as his own baby. He

had written a paper and done several presentations.....| got

the strong feeling that this drive was coming from the Inspectorate,

and very much from Andrew himself (app.1 p.453)
Menzies, a member of the 10-14 Committee and secretary to the Strathclyde
S1/S2 committee, has confirmed this influence of people like Gatherer and
Chirnside (app.1 p.351) and has recalled that the West of Scotland
influence was growing since Lynas, a member of COSE, had written a starter
paper for a Strathclyde group and later surfaced in COSE.
From all of this emerged, in due course, the 10-14 Committee. The
imperative does not appear to have been overtly political in that no national
debate appeared to be taking place in Scotland which would have caused
Government to feel the need to take action. Indeed, the incoming
Conservative government had taken up a national initiative that its
predecessor had seemed reluctant to grasp, and national political attention
was very mush on the secondary examination system and, increasingly, on
the post-16 area also.
Nor was there any real groundswell coming from the profession. The
secondary sector was beginning to contemplate major change in the
traditional examination structure and on the whole pattern of curriculum in
S3 and S4. In the meantime, as the lnspeétorate had found, the primary
sector was proceeding largely as it had always done - changing slowly and
preserving the traditional elements of Scottish primary education alongside
some of the more modern methods.
But there was a feeling amongst the policy makers - the CCC, the SED, the
Directorates - that the primary-secondary divide was, perhaps, the last great
discontinuity in the system, the final barrier to an educational experience that
was progressive and developmental. Middle schools were never really an
option nationally, as we will see ( chapter 7), but the concept was felt by
some to be attractive.
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At the same time, local authorities like Strathclyde, Tayside and Lothian were

looking at aspects of the 10-14 area from a curricular point of view, and the
influence of the policy community was such that the ideas were bound to
cross-fertilise.

6.5 10-14 : A case study

The argument for the case study approach has been made in chapter 1 but it
is important to clarify why 10-14 is felt to offer any particular insights into the
process of educational policy-making and implementation. It is not simply
because the process has not been chronicled in the way that for example the
Munn/Dunning has been by Kirk and others. Nor is it simply that it is an
example of a major report which failed to find acceptance as national policy -
though that in itself is important.

Rather it is because the period of time which saw the discussion of the
issues, the inception of the Committee, the work undertaken, the publication
of the Report and the eventual decision to implement a national 5-14
Development Programme, was also a time of political change. An increasing
political interest in Education, and in the detail of the curriculum,
characterised the period, and the emergence of a strong “New Right’
ideology nationally in Great Britain, with a debate on standards and with
increasing legislation culminating in a National Curriculum in England and
Wales - all of this make the issue of an attempt to look at any major area of
education by the professional community interesting. When the model of
enquiry is a time-honoured one, and when the report itself is seen by many
to be radical both in its recommendations on the curriculum and its model of
implementation, then its assumptions,its workings and its eventual fate are
all important.

Crucially, it has to be asked whether the 10-14 Committee offers us any
insights into the policy-making process which could not be gained
elsewhere. It will be argued that the considerable body of papers of the
committee, the subsequent correspondence and controversy, and the
subsequent conversion of 10-14 to 5-14 are uniquely placed to offer insights
into the rapidly changing policy-making process.

If, indeed, concepts like partnership and control, “fiat” and autonomy are
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important, and if the impact on teaching and learning in the classroom of

national policies are affected by such notions as ownership and delivery
then 10-14 and 5-14 represent an opportunity to analyse the processes and
the underlying assumptions of two very different - almost diametrically
opposed - approaches to curricular policy-making and implementation. it will
not be possible to analyse the relative success in empirical terms of the effect
on teaching and learning, since 10-14 was never tried and 5-14 is, at this
time, in its early stages.

The importance of 10-14 must be in its ability to shed some light on the policy
process, to enable us to take forward arguments made by McPherson and
others about the policy community, and to chart the changes in the
relationships between the educational and political world which have
become accepted as truisms in the 80s but which have to be tested against
reality rather than left to the arena of polemic. .

10-14 offers an opportunity to examine these issues and in so doing to allow
conclusions to be drawn which may be of general application and which may
illuminate the policy-making process in Scottish education.
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CHAPTER7 10-14:THE TASK BEGUN

“...How earnestly you are set a-work”
W.Shakespeare “Troilus and Cressida”

7.1 (i) The Launch

The 10-14 initiative was launched with a flourish. A copy of “ Education of
the 10-14 Age Group: Starter Paper” (app 4)was sent in April 1980 to the
‘Official Correspondents of Education Authorities, School Managers and
Other Interested Bodies and Individuals’ with a covering letter from David
McNicoll, Secretary to the Consultative Committee on the Curriculum.

The stated intention of the starter paper was to “ stimulate responses...to help
the CCC in its further study of education for the 10-14 age group.” The paper
was anonymous. No acknowledgement was made to any writer(s), but the
Foreword clearly attributed to the CCC itself the identification of “ the
education of the 10-14 age group as one of its major priority areas of study”.
Thus, for many people working in education at the time, 10-14 emerged with
little warning, and, indeed the term itself, 10-14, had yet to become current in
the vocabulary of the teaching profession.

Secondary education in Scotland, as we have seen, had already been the
subject of three major reports published in 1977, namely Munn‘, Dunningzand
Pack.3 The starter paper acknowledged these and indicated that as a result of
the deliberations of these committees which had, in the main, concentrated
on the later stages of the secondary school (with the exception of Pack), it
had become clear that the early stages, S1 and S2, had “ major curricular
issues” which “ required consideration’. These were stated in terms of
“problems”, the argument being that some of the major difficulties of S3 and
S4 “had their roots in S1 and S2...and even earlier”.

The Committee on Primary Education (COPE) had, according to the starter
paper, been considering “for some time” the “ scope, balance and continuity
of children’s schooling from the establishment of initial literacy to secondary
school.” In addition, it was acknowledged that both committees (i.e. including
COSE - the Committee on Secondary Education) were conscious of “ the
many problems associated with the transition to secondary school”.
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The Foreword, from the outset, limited the scope of the starter paper, arguing

that:

It is not the purpose of a starter paper to draw conclusions

or even to evaluate the evidence; its purpose is rather to

identify issues and provide a basis for further discussion.
This was a very open-ended invitation to the profession to participate in a
debate, and, perhaps, somewhat unusually, the CCC seemed to issue a
disclaimer:

The CCC does not necessarily endorse any statement in the

paper and has not reached any conclusions on a course of

action.
Thus, from this tentative, almost defensive, beginning, the paper went on to
consider the main issues surrounding the education of the 10-14 age group.
looking in turn at:

- the background

- the curriculum

- assessment

- system of class organisation

- primary/secondary liaison
and concluding with a section on

- towards a new situation.
It is important, at this point, to consider the starter paper in some detail, not
just for the issues it raised and the questions it posed, but also to examine
whether or not an agenda was being set through the very choice of issues
and the relative importance given to them. The philosophical basis of the
paper needs to be examined if the genesis of the 10-14 programme is to be
fully understood. Given that the starter paper was an invitation for the policy
community to participate at the outset of a curricular initiative, rather than
respond to a report of a committee which had completed its deliberations, it
will be important to ask whether this apparently open approach coloured the
10-14 initiative itself or affected its eventual outcome.

7.1 (ii) The Starter Paper

In its Introduction, the starter paper rehearsed some of the arguments
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concerning the differences between primary and secondary schooling. It

used the shorthand of “child-centred” (for primary) and “subject-centred (for

secondary) without attempting to define or justify the terms. The assumption

seemed to be that since the “Primary Memorandum” had been published by
the SED in 1965, heralding, as we have seen earlier, a new Piagetian dawn,

a new age had in fact begun.

This was debatable on at least two grounds. Firstly, the idea of child-

centredness was not new, even in Scotland. The 1946 Advisory Council had

published a report on primary education which, as was indicated in chapter

6, focussed on the needs of the “child as a person”. Secondly, the influence

of the Memorandum, had not been uniform across the country, and, indeed,

“child-centredness” was often, at best, only a partial feature of primary

schools. The HMI survey of 1980 into P4 and P7 had observed:
Primary Education in Scotland (The Primary Memorandum)
was too optimistic in its assumption that the majority of
teachers would find it easy to adopt teaching methods that
would achieve its aims. ( p.45)

Farguharson, as has been noted earlier, argued strongly that the fault lay in

the gap between the policy-makers and policy-implementors and suggested

that:
for effective internalisation there must exist an affinity between
the cognitive style of a society and the style of pedagogy
employed in its schools. (p.31)

Referring to Berger (1976), Bourdieu (1971) and Freire (1985), Farquharson

attempted to “relate cognitive styles to their socio-historical context”. She

argued that each individual:
possesses a culturally valued cognitive style, a deeply
interiorised “master pattern”. Thus what exists as reality for
individual is co-extensive with what is socially acceptable
in reality. (p. 31)

She also posed the question, in the context of the Primary Memorandum:
How is it possible for two groups [policy-makers and teachers] -
members of the same society who have presumably internalised
the same cognitive style - to take an apparently antithetical
stance on the subject of pedagogy? (p. 32)
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Her conclusion, that teachers’ resistance to these changes were based on a

paradigm of education which predisposed them to conform to “taken-for-
granted” theories, based on, among others, psychometric theories of
children’s abilities, points to the need to look at policy initiatives in their
social, cultural and historical context.

The relevance of Farquharson’s work to the present study extends beyond
the Primary Memorandum into questions about the assumptive world of
policy-makers and the dissonance which may exist between the
understandings which may be held by those in the centre about how change
is internalised at school and classroom level. As was argued in chapter 5,
the school itself is an important arena, and the players may well be operating
with a set of assumptions, however determined, which do not easily
accommodate particular new initiatives. Taken to larger scale, the same
dissonance may well manifest itself if there is a breakdown in the consensus
between those who wield power in terms of decision-making and the policy
community in general. '
Thus, the starter paper, began with this apparent stereotype of the primary
and secondary. If, as the paper stated, its intention was to move “towards a
new situation”, then perhaps the assumption was that this would be made
easier by caricaturing the old one. No evidence was presented, and this
primary-secondary dichotomy was not challenged, but served to underline a
sense of dissatisfaction with the current set-up.

Detailed reference was made in this section of the starter paper to the Pack,
Munn and Dunning reports. Pack’s proposal of pupil choice in S1 and S2
was mentioned, while Munn'’s description of the period of orientation in the
first two years of secondary was quoted as being “vital if pupils are to make
proper use of the degree of choice at S3".

Singled out for special mention was the issue of “mixed-ability organisation”.
It was indicated that both Munn and Pack had “ raised important questions
about the appropriateness of a mixed-ability organisation in all
circumstances”. There was clearly a concern being expressed though the
substance of the concern is not clear.

Pack had, indeed, dealt with the issue of “Class Organisation” in paragraphs
4.62 and 4.63, recognising that mixed-ability had become the norm in S1
and S2 in Scotland, but acknowledged that the evidence it had received had
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indicated “some anxiety”. The well-being of very able pupils was a concern

shared by the Pack committee, but it was recognised that “ it is generally too
early to confirm assertions advocating, or critical of, the approach.” It
recommended that:

schools which had found difficulty with developing successful

mixed-ability practices in S1 and S2 should approach any

extension of it to the upper levels of secondary education with

caution. (p.85) 0
Munn also considered the issue in paragraphs 6.1 to 6.7, and introduced the
term ‘differentiation’. The initial focus was on the problems, both teaching
and organisational:

the wider the range of ability in the class, the greater this

problem is bound to be, and the greater the demands made

on the teacher. (6.3) .
Notwithstanding this assertion, acknowledgement was made to the
comprehensive ideal, promoted because of:

the socially divisive consequences of segregating pupils

of different levels of ability in separate schools....the

doubtful prognostic value of tests....at the end of primary

schooling...Furthermore it is recognised that there is a

continuum of ability. (6.4)
This concept of the “continuum of ability” was being explored by the Warnock
Committee in England and Wales, and this report, published in the same
year as Munn, and followed in Scoyland a year later by the HMI report on
“Children with Learning Difficulties” further called into question simplistic
assumptions about “ability”. A
Munn went on to applaud the “social, educational and prognostic value” of a
mixed-ability common course in S1, but recognised what it felt to be a
potential disadvantage to “the ablest, most strongly motivated children”.
Indeed the Munn report recommended the “ prolongation of the orientation
and assessment period into S2”. (6.5)'3
Finally in paragraph 6.7 the Munn committee argued for differentiation within
mixed-ability classes in S1, using such teaching methods as group-work,
individualised learning, etc, and went onto advocate “setting” by ability within
subjects, with the possibility of a second foreign language to stretch more
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able pupils.
Thus, while it is undoubtedly true that Munn and Pack had discussed the
concerns which existed around the subject of mixed-ability teaching, it is
difficult not to read the starter paper’'s comment as anything other than critical
of this form of class organisation, and the reference to Pack and Munn as
being, at best, slightly misleading. The subject was to surface again in the
starter paper, and the important question is whether or not the paper’s
author(s) had already taken a view or whether the issue was being raised in
a genuinely open-ended way.
This section of the starter paper ended with a reference to Warnock'?and to
the Bullock Reportfsas well as to the 1978 HMI Report, setting the debate in a
wider context.

7.1 (iii) Curriculum

By reference to the Primary Memorandum and subsequent progress reports
from HMI, the paper re-asserted the child-centredness of primary education;
the concentration on concepts and skills rather than content; and the issue of
the management of the curriculum. Criticisms of the arrangements for the
systematic management of the curriculum in many schools were made and
the failure of local authorities to ensure “ the corporate management of each
school” was signalled. No reference was made to any of the issues raised in
chapter 5 in terms of how schools should manage the curriculum or how
authorities can, in practice, “ensure” that they do, but instead there was a
claim that “ the autonomy of class teachers seems in general to have been
asserted at the expense of continuity in the curriculum”.
Once again the issue of mixed-ability teaching was raised in the context of
teaching methods. The starter paper claimed that the exigencies of subject
divisions in secondary schools had “ the effect of making mixed-ability
teaching - as distinct from mixed-ability organisation - difficult of
achievement in the normal secondary school”. (My emphasis) This
statement went far beyond what Munn or Pack had said and the assertion:

...what is clear is that mixed-ability teaching in the secondary

school is a more complex matter than in the primary.
was made without any reference to evidence. The Munn issue of the
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introduction of a second foreign language for the more able was cited as

further proof that mixed-ability was difficult to sustain, and yet the rationale for
a second foreign language only for the more able was not questioned.

- The issue of mixed ability is important for a number of reasons. As we will
see in chapter 11, it was always a target for attack by those who sought to
oppose comprehensive schools. The Black Paper authors singled it out, and
Conservative Party policy throughout the 80s increasingly identified it as a
major issue in the “standards” debate. However, it has to be stated that even
within the policy community in Scotland, largely unanimous in support of
comprehensive schooling, there existed a strong body of opinion which
argued that mixed-ability teaching was either too difficult or philosophically
questionable. What is important in the context of the starter paper is not that
the issue is raised, but that it appears to be given so much prominence and
always in the context of “problems” rather than “opportunities”. Research
evidence on the effects of streaming or the assumptions underpinning
notions of “ability” were not even alluded to, and it is difficult to see how
objectivity and balance, presumably important elements in the presentation
of issues in such a paper, could be achieved on this issue at least. Why was
mixed-ability being put under the microscope? Were there reasons which
were not being made explicit in the paper? Before answering these
questions, it is important that the paper is considered in its entirety.

7.1 (iv) Assessment

A key issue for the starter paper's authors was the demise of the national
standardised test at Primary 7 ( the “Quali”) and its replacement by the class
teacher’s “personal judgment...which cannot be said to be applied generally
or recorded systematically”. There was a clear implication that this “personal
judgment” was, by comparison, imprecise, subjective and not grounded on
evidence, while the use of tests, described variously as “class”,
“standardised” or “diagnostic’, was inherently more valid or reliable.
Within two short paragraphs the paper led the reader to the point where a
key question was seen to be:
Is there a need for some degree of uniformity in Assessment
procedures in P5/P7 throughout Scotland?
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Classroom organisation, and its potential effect on assessment, was

discussed, as was the influence of national Scottish Certificate of Education
(SCE) examinations on S1 and S2. Finally, the issue of pupil self-
assessment was raised, linked to the development of “ a sense of personal
responsibility...for their own education.”

Assessment, and the vexed question of “testing” in the primary school, would
surface again and again throughout the 10-14 programme and would, as we
shall see in chapter 10, become a major national issue in the late 80s. But,
once again, it is not that the issue is highlighted in the starter paper, but that
the impartiality of the authors is in doubt. The signalling of “uniformity” in
assessment was hardly a neutral stance, notwithstanding the general
agreement that could have been expected among the profession that
assessment had to be looked at nationally.

7.1 (v) System of class organisation

In this section, differences between Primary and Secondary were rehearsed.
In Primary the norm was seen to be flexibility of organisation, a wide
curriculum provided by generalist teachers, with teacher-class relationships
strong. Small-group teaching was the norm, and one of the characteristics
was teacher freedom to organise the shape and balance of the day. As far as
the pupil was concerned, the promotion of “ a degree of responsibility for the
organisation of his own learning” was a key factor.

On the other hand, the S1/S2 curriculum and class organisation was seen to
have had its roots in an elitist, academic system, but had changed radically in
the 1960s to reflect the demand for “equality of opportunity”. Local
authorities, it was stated, had responsibility for the curriculum in S1 and S2,
and the result was that nationally this stage was characterised by diversity of
teaching methods, fragmentation of the curriculum and a subject-based
approach. And, it was argued, the lack of movement of staff between the
primary and secondary sectors presented a barrier to any meaningful
coherence, or consistency of approach. |

Nevertheless, in the secondary sector the key problem in terms of class
organisation was felt to be in the lack of consistent advice to schools. Across
the country there were huge variations in arrangements in S1 and S2,
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ranging from strict “streaming” by general ability, through variations such as

“broad-banding” where the categorisation was on more general criteria, and
“setting” where children were allocated to sections on the basis of ability in
specific subjects, to “mixed-ability”. However, it was stated, even these
shorthand terms masked greater variations since the terms themselves were
used to mean different things, so that someone might say that classes were
“mixed-ability” without mentioning that the “remedial” pupils had been
withdrawn. Once again the reason for this variation was given as “the
personal views of a number of individuals ranging from the class teacher to
the divisional education officer or education committees” which could
determine the organisation.

There was more than just a hint, therefore, that the paper was implying that
the traditional partnership between the centre and the local authorities and
their schools was somehow part of the problem. That ‘personal views’
should be exercised, and that variation should arise as a result, was by
implication a problem - an issue which would emerge as central at the end of
the 10-14 programme. A degree of uniformity was within sight in the
secondary sector beyond S2. Should an attempt not be made to do likewise,
at least in P6 to S2, seemed to be the strong underlying message of the
starter paper.

7.1 (vi) Primary-secondary liaison

The point was made that “it is generally accepted that efforts in this area have
not been successful”. Once again, there was no reference to research
(Nisbet; Entwistle; Spelman), nor was there any explanation given as to why
certain areas were seen to be giving cause for concern rather than others. It
was suggested, for example, that pupils with learning difficulties were “ not
well catered for” while at the same time claiming that liaison had “ frequently
resulted in an over-emphasis on so-called basic skills”.
“Discontinuity” was seen as a key issue, and the first reference to middie
schools was made:

How far is a middle school concept possible without actual

physical changes being necessary?
No reference was made either to the middle schools operating in England
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and Wales, nor to the one in Glenrothes in Scotland. It would appear that

this option had been ruled out before the programme had been launched,
and, as we shall see when we come to look later in this chapter at the
discussion at the national conference, it did not merit serious discussion at
any stage.

7.1 (vii) Towards a new situation

By a reference to “10 Good Schools"‘,éthe need to identify good practice was
set in a wider context. A series of steps was outlined “to enable an
examination of the education of the age group to take place”, including:

* the nature of the learner

* the theory of the nature of knowledge

* curriculum requirements

* assessment

* needs of society
the section ended with an act of faith which looked forward to a process by
which:

insights can be obtained which will help idealistic aims

to translate into activities which empirical work will have

validated.
Thus, a tone was set which assumed a degree of research, of analysis and of
theory grounded in practice. Whether this could be sustained both in the
work of any committee established to take this forward and in the
commitment of those who would seek to direct the implementation of any
recommendations arising, remained to be seen. Nevertheless, the starter
paper was designed to set the whole initiative in motion.
The overall effect of the starter paper is ambiguous. It is a mixture of the
descriptive, the prescriptive and of the idealistic. Its concentration on one or
two issues, such as mixed-abililty, and its apparent acceptance of simplistic
analyses of current practice, such as the child/subject-centred dichotomy,
leave the reader with a feeling of preconceived ideas rather than genuine
open debate. The rejection of the middle school as a way forward displays a
pragmatism which does not sit comfortably with the idealism of the final
section. And, there is, running through the paper, more than a hint that more
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uniformity, of some kind or another, would be a good thing.

However, it did encourage debate, and the policy community was involved at
an early stage.

7.2 Responses to the Starter Paper

A Conference was held in Stirling University on February 3rd and 4th, 1981,
at which Professor Noel Entwistle, Bell Professor of Education at the
University of Edinburgh, presented an address entitled “A Little Fish in a Big
Pond: Education in the middle years and the problem of transition”.

The membership of the conference read like a “who’s who” of Scottish
education, all people involved in some way in educational policy making and
curriculum development. Their attendance at the conference, as the list of
participants shows (app.5), was as representatives of various groups or
bodies within the structure of the CCC, many of them appearing to represent
more than one interest.

Entwistle, in an address which ran to 18 sides of A5 paper (app.5), set out to
offer a critique of the starter paper itself; an analysis of comments received on
it; information on current research in this area; a review of learning and
teaching in the middle years; and a discussion of the role of research in
informing educational policy-making.

7.3 (i) A hidden curriculum

Entwistle drew attention to what he felt was a “hidden curriculum” operating
in the starter paper, namely:
a) the ineffectiveness of current primary/secondary contacts
b) the discontinuity between primary and secondary affecting
vulnerable children
c) primaries at fault through
- lack of agreement on content and balance in the curriculum
- lack of specialist teachers
- lack of systematic assessment procedures
d) secondaries at fault because of
- limited success with mixed-ability teaching
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- attention to subject disciplines

- distorting effect of national examinations
e) the solution would be more specialism in primary, more grouping of
subjects in early secondary to achieve “continuity, progression and
articulation”.
Entwistle made the point that “there are ways of asking questions” and drew
attention to the phrase in the starter paper which argued that its intention was
“not to draw conclusions or examine evidence” as being limiting.

7. 3 (ii) The Experience of teachers : comments on the starter paper

His conclusion was that:

In summary, the replies to the starter paper, while being varied

as might be expected, do show some measure of agreement

with the message it seemed to contain.
In general terms, the responses, according to Entwistle’s analysis, seemed to
show that while many teachers rejected what they saw as unnecessarily
harsh criticism of current primary/secondary liaison, most saw the 10-14 area
as one worthy of further investigation. the need “to collect evidence” was
singled out as being crucial.
Thus, it would appear, that there was a fair measure of consensus in the
profession that this was a task worth doing, and that there was value in
basing policy on empirical research into current good practice. The starter
paper had drawn some criticism for its analysis of the current scene, but the
issue was, nevertheless, felt to be worth pursuing.

7. 3 (iii) Research on the problem of transfer

Entwistle, encouraged by the comments from teachers on the need for
research, asked the question “ do we know the answers already?” He cited
research by Nisbet and Entwistle (1966, 1969) funded by the Scottish
Council for research in Education and conducted in Aberdeen.

He referred also to Youngman (Nottingham 1978) who looked at pupil
attitudes and identified three main reactions to transfer. (app.5)
Thus,argued Youngman, only 22% seemed to find the transfer process
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stressfull.

Spelmanq(1979) working in Northern Ireland, conducted a major literature
search and concluded that for 10% of the cohort the transition experience
was traumatic, but “ many more have less serious, but continuing problems”.
Research, combining the conclusions of these studies, indicated that it is the
‘anxious, emotionally immature children with poor attitudes to work and
without adequate parental support and encouragement” who are adversely
affected by transfer. Problems mentioned by children were cited as:
bullying and initiation ceremonies, school size, fear of being lost,
forgetting where to go, general confusion, uncertainty about
standards of work, fear of being thought stupid, separation from
friends and loneliness in a strange class.
The plight of the “anxious child” was illustrated by Entwistle by the device of a
“composite essay” culled from responses to his research. It was balanced by
another composite essay illustrating the positive experience which many
“more secure” children have on transition. His conclusion was that:
The same set of experiences can be a stimulus for one child and
a trauma for another.
He referred to the Northern Ireland experiment which had identified 6 types
of transitional arrangements designed to improve attitudes (app.5)
Only “pastoral provision” and “locational amenities”, it was found, are
“consistently related to improved attitudes”, and Spelman argued that even
these two were simply an indication of general school ethos and that the
most significant factor was the pupil’s perception of the “ general
supportiveness of their teachers”.
Since one of Entwistle’s aims in his critique was to establish the link between
research and development of policy, he argued strongly that:
the most obvious lack in the present research literature is
of a series of carefully evaluated case studies which would
show under what circumstances particular innovations
might be most effective.
This link, and the issue of case studies, would be a feature of the work of the
10-14 Committee, since its attempt throughout its work to seek out good
practice and its suggestion of establishing pilot studies, meant that it did
heed Entwistle’s words to some extent. However, the approach suggested
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by Entwistle was bound to be a slow, developmental one , and the issue of

“effective delivery” of curricular change would come to be central in the mid
to late 80s.
The final issue addressed by the starter paper was “teaching and learning
methods” and Entwistle again pinpointed the “implicit message of the paper
which seemed to be the questioning of the dominant child-centred, project-
based, activity-learning paradigm of the day”. The starter paper’s apparent
confidence in the Piagetian view of child development and learning was
questioned by Entwistle, and , he argued, by recent research.
He concluded by arguing that aithough the paper did have what he referred
to as a “hidden agenda®, it was not one which the profession as a whole
would have rejected. Indeed, many of the respondents seemed to echo its
views. Research, it was acknowledged, by most, was important, and
Entwistle was clear about the relationship which should exist between
research and policy:
Not that research alone can provide the answers, but a fruitful
interaction between the findings of the researcher, the ideas
of the theorist, the experience of the teachers and administrators
should provide a sounder basis to develop an education which
avoids “the discontinuities which are forced on children” by a
failure to consider as a coherent whole the variety of aims and
methods characteristic of top primary and early secondary education.

7.3 (iv) Discussion

This “fruitful interaction” is a key issue throughout the present study.

Whether the 10-14 Committee would take Entwistle’s words on board we
shall see in chapters 8 and 9, but there is no doubt that it has been a
continuing theme in the area of educational policy-making. “Carefully
evaluated case studies” might have facilitated the successful
implementation of, say, the Primary Memorandum, but the fact of the matter
was that the relationship between research and policy-making has always
been problematic.

Writing recently in the Times Educational Supplement, Nicholas Pyke quotes
Stuart Sexton, a former political adviser in the DES, and as we shall see in
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chapter 11 an influential figure in Conservative party educational policy-

making, as saying that Downing Street was suspicious in the early 80s of
social science research “which cannot be subject to the same rigorous proofs
as the natural sciences”. Sexton added:

I don't think we consulted any of the professionals. They were

looked on rather as the enemy (4.10.91)
This is important because the time Sexton is referring to is the early 80s - the
same time as the launch of the 10-14 programme in Scotland. His context is
England and Wales and he refers to the Black Papers as being influential,
with policy being largely “instinctive”. “Practical research was carried out, but
on a rather ‘a priori’ basis”.
The Black Paper ideology had not made a significant impact on Scotland in
the early 80s and the note of optimism which Entwistle sounded at the end of
his address was in no way out of place. He could be critical of the starter
paper’'s hidden agenda, yet, at the same time, acknowledge that this same
agenda was not so far away from the views of the respondents. The policy
community, the consensus which underpinned the educational policy-making
scene and the acknowledgement that research - genuine research - had a
place in policy-making seemed to able to be taken as “givens” in Scotland in
the early 80s. Whether the same was to be true by the time the 10-14
programme was completed will be discussed in later chapters.

7.4 HMCI Williamson

It has been argued in chapter 3 that the involvement of central or national
bodies in policy-making was a feature of the Scottish scene and that the
relationship between the CCC and the Department was a close one. We
saw how individuals like Chirnside and Gatherer had influence on the issues
which might surface as policy initiatives and that they both had an interest in
the 10-14 area. Thus while CCC was deliberating through COPE and COSE
how best to take forward the issue, the SED had already established an
internal “study group” chaired by HMCI Williamson. He addressed the
Stirling conference, and although no text of his talk exists, the conference
papers contain a very full account of his address (app.5).
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He looked at four areas:

- the P7 pupil

- the response to the pupil’'s needs

- implications for the learning process
- issues and possible strategies.

7.4 (i) The P7 pupil

Notwithstanding Entwistle’s earlier comments that the Piagetian view of child
development had been challenged (Donaldson 1978; Brown and Desforges
1979; Entwistle 1979), Williamson began his talk with a lengthy description of
“particular developmental dimensions”:

* physical

* social

* coghnitive

* moral philosophical
He pointed out that there was no smooth transition from stage to stage but, in
general terms, re-affirmed the philosophy which had supported the Primary
Memorandum in 1965.

7.4 (ii) Response to needs

This was the core of his address. He believed that the Primary
Memorandum had addresseglall 4 deylelopmental dimensions, and turned
his attention to Circulars 600 and 614, which had introduced comprehensive
education and had advised on transfer arrangements between primary and
secondary.
Williamson reminded the conference that Circular 600 had recommended
that S1/S2 should be:

- flexible enough to cater for different abilities

- capable of allowing for different rates of progress

- able to meet individual needs

- geared towards the achievement of success and pride in

that achievement
- aiming to reduce social divisions
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an inspiration to the confidence of parents
Circular 614 was to have the effect of:
- ensuring primary/secondary liaison
- mutual widening of primary/secondary aims
- S1/S2 period to be a period of orientation
- keeping parents informed of progress P6 - S2
He then went on to look at the strengths and weaknesses, as he saw them, of
education at the P6/7 and S1/2 stages.

7.4 (i) P6/7

He saw the strengths as being:

- the existence of a clear rationale

- clear management lines

- aresponsive curriculum

- emphasis on personal and social development by a single teacher

- existence of group teaching/learning

- opportunities for differentiation, mixed-ability, setting, etc

- achievement of high standards.
The weaknesses he saw as:
idiosyncratic nature of individual teacher programmes
lack of national guidelines
little choice
need for skilled leadership if methodology is to meet all needs.
All of this was based on “evidence” from inspections, and would have been
relatively uncontentious to the audience. Indeed, Williamson’s list of
strengths was, perhaps, more substantial than the starter paper’s and his
overt reference to “high standards” made it clear that his starting point was
not a criticism of the primary school. However, in referring to the need for
national guidelines he was both echoing the earlier paper, and presaging the
debate which would ensue from the 10-14 initiative.
It was when he turned his attention to the secondary school that his
comments became more critical, and, once again, mixed-ability came in for
some harsh comment.
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His list of the strengths of S1/2 was as follows:

- mixed-ability grouping is socially beneficial
- there is an opportunity for a fresh start
- itis a period of orientation
- schools can observe progress in a wide range of subjects
- it was easy to timetable, cheap to staff, easy to fit in with S5/6
- the middle of the ability range is well catered for.
Clearly, Williamson saw S1/2 as the greater problem. The benefits of mixed-
ability were, at best, limited, and at least one of the strengths - the ‘fresh
start’- could be seen as a weakness! The others were, in a sense,
organisational - all in all, not a very impressive list of strengths.
His consideration of the weaknesses of S1/2 drew a longer list:
- no clear rationale
- no overview or design for the curriculum
- no effective monitoring '
- little curricular co-ordination
- superficial treatment of skills and concepts
- problems with the overcrowded timetable
- little variety in teaching methods
- no choice
- no informal element.
The key issue here is not so much whether this was an accurate picture of
S1/2 nationally, but that it was, like the view of P6/7, based on assertion, with
no attempt to adduce evidence nor to examine why such a situation might
have arisen. Indeed the role of national bodies, including the SED itself, in
promoting, from time to time, certain subjects for inclusion in the S1/2
curriculum was not acknowledged. Nor were such things as the secondary
Guidance structure, the provision of learning support (post the 1978 HMI
Report) or the new integrated approaches in, for example, Science,
mentioned. It was a partial picture at best, and seemed, like the starter paper,
to have a hidden agenda, though, it must be said, a different one.
Williamson, in his pinpointing of S1/2 as the major problem, had shifted the
emphasis slightly from that of the starter paper, and had pointed up the
dilemma which would face the 10-14 Committee and its successor, the 5-14
Programme, namely the relative merits of the supposedly more rigorous
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subject-based secondary approach, and the more integrated, but perhaps

less “disciplined”, in the literal sense, topic-based approaches of the primary.
He ended by identifying the areas which would need to be addressed:

1. Curriculum orientation - the link between child/subject centred
Scope - of the curriculum P6/S2
Methodology - merge of P6/S2 methods
Fragmentation - subject rotation
Weighting - criteria to be established
Rationale - did Munn’s mode apply?
Curriculum - cross-sectoral liaison
Resources - deployment

9. Assessment - need for targets.
It was a very thorough,if very personal, examination of the issues, and came
from someone who was not only senior within the Department but had a
special interest in the field. Like the starter paper, there seemed to be a
hidden agenda, if only in the apparent acceptance in Williamson’s mind that
the problem was mainly to be found in the secondary. His address, following
on from Entwistle’s critique of the starter paper, stimulated discussion and
questions from the floor. These centred on the “falling off” which was
perceived in the secondary in terms of reading standards, pupil motivation,
etc. A plea was made for “ a nationally agreed curricular structure, with a
common core based on subject areas” in order to ensure continuity between
P6 and S2. This issue would resurface many times over the decade of the
80s and it would be the nature of the agreement, the form of the structure and
the definition of subject areas which would prove, as we will see in chapters
8 to 11, problematic.

©® N OO~ ®D

7.5 Issues from group discussion

The conference members split up into five groups and, over two sessions,
addressed a number of issues. In the first session the issues were largely
those of the starter paper, with some “additional topics”. (app.5) Each group
made a written report.

The discussion was not radical in nature. The group which focused on “the
needs and characteristics of pupils in the 10-14 age group”’, believed that
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“only a minority of pupils experienced anxiety” at transfer, felt that “the

increased number of teachers at S1 was a less important issue
than....curricular change” but concluded that “it was doubtful if a general
subjects teacher would emerge from a body of teachers trained in one
discipline : in the present climate secondary teachers would not accept this
as a possible working pattern”. Perhaps most revealing of all was the
observation that “it was agreed that the scale of the problem did not merit a
drastic re-think of S1 strategies”. Some five years later the Report would
challenge that statement, and the challenge would provoke an adverse
reaction from vested interests in the secondary sector (ch. 9). That these
vested interests were not being chalienged at the Stirling conference is not,
perhaps, surprising. The membership was largely CCC members and the
inclination was undoubtedly towards the status quo. Just as the Munn
committee had reinforced the traditional structure of the curriculum while
arguing for a slight shift towards “modes”, so too did the groups in these early
discussions see change very much within established structures.
A clear example of this was the statement from the same group which while
considering continuity from primary to secondary argued that:

....some schools favoured a ‘clean slate’ approach for

transition pupils and did not therefore encourage wide

dissemination of pupil information.
That this ‘clean slate” approach implied an negation of the seven years work
that had gone on before did not seem to be considered. This same group
took issue with the view that “secondary education should grow naturally out
of primary education”, stressing the importance of curricular change.
In considering a rationale for education 10-14, the second group concluded
that the organisation of S1 and S2 into “cognate fields with a
correspondence with the primary curriculum” would have to be a central
feature of any new approach. “Subjects” as we know them would still be
present, but experienced in a “modular” fashion - a parallel with the Munn
solution. The precursor of the late 80s’ “permeating elements” was
introduced, namely, “areas of learning” (such as computer education or
health education), and an argument made that these were essential to any
rationale.
The third group’s starting point was the status quo, arguing for “the present



174
system of transfer at 12+". It argued also for the retention of “choice at the

end of S2, and that meant that subjects had to be fairly clearly defined”, with
“specialist teachers in the primary school (P6 and P7)" who would work with
pupils through to S2, “thus reducing many of the problems encountered at
transition”. This was a more radical proposition, and one which the
Committee would take up later, in the face of opposition from the teaching
unions. |
The fourth group had the task of looking at “major differences between the
primary and secondary sectors”, and began with class organisation. As with
other groups, the solution seemed to lie in “the introduction of a degree of
specialisation in P6 and P7, and lessening the specialist element in S1 and
S2". Assessment was also considered and it was observed that “the Primary
Memorandum recommended that there should be no standard testing at the
end of P7 and this is still the official policy”. However, the group felt that
“having no objective method of testing at the end of P7 means that teachers
in S1 need time to get to know their pupils and assess their capabilities”. At
no time did the group appear to challenge the established practice and ask
why secondaries did not make efforts to find out by means other than test
results what the pupils’ prior learning had been. The assumption seemed to
be that ‘objective’ testing was the only way of establishing pupils’
capabilities, and that the information gleaned from them would in itself
ensure continuity. It is always easy to be critical with the advantage of
hindsight, but the important issue is that while the conference did not appear
to be able to discuss radical solutions, within a few years the 10-14
Committee would do just that.
The final group, concentrating on the issue of liaison, returned to the vexed
question of mixed-ability teaching, arguing that:

Problems were exacerbated when secondary subject teachers

had to deal with mixed-ability classes.
Precisely why it should be any more of a problem in the secondary school
than in the primary was never made explicit, but there was a feeling that
there needed to be a fundamental restructuring of the curriculum in order to
“ensure continuity in the curriculum over the 4 years in question”.
The final task was the consideration of five models for an alternative
curriculum structure (app.5), ranging from middle schools to “no change at
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P6/7 but common core fields of study for all pupils S1-4". There was

unanimity that none of the five proposals offered a panacea. The middle
school was rejected as an option - though the reasons were not well
rehearsed - and the overwhelming conclusion was that what was required
was a “middle school curriculum” with more specialisation in P6/7 and less
fragmentation in S1/2. But the precise method of achieving this did not
emerge with any certainty.

The conference had launched 10-14 as an issue but, it has to be said, with a
less than radical agenda. There seemed to be an acceptance of the status
quo in structural terms, and a less than radical critique of the assumptions
which underpinned the P6/7 and S1/2 stages. Of course it has to be
remembered that the recent review of the curriculum in S3/4 by Munn had
re-established the Hirstian view of subject disciplines and had rejected more
radical change. Perhaps it is not surprising that such a gathering took a
more “conservative” view of the 10-14 area.

Entwistle’'s pinpointing of a hidden agenda was not in itself enough to
provoke the conference into more far-reaching consideration of this period of
schooling, and there was little to suggest that from such beginnings there
would emerge some four years later a report which would challenge some of
the vested interests in education and would propose a mode of
implementation which would cause such consternation among the
establishment.

7.6 Conclusion

There are several pluses in the decision to launch the 10-14 programme with
a starter paper and a conference. Notwithstanding the limitations of the
paper, it did allow for consultation, debate and an attempt at consensus.

That consensus seemed to be at the expense of radical thought is clear by
the early rejection of alternatives which meant structural change. There
seemed little appetite either for a challenge of vested interests - particularly
in the secondary sector. But, it has to be acknowledged that Entwistle was
given freedom to criticise, that views were sought and that groups were given
a range of options to consider.

Of course, criticism can be levelled at the restricted nature of.the participants
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in the conference and the apparent readiness to rule out certain alternatives.

Some of the issues raised, both in the conference and in the starter paper,
such as mixed-ability, subject specialism and the “fresh start” seemed to take
for granted practices and assumptions which were arguable at best, and
there was little to presage the approach taken by the 10-14 Committee.
What is more significant, perhaps, was the complete lack of management
issues addressed at the conference. Like Munn and Dunning, there
appeared to be an assumption that management of this areas of schooling,
whether at national, regional or school level, was someone else's concern.
Delivery, both the concept and the term, did not surface, and apart from
suggestions of nationally agreed criteria for assessment, the relationship
between the central agencies, the regions and the schools was not
considered. .

The setting for this early discussion was clearly national, a recognition that
such an issue was a legitimate concern of both the CCC and the department.
The role of the school in the management of the curricular changes
envisaged at this early stage was not discussed in any detail, nor was the
mechanism for achieving the degree of curricular continuity across the
primary and secondary sectors explored. It is easy with hindsight to accuse
the conference of naivete, but it must be remembered, as was pointed out
earlier (ch. 5), that no previous curricular initiatives on a national scale had
given much consideration to the management implications of change.

The 10-14 programme, therefore, was launched with more of a flourish than
most curricular initiatives, had consultation built in right from the start, invited
analysis by a leading academic in the field, and although neither the starter
paper nor the conference appeared particularly radical, nevertheless debate
was being encouraged.

It will be important to bear this in mind when we come to look in chapter 11 at
the consultation paper issued by the Secretary of State to launch the 5-14
programme. The whole issue of consultation, the assumptions made about
the role of the policy community and the relationship between the
Department and the curricular policy-making machinery as represented by
the two initiatives, are crucial to the present study.

However, the 10-14 issue had been aired and the decision seemed to
emerge that it was, above all, a legitimate area of national concern. The



177
CCC seemed the natural mechanism for taking it forward - and there was

little hint at this stage of the radical nature of the Report which would emerge
or of the controversy it would engender.
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10-14 THE TASK CONTINUES

...... here is a task for all that a man has of fortitude and

delicacy”

“Familiar Studies of Man and Books”
R.L.Stevenson (1882)

8.1 Remit

The remit of the committee was
Subject to the terms of reference of the C.C.C in co-
operation with all C.C.C committees and working closely with
education authorities and other interested bodies the
Programme Directing Committee shall:-

(i)

(i)

(iii)

(iv)

v)

initiate, promote and supervise a Programme of
development work on the education of the 10-14 age
group in Scottish schools;

for the purposes of the development programme,
establish what experimental work in the education of
the 10-14 age group is being undertaken by Education
Authorities and other bodies and seek to co-ordinate
such work;

within resources made available to it for that purpose,
arrange for such feasibility, pilot or research studies as
may be undertaken into any aspect of the 10-14 age
group by Education Authorities or any other
appropriate bodies or individuals,

present an interim report to the fifth C.C.C. by April 1983,

present a final report and/or a draft Curriculum Paper based
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on the Programme to the C.C.C. by June 1985,

(VI) identify and where appropriate quantify the implications for
staffing and resources of any recommendations which these
reports may contain.”

Thus the Committee was not to be a “talking shop” in any sense, but was to
“direct” a programme of work which would include research; was to build on
partnerships with local authorities and seek to “co-ordinate” work going on
throughout Scotland; and was given a fairly tight time-scale for its work.

The Stirling Conference had, according to the Fifth Report (1980/83) of the
Consultative Committee on the Curriculum, “recommended the
establishment of the Programming Directing Committee (PDC)" 'as a result of
its consideration of the responses to the Starter Paper. The wording of the
remit and the title of the committee were different in kind from the central
committees which formed the bulk of the CCC's substructure. The PDC was
not expected merely to “advise upon....and promote” or to “consult” or to
“undertake such tasks as directed.” This was to be a programme of work
culminating in a “final report and/or a draft Curriculum Paper”. The
expectation of the CCC was clearly that this would be a major piece of work
and that its outcome would not only become part of the policy framework, but
would be costed by the Committee - another new departure.

8.2 Membership

At its first meeting on the 11th February 1982, the chairman Mr. D. Robertson,
Director of Education for Tayside, welcomed 15 people and recorded one
apology (app.2).
One of those present, Sydney Smyth then Director of the Scottish
Curriculum Service (SCDS), Edinburgh Centre, recalls:

David did a beautiful starter - he instantly made it all human

by describing his own interest in this stage, this movement out

of childhood into adolescence, and, talking personally

about it in terms of his own growth and that of his kids, then he went

round the table and asked everybody else to explain their interest in
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this particular field, It was a brilliant stroke of chairmanship.
(app.1 p 454)
The significance of this anecdote is that, as chairman, David Robertson had
had no say in the selection of the members of the committee. Indeed, many
of them he was meeting for the first time that day.
Gatherer has observed of the PDC :
Its membership was characteristically representative: the
chair was taken by D.G.Robertson, Director of Education of
Tayside Region and member of the main CCC; there were two primary
heads, two secondary heads, three secondary principal teachers, a
secondary depute headteacher, two primary advisers, a College of
Education lecturer, the Depute Director of the Scottish Council for
Educational Technology (SCET)- George Paton, formerly principal of
a College of Education and an authority on primary education; two
chief inspectors of schools - and a parent”  (p. 36) 1
Gatherer chooses to categorise the membership by sector, and reveals an
imbalance in favour of the secondary sector, perhaps to reflect the subject-
based structure of the secondary curriculum but, nevertheless, indicating to
some observers the traditional concentration on the secondary perspective.
However, both of the “programme coordinators”, employees of the SCDS,
had primary experience and so the issue did not arise - at least within the
committee.
Geographically the spread was Strathclyde (6), Tayside (1), Grampian (2),
Lothian (2 or 4 including SCDS staff), Fife (1), Central (1), Borders(1), plus
HMII. This is important to mention since the matter of membership of CCC
committees, its selection, the criteria and the “hidden agenda” has been an
issue.
Humess(1986) has argued that a weakness of the CCC structure was
patronage and that the establishment, the “leadership class”, mainly
promoted through Her Majesty’s Inspectorate, was all-encompassing, and
HMII all-pervading in their manipulation of committee structures. The effect,
he argued, while:
It would perhaps be an exaggeration to say that
all those appointed to the CCC and its sub-structure
are consensus men and women (p.98)
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was, vevertheless, to preserve the status quo, narrow the philosophical

focus and encourage, through the prospect of career advancement, safe
decisions from the people who had been chosen.
This view is disputed, not unsurprisingly, by many members of the “policy
community”. Liddell, former depute at SCDS, talking of the Scottish Central
Committee on English observed:

people of very diverse views were members.....(I was) never aware of

self-advancement as a force.....(it) did not restrict them from saying

what they wanted to say”  (app.1 p.344)
Munn, the first ‘lay’ chairman of the CCC, had faith in the objectivity of the
advice given to the CCC by the Inspectorate:

(they) are professional people and it is their job to know what is

going on, to know who the coming people are ....... (my

emphasis). So they didn'’t decide, but they advised us and

their advice would weigh very heavily... the decision would lie

with the executive committee (which) would make

recommendations to the main body but in practice we would

have been advised on the outside members by the

Inspectorate. | don't see any other practical way of operating.

(app1 p.360)

Of course the phrase “the coming people” begs the question. [ The
experience of the present writer supports Sir James's view in that
membership of the Scottish Central Committee on English 1978-81 was
offered out of the blue after visits, apparently unrelated, by HMII to look at
“good practice” in my department in St. Cuthbert’s High School, Johnstone in
the mid 1970s. While never regarded as safe or conformist or self-seeking,
the fact remains that my attitudes and philosophy must have been
“acceptable” and not withstanding my opposition to a number of centrally-led
developments at the time (e.g. the Munn report itself for being too safe) the
fact that | was ‘plucked out’ leaves Humes' question still on the table, so to
speak.]
McNicoll, first secretary to the CCC and latterly Chief Executive of SCCC
had himself been a member of the Inspectorate. While rejecting Humes'’
analysis, he related the process of selection of members of CCC committees
to McPherson and Raab’s notion of the educational (policy) community :
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...it is genuinely, has always been seen and continues to be

an attempt to represent what one might call the Scottish

Educational Community. The great criticism that comes from

the political elements of the teaching profession is that is is not truly

democratic or representative - of course it isn't -

they’re appointed on a personal, individual basis by the

Secretary of State, but of course the CCC, through the

Department, does take advice, does consult and a trawl goes out

inviting suggestions, nominations from EIS, ADES, SPTC, other

bodies, industrial... (app.1 p.384)
This notion of the member being chosen on an individual basis is supported
in a very practical way by one of the secondary headteachers on the
Committee, Edward Mullen, himself an outspoken educational practitioner,
when he observes of the CCC:

it draws on expertise, it draws on people who are tried in the business,

it draw on forums where discussion has already gone on.

(app.1 p.395)

but acknowledged that:

there would be some people who would look at the Committee and

wonder. There were some people on the Committee who depended

more on the bureaucracy... (app.1 p.396)
Gatherer has referred (app.1 p.427) to “the fact that the members of the CCC
were “hand picked” and “nominated presumably by members of the
establishment”. However, he argues that the local authorities, through the
association of Directors of Education in Scotland (ADES) had a role to play.
lan Flett, Director of Education in Fife was chairman of the selection
committee of CCC. Gatherer acknowledges the claims of bodies such as the
Educational Institute of Scotland (EIS) to have representation and that in the
early days they were under-prescribed.
Bone, longest-serving College of Education principal in Scotland, and
member of a number of national bodies, claims that the SED:

has never been comfortable with any central agency it didn't

control...How did it control them? Well it tended to have some financial

input...

(app.1.p.480)
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Bone went on to describe how chairmanship of national bodies was in the

control of the Secretary of State, and told the story (app.1 p.480) of how
having been “sounded out” about his willingness to chair SCET, he then got
his letter from the Secretary of State, and was then “briefed” by the
Inspectorate prior to the first meeting.
He explained that:
if a chief official was being appointed, for instance when | was
chairman of the SCET we appointed a new chief officer there would
always be an SED assessor on the committee. Only one, sure, but the
one who was known to have the money behind him and therefore the
one who tended to be listened to. (app.1 p.480)
The 10-14 PDC had all these features - membership chosen by the
‘classical’ method; geographical and sectoral spread; HMI as assessor - and
lack of involvement of the chairman. As Robertson recalled:
It was done through the normal process of the CCC - | don't remember
being asked. The ....membership emerged ....in effect there are a lot of
people involved in it, making appointments in the CCC,; they might all
be filled eventually by HMI. (app.1 p.408)
The centrality of this issue of membership rests on the perspective of various
people. Humes reflects a distrust often held by the teaching profession of
national bodies which seek to give advice from a distance. And yet, as Bone
observed, “Scotland has always had a fairly strong centralised tradition”
(app.1 p.479) and policy documents produced nationally have generally
been accepted as legitimate - even if their implementation has been patchy
at times. However, McPherson, using Humes’ term, has recently argued that
“the patronage mechanism is still used by the government to influence
professional bodies - it is something in the policy community which has not
changed."(app.1 p.472)
A key question, therefore, when the impact of any report is examined, is to
look at the composition of the group and the credibility they enjoy. A recent
factor in this - certainly over the last decade or so - has been commented on
by McPherson in answer to a question about the Minister's apparent
distancing of himself from professional views in parts of the 5-14
development:
You have to see it in the context of longer term prospects - a project to























































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































































