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ABSTRACT

This thesis explores the reorganisation of schools and education authorities in Scotland.
National implementation of Devolved School Management (DSM) began in 1994. Two
years later, Local Government Reorganisation (Reorganisation) occurred. Each policy
signified a reorganisation ot the education system. The thesis argues the need to consider
the combination of DSM and Reorganisation in policy and practice, particularly for the
roles and relationships ot schools and education authorities. Therefore, the initiation,
interpretation and implementation of DSM and Reorganisation over time and across 25
schools and 11 education authorities are researched. There is no previous research on this

specific area of inquiry. Hence, the thesis is exploratory.

The thesis develops debate about research and analyses of education policy. Influenced
by and seeking to develop policy sociology, the method is qualitative. DSM and
Reorganisation are interpreted within their historical, political, cultural, social, economic
and institutional contexts. The need to explore issues of and linkages between structure
and agency is debated. Consideration of discourse is developed to explore the nature of
policies, perceptions of persons involved, the linkages to previous developments and the
discursively articulated influence of structure and agency. It is suggested three central
discourses characterise Scottish education policy. ‘Scottishness’ posits the distinctive,
collective and egalitarian nature of Scottish education. The post-war ‘Partnership’
advocates a ‘national system, locally administered’ promoting ‘equality of opportunity’.
Both discourses have been challenged since the 1970s by an economic discourse of
‘Efficiency’ valuing market forces and managerialism. The thesis explores the

developing and dynamic discourses and the perceptions and practices of policies at

school and education authority levels.

The perception and promotion of a *Scottish dimension’ within a British state and

arguably global reorganisation of education indicates the complex inter-relationships

between structure and agency, as articulated in discourses and affecting developing

policies such as DSM and Reorganisation.
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CHAPTER 1
INTRODUCTION

This chapter provides an introduction to the nature and rationale of my research. The
development of my research focus and approach is outlined. A fundamental issue is
the nature of studying education policy; hence this will be explored. Attempts to
address issues of structure and agency and to ‘bridge’ the micro/ macro gap are
discussed. A method, which seeks to address such issues and has relevance to my
research approach 1s ‘policy sociology’. In developing these issues and approaches,
consideration will be given to analysis of ‘discourse’. The implications for my
research purpose will be considered. Finally, an overview of the contents and purpose

of the thesis 1s provided.

The Nature and Rationale of My Research Focus
My research focuses on the policies of Devolved School Management (DSM) and

Local Government Reorganisation (Reorganisation). It seeks to explore the process,
policy, perceptions and practices associated with these reforms. As both policies affect
the management and organisation of the education and local government systems, the
research considers the implications for the roles of schools and education authorities
(EAs), plus the relationships between these bodies. Consequently, the fieldwork
research focuses on the perceptions and associated practices of head teachers and
education officers towards these policies. However, this information is
‘contextualised’ and juxtaposed with analyses of the historical process of reforming
the education system, plus the associated discourse, perceptions, policies and
practices. Detailed consideration of the process to and nature of policy of DSM and

Reorganisation 1s provided, before further consideration of the policy as perceived and

‘enacted’ in the implementation stages.

DSM offers a potentially radical reform of the management and culture of the
education system. By devolving at least 80% of school- based budget to school- level,
it indicates that the roles of school and EA, plus their relationships will change.
However, there is a lack of empirical study of the policy and implications of DSM.

Only two studies have been published (Adler er al 1996, 1997, Wilson et al 1995),



which focus on the impact of DSM at school- level. A similar approach is adopted by
a study comparing devolving school management in Scotland and England (Raab et al
1997). Therefore, there is a lack of consideration of the implications and perception of
DSM at EA- level and for the relationship between EA and school. Furthermore,
while devolving school management is becoming an international ‘mega - trend’
(Caldwell & Spinks 1992), there is a relative lack of material considering its specific
form, process, perception and practice in Scotland. By contrast, there is a burgeoning
literature concerning devolving school management in England, which suggests that
this policy can have profound consequences for the organisation and management of
the education system, especially affecting schools and EAs. It has been suggested that
the operation and perception of devolving school management may be distinctive in
Scotland (Alder ez al 1994, 1996, 1997, Amott 1993, Arnott & Bailey 1995, Amott &
Munn 1994, Amott et al 1993a, 1996, Clark & Munn 1997, Raab et al 1997). There 1s

a need for research focussing on the policy, perception and practice of DSM,

especially as affecting schools and importantly EAs.

Research concerning the roles and relationships of school and EA must take account
also of Reorganisation which signified a thorough reform of the local government
system with implications for its education function. As with DSM, shifts in the role of
EA and/ or school may have implications for their relationships also. There is no
published research concerning these issues. The existing publications concerning
Reorganisation, especially as affecting the education function, rely on propositions
about and reactions to the policy (Corsar 1994, Hart 1994, Kirk 1995, Maginnis 1994,
McDowall 1994, Midwinter & McGarvey 1994, Scottish School Boards Association
et al 1994). There 1s no empirical study of the perceptions of those actually involved
and affected towards neither the policy nor the emerging practices. If the process,
policy, perception and practice of Reorganisation is to be understood such research as
carried out in my study is vital. Furthermore, it is necessary to explore the

implications for the education system, especially the schools and EAs, through

detailed empirical study at those levels.



Some commentaries suggested that the combination of DSM and Reorganisation

would affect the implementation of each policy and subsequently the nature of the
education system (Amott et al 1993, Kirk 1995, Maginnis 1994, McDowall 1994).
However, these comments have been an aside to considerations, which focus
specifically on DSM or Reorganisation. Separately DSM and Reorganisation offer
potentially radical reform of the education and local government systems. In their
combined practices, the implications may be even more profound. Therefore, my
research seeks to explore the implications of the combination of DSM and
Reorganisation for the roles and relationships of schools and EAs. As both policies
were occurring simultaneously, analysis, which does not take account of their
combined impact, is narrow in focus and limited. Consultation on the proposals of
DSM and Reorganisation began during 1991, with initial implementation of DSM in
1994 and Reorganisation fully occurring in 1996. Therefore, my research had the
perhaps unique opportunity to explore the process, policy formation, policy ‘text’,
developing perceptions and emerging practices concerning DSM and Reorganisation,

across schools and EAs, and over time.

For all of the above reasons, my research is a timely and unique exploration of the
policies of DSM and Reorganisation. It offers a contribution to a wider debate about
the roles of schools and EAs, plus their relationships, which is an under- developed
area of study in Scottish education. It provides a focussed consideration of the
historical and contemporary nature of the Scottish education system. Furthermore, it
raises theoretical, conceptual and methodological issues, which have wider relevance

than the Scottish education system specifically.

Developing My Research Focus and Approach

Research on DSM and Reorganisation could have been informed by a variety of
different research ‘theories’, e.g. ‘economics of education’ (Kraft & Nakib 1991),
‘education politics’ (Layton 1982, Murray Thomas 1983), ‘organisation theory and
education’ (Ribbins 1985, Westoby 1988), ‘the state and education’ (Dale 1989,1992)
and ‘educational management’ (Bush 1988, Bush & West- Burnham 1994, Gray 1982,

Hughes ez al 1985), to name but a few, employing a range of different research



methods, both qualitative and quantitative (Keeves 1988). Including the study of local

government with that of the education system offers also the potential to move beyond
the ‘parochialism’ of much ‘education research’ and include broader issues from

political and social sciences (Dale 1994, Raab 1994b).

When I first began to outline, conceptualise and frame my research project in 1993,
DSM and Reorganisation were both at ‘consultation’ stages. There was no published
empirical research concerning these reforms which could inform my research
approach. Indeed, there was a lack of research concerning issues of the management
of schools, role of local government in education, and relationships between schools
and EAs in Scotland. Therefore, my research is intended as a necessary exploration of
DSM and Reorganisation and as contributing to the development of a wider literature

concerning issues of policy, process, perception and practice at the ‘local level’ of

school and local government in Scotland.

From a review of the primary documentation concerning DSM and Reorganisation, it
is apparent that these policies were intended to reform the roles of schools and EAs
and consequently the relationships between these bodies. Hence, the focus of my
study became the nature of these policies and the implications for ‘roles and
relationships’. Furthermore, given the timing of my research, I had the opportunity to
trace the development of these policies. This was an opportunity to be seized. I
viewed policy as a process and change as not simply ‘structural’ but as affecting and
being affected by ‘agency’. The perception that policy is not simply made by
government and then discretely implemented but rather is a continuous process has
been indicated in education and local government research (Ball 1994, Bowe & Ball
1992, Cochrane 1993, Ranson & Tomlinson 1994). Literature concerning the
‘management of change’ indicates that structural and organisational change requires
the involvement of the people affected, change is a process with both structural and
agency level implications. Fullan (1982:54) proposed that: “Educational change is
technically simple and socially complex”. Hence, I decided to focus my study on the

nature of policy, the perception of that policy and the practical issues arising

consequently.



In developing my line of enquiry, I consulted existing research and writings, which |
believed, might have relevance to my work. Concerning the study of Scottish
education and policy, McPherson & Raab’s (1988) work was particularly useful and
the issues raised by their theoretical stance, methodological approach and empirical
findings have influenced my own study. However, their research was conducted
during the 1970s and focussed on the ‘policy community’ composed of an elite of
senior educationalists. They do not research changes in the 1980s, which are
acknowledged to be extremely different from the 1970s, nor do they consider the
‘local’ level of school and EA policy-making, perception and practice. As concerns
devolving school management, at the early stages of my research I had to rely upon
international literatures, predominantly English studies. These were informative but I

was aware of the possibility of a ‘Scottish dimension’ as suggested by McPherson &
Raab’s (1988) study and later research (Adler et al 1994, 1996, 1997, Amott 1993,
Arnott & Bailey 1995, Arnott & Munn 1994, Amott et al 1993a, 1996, Clark & Munn
1997, Raab et al 1997). Many early writings concerning LMS fall into the category of
‘educational management’ and share its weaknesses of being a-theoretical and overly
pragmatic (Dale 1994, Ozga 1987,1992, Raab 1994a). These studies were generally
prescriptive and where empirically- based tended to rely on descriptive single case
studies, frequently where the author was involved as a practitioner (Blanchard et al
1989, Caldwell & Spinks 1988, Downes 1988, Fidler & Bowles 1989). The reliance
upon description and pragmatic prescription, ‘how to do LMS’, is unsatisfactory
providing little exploration of the nature of the policy, the values implicit and explicit,
the perception of those involved, issues such as power and politics and fundamentally
to develop any understanding and critique of the policy and practice. A notable
exception is the work of Bowe & Ball (1992) who sought to deconstruct the policy of
LLMS and explore its implications for the ‘micro’ level of actors in schools concerning
issues such as management and markets. The strength of Bowe & Ball’s (1992) work,
as McPherson & Raab’s (1988), is its in- depth nature. However, Bowe & Ball’s

(1992) work relies upon study of four schools for the entire project and only one for
LMS. These findings are not intended to be generalisable; they rely on very particular

evidence, which may be only illustrative and partial. From reviewing the literature, I

was aware that I did not wish to offer pragmatic prescription nor abstract models



rather I sought to develop understanding of the experience of policy as perceived by
those involved. In short, I was interested in the study of education policy, but not in a

narrow and technical vision of ‘policy analysis’ (Hogwood & Gunn 1984).

The Study and Research of ‘Education Policy’
‘Educational policy studies’ is a relatively new phenomena and is at a “cross- roads”

(Ball & Shilling 1994:1) due both to the need to develop the nature of the research
approach itself and in response to the dramatic changes in education policy especially
post- 1988 Education Reform Act (Ball & Shilling 1994, Raab 1994b). Since the
1970s, the education system has undergone profound changes and consequently
changes in the study of this system have emerged and require development. The study
of ‘educational administration’ emerged during the post- war period, however the
approach was positivist and assumed the reification of organisations, therefore
essentially concerned with ‘structures’ (Griffiths 1959). In 1974, Greenfield began his
infamous counter- attack arguing the need for a qualitative methodology and focus on
agency, as schools were socially constructed organisations (Greenfield & Ribbins
1993). By the late 1980s, emphasis began to shift from a broader concept of
‘educational administration’ to a narrow and technical study of ‘educational
management’ in ‘theory’ and practice (Bush 1988, Bush & West- Burnham 1994).
These approaches were concerned primarily with the functioning of schools and
pragmatic prescriptions. By contrast, the other dominant research ‘paradigm’ derived
from ‘educational sociology’ that contained two distinct approaches related essentially
to the study of ‘agency’ or ‘structure’ (Hammersley 1984). ‘Educational management’
tends to focus on institutions (meso- level) and individuals, whereas ‘educational
sociology’ focuses on ‘macro’ structures and collective experience at the ‘micro’
level. Each approach has something to offer but is locked into a particular and
‘parochial’ approach based on specific values, approaches and research methods.
Many of the issues pertinent and necessity for development have linkages to wider
issues in the political and social sciences (Raab 1994a, b), such as the tensions
between ‘structure and agency’ and ‘micro and macro’ levels of analyses and
differences between ‘natural sciences’ and ‘social sciences’ (Hammersley 1984).

There is a need to develop the study of ‘education policy’ in both methodological



approach and theoretical scope (Dale 1994, Hammersley 1984, Ozga 1987, 1994,
Raab 19444, b).

Ozga (1987:141) argues for the need to improve the study of education policy via an
attempt to develop “‘middle level’ analyses” which overcomes the disjunction and
lack of coherence apparent in the split in ‘micro’ and ‘macro’ level studies, although
bridging such a gap is problematic (Hammersley 1984, Hargreaves 1983, Ozga 1987).
Raab (1994a, b) argues not only for the development of ‘education policy studies’ but
also for its linkage and development to wider issues in the field of ‘policy studies’ in
particular and °political science’ in general. For too long, the study of education has
been treated as separate from the latter broader fields, but this neglects the importance
of education:
In the light of education’s centrality to states, societies and individuals as a
principal site of cultural production, transmission and reproduction, such
neglect 1s both unfortunate and highly ironic. For Scotland, one should add to
this centrality education’s institutional prominence as a distinguishing feature
of civil society and culture. (Raab 1994b:; 20).

Raab (ibid: 27) argues the need to transcend “academic orthodoxy” and the previous

exclusionist approaches to analyses.

The Dualism of Structure and Agency

An inherent theme in writings advocating the development of study of ‘educational
policy’ is the need to overcome an abstract ‘dualism’ between micro and macro and to
address issues of ‘structure’ and ‘agency’ (Hammersley 1984, Hargreaves, 1985;
Knorr- Cetina & Cicourel 1981, Ozga 1987, Raab 1994b). Consideration of structure
and agency can be conceived as a methodological approach (Hay 1995), but it
contains also theoretical (Giddens 1979,1984), and philosophical issues (Sayer 1992).
There are four broad approaches towards structure and agency: Structuralism;

Intentionalism; Structuration theory; and Critical Realism. Although the former two

have received increasing criticism, all four have been influential.



i) Structuralism and Intentionalism

Traditionally, consideration of ‘structure’ and ‘agency’ was distinct with the former
emphasised in ‘Structuralism’ and the latter in ‘Intentionalism’ (Hay 1995). Both are
‘simple’ or monocausal’ views of the structure and agency relationship (ibid),
however, the former is an ‘outsider ‘ account (Wendt 1987) emphasising ‘structure’,
associated particularly with Marxist writings. By contrast, Intentionalism 1s an
‘insider’ perspective focussing on individual action, interaction and micro- practices,
and can be discerned in rational choice, public choice and pluralism (Hay 1995). Both
approaches have been ‘severely criticised’ for their narrowness of perception, failure
to adequately account for and understand society and need for considerable
development. However, both have been influential in the study of education and are

closely associated with the ‘conflict’ in traditional ‘sociology of education’

(Hammersley 1984, Ozga 1987, Raab 1994b).

Attempts to develop a more coherent understanding and analyses have been made

through combining consideration of structure and agency, most notably in the work of
‘Structuration’ (Giddens 1979,1981, 1984,1989) and Critical Realism (Bhasker 1975,
1979, 1986,1989, Sayer 1992). There is an extensive body of literature associated with

each approach, developing diversities within the approaches and substantial

differences between the approaches, which cannot be fully explored within the present

thesis.

it) Structuration Theo
‘Structuration’ 1s associated with Anthony Giddens (1979,1981, 1984,1989), who is

critical of the ‘dualism’ between ‘structure’ and ‘agency’ and associated ‘dualism’
between a foci on the ‘macro’ or ‘micro’ which pervaded the development of
sociology. He argues that in order to develop analyses, one cannot simply incorporate

ideas from both approaches, but must re- consider and define the concepts involved
(Giddens 1981).

Giddens seeks to define the concepts of ‘structure’ and ‘agency’ and develop the

concepts of ‘system’ and ‘structuration’. Giddens (1981:163) argues that when



studying ‘agency’, i.e. human action, one must be aware of two “crucial components”.

’, &
[ ]

Firstly, ‘capability’: “the possibility that the agent ‘could have acted otherwise” (ibid).
Secondly, ‘knowledge- ability’ of society. Both refer to observable factors and
unconscious, ‘every- day’ routine actions. For Giddens, institutions remain structural
factors, but must be considered also in terms of action within and across time and
space. Giddens’ redefinition of ‘structure’ is both the most fundamental and
controversial. He 1s critical of existing conceptions that suggest structure refers to
pattern and constraint. While not rejecting that structure constitutes a pattern and may
exert a constraint, Giddens believes this is only a partial understanding. He proposes
that the connection of structure purely with constraint and external to action is at the
root of the dualism between structure and agency. Giddens is critical of the definition
of structure becoming entangled with a definition of ‘system’, positing a distinct
definition of ‘system’:
social systems have structural properties, but are not as such structures... what
most sociologists have thought of as ‘structure’, the ‘patterning’ of
relationships between individuals or collectives, can be best dealt with by the
notion of system. Social systems (and overall societies, as encompassing types
of social system) consist of reproduced relationships between individuals and
(or) collectivities. As such, social systems have always to be treated as situated
in time- space. If we understand ‘system’ in this way, we can free the concept
of structure to perform other conceptual tasks. (Giddens 1981:169).

Hence, the development of the definition of ‘structure’ is to follow from a critique and

redefinition of existing conceptions.

Giddens develops his definition of ‘structure’ by developing notions from the French
tradition of ‘structuralism’’. Consequently:
‘Structure’ then refers to rules and resources instantiated in social systems, but
having only a ‘virtual existence’. The ‘rules’ involved here are social
conventions, and knowledge of them includes knowledge of the contexts of
their application. By resources I mean ‘capabilities of making things happen’,

of bringing about particular states of affairs... To conceptualize structures as



rules and resources (or structures as rule/ resource sets) is to acknowledge that
structure is both enabling and constraining. (Giddens 1981:170- 171).
Structure is separate from, but interwoven with systems, institutions and actions,
linked also to considerations of time and space. Giddens rejects the previous dualism
of structure and agency:
The structured properties of society, the study of which is basic to explaining
the long- term development of institutions only exist (a) in their instantiation
in social systems, made possible (b) by the memory- traces (reinforced or
altered continuity of social life) that constitute the knowledgeability of social
actors... action and structure stand in a relation of logical entailment: the
concept of action presumes that of structure and vice versa. I use the phrase
‘duality of structure’ to mean that structure is both the medium and outcome of
social practices it recursively organizes. (Ibid: 171).

‘Structuration’ 1s the overall: “Conditions governing system reproduction” (ibid: 172).

Giddens’ ‘Structuration theory’ is a substantial development (Hay 1995).
Nevertheless, fundamental criticisms and controversies about its’ adequacy and utility
exist. In particular, whether ‘structuration’ constitutes an adequate ‘theory’ and
whether it has any empirical utility (Gregson 1989, Hay 1995, Thompson 1989, Thrift
1985). Gregson (1989:295) argues that ‘structuration’ is “a second- order theory”.
Thrift (1985) perceives ‘structuration’ as concerned with ‘concepts’ rather than
theorisation. Yet the ‘concepts’ adopted and explored are controversial. Critics posit
that Giddens’ re- definitions of ‘structure’ and ‘agency’ are inadequate (Thompson
1989). Giddens’ use of the concepts ‘system’ and ‘institution’ are fundamentally
under- developed (Hay 1995, Thrift 1985). His re- definition of structure and agency
are extremely selective in order to support his proposition of overcoming the
‘dualism’ between structure and agency. However, if one believes that the concepts
are contestable, the inherent foundations of ‘structuration theory’ become precarious
(Hay 1995, Thompson 1989). Hay (1995) proposes that Giddens’ re- definition of
structure and agency ultimately fails to overcome the dualism of these foci.
Consequently, the charges are that Giddens has failed to provide a ‘middle- ground’
between structure and agency, to create the necessary dialectic to posit a duality. This
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lack of a ‘middle- ground’ fundamentally undermines the conceptual soundness and
methodological applicability of structuration theory (Hay 1995, Thrift 1985). Thrift
(1985) argues the need for mid- range focuses, positing the need for a more detailed,
explicate focus on institutions. Also criticising Giddens’ emphasis on:
the small scale and the large scale to the detriment of the scale at which most
institutions operate, the historical medium term and the medium (for want of a
better word) extension in space. (ibid: 619).
Furthermore, as the notions of duality of structure and agency stand, it is inherently

difficult to operationalise these terms (Gregson 1989, Thrift 1985).

This leads to the empirical applicability of structuration theory for informing and
framing research. This is not a straightforward issue and is not helped by Giddens’
ambivalent comments, ranging from the importance of structuration theory for
informing research (Giddens 1984) to the “relative autonomy of theory and research”
(Giddens 1989:294). Critics have centred upon the difficulty of applying structuration
theory to empirical research programmes. Structuration theory is deemed either
inadequate in its present form (Stones 1991), or wholly inappropriate (Gregson 1989).
The proposed solutions to this problem are varied: Structuration theory should be
recognised as insufficiently critical and empirical to be applied (ibid); Structuration
theory should be recognised as ‘sensitising’ the researcher to potential research issues
but not itself a programme of research (Giddens 1989); Giddens must develop his
theory of structuration in order to make it more methodologically applicable (Thrift
1985); or other critics must develop appendages to structuration theory in order to
generate its research applicability (Cohen 1989, Stones 1991). The overwhelming
image is that structuration theory cannot be readily adopted for empirical research.

Whether it could or should do so is controversial (Cohen 1989, Giddens 1989,
Gregson 1989, Stones 1991, Thrift 1985)?.

Giddens maintains that structuration does not constitute a research programme or
“method of research” (Giddens 1991:296). However, he rejects Gregson’s (1989)

argument that structuration theory is irrelevant to empirical work. Giddens posits that

structuration provides a range of concepts which can be informative in research,
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‘sensitizing devices’, drawing upon mixed methods. Nevertheless, Giddens’
ambivalence to the linking of structuration theory and empirical research remains. On
the one hand, structuration should be considered part of the interaction of social
science and object of study; but on the other, it should not be adopted wholesale as a
research approach. The argument appears to be that structuration theory has a general

relevance in selected settings and a selective relevance in some general settings, but

that in each case 1t 1s a partial approach and not fundamentally an empirical design

(Giddens 1991).

To date structuration theory has had limited applications in the °‘sociology of

education’ but not ‘education management’. Shilling (1992: 79-80) enthuses:
In terms of education policy, the implications of this view mean that it is not
feasible to conceptualise policy as constructed by the logic of capital or any
other force which operates entirely above and out of reach of individuals.
Neither 1s 1t possible to construct a feasible, ‘policy sociology’ simply by
adding on a concern with “individual’s perceptions and experiences” to a
state- centred analysis (Ozga, 1987, 1990). Instead a major concern of
education policy should be how people formulate, implement, mediate and

oppose policies, which seek to bind together social systems in time and space,

by drawing on rules and resources.
In this interactionist view of the duality, change is possible and therefore it avoids the
“deterministic views of the history of education and the education- society
relationship. Teachers and students can and do make a difference” (ibid). Shilling
(1992) argues for the adoption of structuration theory wholesale into the sociology of
education, perceiving this as the key means to overcome the dualism and determinism
of many existing accounts. However, he fails to provide a fundamental critique of
structuration, in terms of its conceptual, theoretical and empirical adequacy. Shilling
(1992) proposes the implications of structuration for research without actually
conducting the research himself. One must question whether Shilling’s (1992)
propositions based on Gidden’s re- conceptualisations are adequate. In re-
conceptualising structure, Shilling (1992) ignores the fact that ‘intangible’ capitalist

structures may still have a bearing on the education system. In re- conceptualising
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agency, he suggests variations on a basic proposition of socialisation. There remains
the need for a much more critical consideration of the applicability of structuration to

educational research.

McFadden (1995) posits benefits from a structuration approach for the sociology of
education but notes weaknesses. McFadden (1995) is driven to considering issues
relating to structure and agency as developed by Bhasker, a critical philosopher, and
for application to education and pedagogy by Bernstein. Hodgkinson (1994) combines
structuration theory with a critical realist conception of empowerment for his study of
education. However, in Hodgkinson’s (1994) conclusions and model it is difficult to
discern why or indeed how structuration was intrinsic to its development. Educational
researchers are increasingly aware of a need to overcome the dualism between
structure and agency and the gap between ‘micro’ and ‘macro’. To this end,

structuration appears seductive and has been adopted, in many cases, without

thorough  consideration. However, a more appropriate approach is for a critical
engagement with structuration theory disceming its empirical and practical utility for
informing the research process. As Gregson (1989) suggested, there is the need for a

more critical empirical and theoretical development of the structure and agency
debate.

iii) Critical Realism

Critical realism combines a focus on structure and agency but in significantly different
ways from structuration theory. Critical realism is derived from philosophical origins,
especially Bhasker (1975,1979,1986,1989), but is concerned with practical research
and methodological approaches also. Critical realism contains many approaches
combined by a strong value and philosophical basis, which is predominantly Marxist,
promoting structural transformation and human freedom, and advocating the
difference in research method between the natural and social sciences. Many of the

criticisms levelled against structuration have no relevance to critical realism. This is a

‘critical’ approach, which has:
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retained the orthodox usage of the terms ‘structure’ and ‘agency’... Hence,

structure and agency, though theoretically separable are in practice completely

interwoven. (Hay 1995:200).

In critical realism the fusion of structure and agency, plus fact and value, theory and

practice is fundamental (Bhasker 1989).

Fundamental to the development of critical realism is the philosophical inquiry into
the nature of social science, in particular compared to natural science and scientific
inquiry (Sayer 1992)°. In linking these philosophical ideas to structure and agency,
and in juxtaposing critical realism with the previous approaches, Bhasker’s (1989:74-
77) Transformational Model of Social Activity is helpful. Bhasker develops his model
in light of criticism of the three preceding models (see Appendix A) . Firstly, an
agency- centred approach, akin to Intentionalism, whereby agency determines
structural factors. Bhasker relates this ‘Model 1' to the Weberain stereotype
‘Voluntarism’. ‘Model 2' is the converse argument of structural determinism, related
to Structuralism. Bhasker associates this with the Durkheim stereotype ‘Reification’.
These models are severely limited. Hence, Model I, which Bhasker deems the
‘Dialectical Conception- Illicit Identification’. This model aims to overcome the
previous dualism by “synthesizing these conflicting perspectives on the assumption of
a dialectical inter- relationship between society and individuals” (ibid:75). This
approach has connections to structuration theory, although Bhasker derives this model
from Berger. In particular, Berger’s premise that “society forms the individuals who
create society; society, that is , produces people, who produce society, in a continuous
dialectic” (ibid:75). The crucial point of Model III is:

society is an objectivization or externalization of people. And people, for their

part, are the internalization or re- appropriation in consciousness of society.

(ibid:76).
However, Bhasker (ibid) believes that this approach is fundamentally flawed:

For 1t encourages, on the one hand, a voluntaristic idealism with respect to our

understanding of social structure and, on the other, a mechanistic determinism

with respect to our understanding of people.
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According to Bhasker, an adequate understanding of structure and agency requires the

development of Model IV, the Transformational Model. The crucial difference is that
society pre- exists agency, therefore voluntarism is inaccurate, but that society can
only be reproduced or transformed through the actions of agency, therefore reification
is inaccurate. Bhasker posits that this model is an advance because it provides a more
realistic conception of the relationship between structure and agency, in which issues
such as socialisation, affecting actions and conditions, and the importance of change

and history, are often linked and important.

Hay (1995:200- 201) provides guidelines as to the “premises of a critical realist or
strategic- relational ontology” which will affect research design and methodology:
1. All human agency occurs and acquires meaning only in relation to already
preconstituted, and deeply structured, settings.
2. Such settings simultaneously constrain and enable the actors (whether
individual or collective) that inhabit them by determining the range of
potential appropriations and the direct consequences of such actions.

3. What constitutes a structure is entirely dependent upon our vantage point.
For instance, the action of others ( a crowd for example) represents from the
perspective (vantage point) of an individual who is not part of that collectivity.
This is an inherently relational conception of structure.

4. Structures, do not determine outcomes directly, but merely define the
potential range of options and strategies. Since actors only have partial
knowledge of such structures they have only partial access to this hypothetical
range of strategies.

5. Action settings can be conceived of in terms of a nested hierarchy of levels
of structure that interact in complex ways to condition and set the context
within which agency is displayed.

6. The nature of the constraints (and range of opportunities) imposed on action
by structured settings are twofold: (i) Physical: referring to the spatial and
temporal properties of the (potential ) action setting; and (ii) Social: (here the

notion ‘social’ 1s employed in its widest possible sense)- referring to the
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products of the intended and unintended consequences of previous human

action or inaction on a structured context.

7. These constraints may also be seen as resources. Constraint also implies

opportunity.

8. Strategic action is the dialectical interplay of intentional and knowledgeable,

yet structurally- embedded actors and the preconstituted (structured) contexts

they inhabit. Actions occur within structured settings, yet actors have the

potential (at least partially) to transform those structures through their actions.

This impact of agents upon structures may be either deliberate or unintended.
Hay (ibid: 201) explains: *“Actors appropriate a structured context which 1is
strategically selective (favouring certain strategies over others) by way of strategy”.
Furthermore, action has both “direct effects” on structures and generates “strategic
learning” at agency level (ibid). The linkages between Hay’s (1995) outline and
Bhasker’s (1989) model are evident. Although these are extensive propositions, they

have implications for theoretical, methodological and empirical issues.

Although philosophical, critical realism recognises the need to address theoretical and
methodological i1ssues, often viewing these as inter- twined (Sayer 1992). Critical
realism rejects the use of “orthodox™ scientific approaches derived from natural
sciences preferring qualitative methods (Bhasker 1989:83). Explanatory theories and
related methodologies are promoted. In framing and executing research, one must be
aware of “the concept- dependent nature of social activities” (ibid: 85). However,
there may be a disjunction between the concepts employed and the phenomena to
which they relate. Hence, researchers must move beyond straightforward explanation
of face value concepts and seek to explore, account for and criticise the concepts and
their prevalence. Bhasker (ibid: 186) argues “that the criteria for theory- choice and
theory- development must be exclusively explanatory and non- predictive”.
Consequently, there are implications for the type of research finding and purpose
advocated by critical realists. Social science is perceived as different from natural
science and therefore objective and absolute knowledge cannot be created. However,
such knowledge can be subjected to empirical ‘testing’. As the social structure is

continuously reproduced and transformed, one cannot posit an accurate static theory.
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Furthermore, research and theorisation should generate social change. In doing so

Bhasker (1989:87- 88) posits that one must move from philosophical issues and
abstract theorisation to directly practical issues and outcomes:
Once this step is taken then conceptual criticism and change passes over 1nto
social criticism and change... In the full development of the concept of
ideology, theory fuses into practice, as facts about values, mediated by theories
about facts, are transformed into values about facts.
Critical realism is a value- driven approach seeking to promote social change around
notions of human ontology, freedom and emancipation. Rather than a premise of
theoretical absolutism and deductive methodology, critical realism is acutely aware of

the interactions between the various ‘levels’ of analysis and the objects of study.

However, this ‘holistic’ approach of critical realism has received criticism (Magill
1994). Critical realism proposes an overarching and specific ontology as a means to
guide both theory construction and empirical inquiry. Magill (1994) argues that there
is no universal ontology, but rather there are various ontologies reflecting the diversity
of theoretical and empirical areas to which they specifically relate. The relationship
between theory and ontology are far more complex than the critical realists
acknowledge. Furthermore, the universal ontology proposed by critical realism 1s very
specific in its internal nature, inhibiting its applicability (ibid). Critical realism may
have some appeal, but it must be recognised as a specific and value- driven approach

that is inherently not neutral therefore undermining its universal applicability.

Magill (1994) takes issue with many of the intrinsic features of critical realism. He
argues that their propositions about the difference between natural and social science
are simplifications. Magill (1994) suggests that critical realism is a judgmental rather
than an explanatory approach. He believes that critical realism’s search for the
‘philosophical mid- way’ offers (but does not provide) universality and compromise,
but denies the creativity and intellectual stimulation in debate and opposition.
Ultimately, Magill (1994) proposes that critical realism per se is wholly unnecessary.

Its internal nature is problematic, the concepts adopted, such as ideology and

illusoriness exist out-with critical realism, and the proposition of universal ontology
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does not have practical application. However, even Macgill (1994) is unable to reject
realism completely, it is rather the particular nature of critical realism that he finds
insidious. Hence, Macgill (1994) argues for a minimal realism, which offers guidance
but does not make aggrandised propositions about universal ontologies and ‘truth’,

this is akin to using “structuration’ as a ‘sensitising device’.

As with structuration theory, there are limited examples of critical realism being
advocated for education research, especially within the broad field of sociology of
education. There are three key issues in the literature: firstly, the need for critical
realism pér se; secondly, its need in contemporary educational research; and thirdly,
its application. The first point arises out of a perceived failure of positivist science,
especially 1n the social sciences. While the movement to qualitative approaches has
benefits, there are problems also:
a nagging paradox persists. If interpretative research argues that it gives richer,
thicker, more meaningful descriptions of the world than positivism, but cannot
evaluate these descriptions, then it collides with the positivist separation of
knowledge and value. (McLaren & Giarelli 1995:2).
Social structures are not neutral; they exhibit differences that are systematically linked
to the different interests of particular social groupings who hold power differentially.
McLaren & Giarelli (ibid: 3) argue that the adoption of critical theory to educational
research is “ a particularly pressing agenda”. Critical theory is concerned with power
and politics and therefore provides a basis to reject and refuse the dominant arguments
of neo-conservative politicians. Critical theory provides a force for the quest for
emancipation emphasising the ‘politics of difference’, e.g. cultural diversity and
‘otherness’, plus the promotion of the ‘politics of solidarity’ in order to create
liberation. In McLaren & Giarelli’s expression, to use the ‘arch of social dreaming’ to

direct research and practical aims. This radical and critical agenda owes more to

vision than practicality.
Nevertheless, in applying critical theory, two methods merit most attention. Firstly, in

its broadest sense, discourse analysis. McLaren & Giarelli’s (1995) focus on

‘difference’ emphasises the marginalized and those who ‘disidentify’ with the existing
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discourse. Giroux (19935) notes the importance of ‘discourse, discursive practices and
power’, while Weis (1995) is concerned with the issues of ‘voice, silencing and
listening in discourse’. The deconstruction of the dominant discourse, the search for
silences, the exercise of power and the search for alternatives are pervasive. The
second methodological issue relates to the interplay of researcher and the researched.
There is a “concern for a kind of research that occurs with, rather than on, others and
is thus informed by a dialogue aimed at mutual understanding” (McLaren & Giarelli
1995:18). LeCompte (1995) argues for ‘critical, collaborative research’, while
McLaren (1995) posits the need for a ‘critical ethnomethodology’. The purpose of

research 18 to generate change and understanding therefore in all methods dialogue is

important.

However, one must question the extent to which critical realism can be applied in
educational research. If we accept the pre- eminence of structural constraints, how do
researchers, educators and others reach the state of relative autonomy necessary to be
truly critical and achieve aims such as the ‘arch of social dreaming’. The promotion of
‘mutual understanding’ and ‘social change’ is in reality complex. Furthermore, critical
realism emphasises the constraining nature of structure, therefore contrary to Giddens,
critical realism may under- estimate the enabling nature of structure and agency.
Where Giddens displayed an ambivalence about the capacity to apply structuration
directly, critical realism advocates its utility to guide research. However, it does so on
the basis of an universal and value- drive approach that undermines the difficulties
inherent in combining various levels of analyses which is fundamental to the issue of
structure and agency. Critical realism raises interesting issues, but as Magill (1994)

suggested, it 1s perhaps best applied as an illuminating approach rather than

universally applicable.

iv) Issues for my R h Purpo

The purpose of my research is not to resolve nor directly ‘test’ the various approaches

to structure and agency. However, issues of structure and agency have relevance to an
adequate exploration of education policy and the changing education system. As Raab

(1994b:26) noted the issue of structure and agency has “long been on the agenda in
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the sociology of education”, yet it can be neither “easily skirted” nor ‘“permanently
resolved”. The previous discussion sought to outline the essential characteristics of

the ‘structure and agency’ debate, the problems and possibilities involved and the

existing applications to the study of education.

Although influential, Structuralism and Intentionalism are limited and partial
accounts. The development of Structuration and Critical Realism seeks to provide a
more holistic explanation. Unfortunately, these literatures are internally problematic
and often difficult to translate into empirical research. Of course, the boundaries
between theory and empiricism exist and one would not expect complete unity.
Nevertheless, in choosing to adopt Structuration, one is adopting a substantially re-
defined notion of structure and agency, which although significant is problematic to
operationalise. By contrast, in adopting Critical Realism one is subscribing to a
specific and value- driven ontology of society aimed at universalism and radical
change. Both approaches are consequently partial. Arguably, the most appropriate use
of structuration and critical realism to date in education research has been as
‘sensitising devices’. McFadden (1995) and Hodgkinson (1994) combined ideas from
structuration and critical realism in order to apply structure and agency to education
research. This 1s a more ‘pragmatic’ approach but offers scope for the development of
practical research informed by the issues inherent to the structure and agency debate

without adopting an over- arching and all- embracing philosophical value position or

abstract theorisation.

Consideration of ‘structure and agency’ for my research purpose indicates the
potential benefits of a qualitative research methodology. There is scope for research
focussing on individuals as agents, who are related to each other in interactions,
institutions and located in wider social, political and economic structures. It is
necessary to ‘engage’ with the actors involved and to ‘contextualise’ their actions and
perceptions with the wider interactions, institutions, historical, social and structural
settings within which they belong. Issues arising from structure and agency may
inform and ‘sensitise’ analyses of research concerning education policy. There is a

need to consider the perceptions and language employed by those involved, to
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consider the silences and contextualisations in these accounts. It is not sufficient to
approach the subject purely in terms of the dominant conceptualisations of the
‘empowered establishment’ and the ‘enabling authority’. One must scrutinise the
existence of these and the counter- factual, e.g. the dis- empowering effect of change
and the constraining nature of reform. In the concept- dependent nature of education
policy, a disjunction may exist between the conception of a phenomenon, some
people’s perception of that phenomenon and the phenomenon itself. There is a need
for a consideration of the issues of power, constraint and ennoblement. Teachers or
education officers cannot be treated in isolation but must be considered within their
wider structural setting. In developing the linkage between structure and agency,
Bhasker’s (1989) Transformational Model suggesting that structure pre- exists agency,
but that agency then influences structure through the necessity of action to reproduce
or transform structure may have relevance to the education and local government
system. Furthermore, it is vital to consider the issue of discourse and discursive
practices. Fundamentally, a means to understand the nature of structure and agency,
plus their facilitating and constraining tendencies, is to consider how structure and
agency are perceived and discursively articulated by those involved at the ‘ground-
level’, e.g. teachers and education officers. Such an approach perceiving issues of
structure and agency as integral to discourse and research method is not developed by
structuration and under- developed by critical realism thus far. This appears fruitful to
developing research and understanding of how structure and agency affect perceptions

and practices.

Therefore, I believe that some of the issues raised by consideration of ‘structure and
agency’ have relevance to the informing and analysing of my research. However, I do
not propose to adopt totally any of the approaches previously outlined. My research is
exploratory and to this end some of the issues raised have relevance. Issues of
discourse, process, structure and agency are integral. However, my research does not
constitute the resolution of the dualism between structure and agency within a

research strategy nor does it constitute a complete bridging of the micro- macro gap in

the social sciences.
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The Micro- Macro Gap and the Study of Education

Specifically concerning the ‘micro- macro gap’, there is need for development at both

theoretical and empirical levels. Hammersley (1984) links the difficulty of
overcoming the dualism between micro and macro practices in education to the nature
and inadequacies of present theories and approaches, especially in the sociology of
education which is “organized competing research perspectives” which maintain the
micro- macro divide (ibid: 321)*. Given the “paucity of theory” (ibid :321) capable of
resolving this 1ssue, Hammersley (ibid:321- 322) proposes that:
attempts at ‘synthesis’ (Hargreaves, 1978, Pollard, 1982) are premature. What
the search for synthesis leads to are futile efforts to ‘map’ the whole range of
casual chains thought to be relative to the explanation of a particular
phenomenon. But even the description of these lines of influence, without any
attempt to check their reality, is an exhaustible task... the validity of any theory
or explanation synthesizing macro and micro levels is dependent on the
validity of the theories at each level. The problem in the sociology of

education... is that well- established theories of any kind are few and far

between.
Hammersley’s (1984), perhaps interim, advice is that the issues involved should be
explored through research programmes rather than abstract and competing
theorisation. Both DSM and Reorganisation are linked to consideration of institutions
and processes that Hammersley (1984) proposes as a central but neglected element in
resolving the micro- macro issue. Therefore, my research is aware of these issues and

seeks to provide an exploration through a specific research project. The research is

exploratory and empirical with theorisation proposed to be ‘emergent’ rather than

imposed. These approaches demonstrate similarity to ‘policy sociology’.

Polic iolo

When discussing the potential and problems in necessary development of the study of -
education policy, Raab (1994b:23) heralds: “Enter ‘Policy Sociology’”. While Ozga
(1987) recognises that the capacity to “close the macro - micro gap” (ibid:138) is
problematic and indeed pessimistic, she believes that there is potential also:
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For this reason the time is ripe for the development of policy sociology, rooted
in the social science tradition, historically informed and drawing on qualitative
and illuminative techniques. (Ibid: 144).
In this approach issues of micro and macro, structure and agency are inherent, though
not fully resolved (Raab 1994b):
relationships between policy process and outcome and between motive and
action are at the heart of many investigations, and signal a research method
that relies heavily upon getting in on the inside of the policy process through
participants’ accounts. Policy sociology may try to hold both policy and
practice (or implementation) within the same frame, and in some sense map
them onto ‘macro’ and ‘micro’ dimensions, whilst attempting to work out the
rules or methods for framing and for mapping. It may also try to explain
historical and cultural continuities or changes, and to address the relationship
between structure and agency. These crucial tasks are daunting... (Raab
1994a:7).
While ‘daunting’, this approach is potentially fruitful as demonstrated in research
applying ‘policy sociology’ to policy- making (Ozga 1987), Scottish education policy
(McPherson & Raab 1988) and devolving school management (Bowe & Ball 1992).
‘Policy sociology’ is an exploratory and critical approach, in either a Marxist (e.g. in
some of the orientation of Bowe & Ball’'s (1992) work) or non- Marxist connotation
(e.g. McPherson & Raab’s (1988) approach). Part of the strength of ‘policy sociology’
is its capacity to address issues raised by broader debates without adhering to the
promotion of particular political values, as Raab (1994b:21) explains:

Troyna (1994) seems to suggest that, in the issues it tackles and in its analysis,
education policy sociology is very like social research sans political
commitment.

This approach is more akin to my research purpose which , like McPherson & Raab’s

(1988), seeks to explore education policy in a politically informed and aware manner,

but not to be politically promotional.
The “catholicity and experimentalism” of policy sociology is both its strength and
potential weakness (Raab 1994b:23). If policy sociology becomes such a broad label

that it lacks delimitation and definition, it may be problematic to maintain this as an
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appropriate field of inquiry. Raab (ibid) comments: “Ozga’s formulation implies that
there is nothing exclusively ‘sociological’ about education policy sociology”. Hence:
“Policy sociology rests on a somewhat insecure theoretical foundation” (Raab
1994a:6). Differing definitions of ‘policy sociology’ exist (Halpin 1994, Ozga 1987,
Raab 1994b). The concepts and issues at the heart of policy sociology are complex
and controversial: “conceptualizing the relationship between the ‘formulation’ and the
‘implementation’ of education policy is also beset with problems”; “ambiguity in that
literature’s use of ‘macro’, ‘micro’ and ‘meso’”’; and “these problems of levels and
structure and agency”’ (Raab 1994b:25- 26). Scope remains for developing the

theoretical and conceptual nature of ‘policy sociology’.

Nevertheless, that the above concepts are considered within ‘policy sociology’ is a
considerable advance. Given the problems with existing theorisation, the use of
empirical exploration and evaluation as a means of ‘emergent’ theorisation may be a
worthwhile exercise. Raab (1994b:23- 24) explains that although differences in the
detail of interpretation exist, an overall commonality of approach is evident:

policy sociologists examine the relationship between process and product, and

between motive and action. In each case, however, knowledge of the former is
to be gained empirically and not on the basis of inference from the latter or by
deduction from grand theory. Hence the importance of going beyond the
public pronouncements of ‘policy makers’ and actually talking to them, for
meanings and ‘assumptive worlds’ are essential parts of the policy process and
require to be understood if action itself is to be understood.

Despite criticisms of ‘policy sociology’, it is perceived as a significant and beneficial

approach to the study of education policy (Ozga 1987, Raab 19944, b).

The issues, approaches and methods advocated by ‘policy sociology’ have relevance
to my research project. ‘Policy sociology’ emphasises the importance of studying
education policy through a qualitative methodology focussing on ‘policy- makers’ and
actors involved (Ozga 1987, Raab 1994b). Ozga (1987:141) proposes that such an

approach will help to ‘close’ the micro- macro ‘gap’, as will a focus on :
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Development of ‘middle level’ analyses, especially in LEA structures... and
study of historical and public documents, plus interactionist studies of LEA
administrators, heads and school staff outside the classroom all look like
promising ways of bridging the micro- macro gap.
Such an approach is important to, influential in and developed by my study of DSM
and Reorganisation. In terms of method, Ozga (1987:146) advocates:
The use of in- depth, unstructured or semi- structured interviews... careful
historical work and the development of an education policy archive would do
much towards bridging the micro- macro gap.
In executing and analysing such a method, Raab (1994b:18) explains the need:
to look at the ‘impact’, effects or consequences of policy, to get inside its
language or ‘discourse’, or to explain its provenances and processes.
Although the ‘bridging of micro and macro’, structure and agency remain more
complex than perhaps indicated by Ozga (1987), the methods and approaches of

‘policy sociology’ are relevant to the development of my exploratory research

concerning DSM and Reorganisation, consequently I have adopted the methods

outlined above.

The Exploration and Analysis of ‘Discourse’

Exploration and analyses of discourse have become increasingly utilised in social

science research (Hastings 1998). Analyses of discourse are perceived as a means of
exploring and improving issues of structure and agency (Ball 1994, Fox & Miller
1995, Giroux 1995, Hajer 1989, Howarth 1995, McLaren & Giarelli, 1995, Palmer
1990 , Weis 1995), closing the micro - macro gap (Fairclough 1992, Hastings 1998,

Poulson 1996) and developing the application and scope of policy sociology (Ball
1990, 1994, Raab 1994b). Therefore analyses of ‘discourse’ offer potential to further

research of education policy.

However, the theory and analysis of discourse is not unproblematic (Hastings 1998,

Howarth 1995, Palmer 1990, Poulson 1996). ‘Discourse’ is a frequently ill - defined
and controversial concept (Mills 1997, Nunan 1993). Although the study of discourse

is relatively recent in the social sciences (Hastings 1998), it originates from a longer
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tradition of studying linguistics (Poulson 1996) in which de Suassure’s work i1s
especially influential (Gunnarsson et al 1997). In developing a critical widespread
application of discourse analysis, Foucault’s work is important (Hastings 1998,
McNay 1994, Mills 1997, Poulson 1996). Yet, Foucault approaches discourse as an
area of inquiry rather than a coherent theory (Mills 1997). Hence, he posits a variety

of definitions of discourse:
Instead of gradually reducing the rather fluctuating meaning of the word
‘discourse’, I believe 1 have in fact added to its meanings: treating it
sometimes as the general domain of all statements, sometimes as an
individualizable group of statements, and sometimes as a regulated practice
that accounts for a number of statements. (Foucault 1972: 80).

Mills (1997) argues that this theoretical ‘looseness’ enables the flexibility for differing

definitions and modifications of the meaning of discourse to emerge and develop.

Nevertheless, with the prominence of Foucault’s work, critical theory, cultural theory
and social constructionist approaches, common criteria have emerged (MacDonnell

1986, Mills 1997). Most importantly, discourses are perceived to relate to and interact

with their social and structural context:

a discourse is not a disembodied collection of statements, but grouping of
utterances or sentences, statements which are enacted within a social context
and which contribute to the way that social context continues its existence.

Institutions and social context therefore play an important determining role in
the development, maintenance and circulation of discourses. (Mill 1997:11).

Discourses do not operate in isolation but are dialogues which exclude and define
certain ‘others’ and meanings. This capacity to exclude and signify meanings and
concepts gives discourses their power. There is not one discourse but potentially
several conflicting discourses. However, in the process of becoming a dominant
discourse, a ‘naturalisation’ occurs, whereby the elements contained and excluded by
the discourse are considered to be widely appropriate. To an extent, these discourses
become sub - conscious, taken - for- granted, only being challenged in times of crisis

and disillusionment. Discourses are important because they affect “both our sense of

reality and our notion of our own identity” (ibid: 15). They contain and convey
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“meaning, force and effect within a social context” (ibid: 13). For Foucault, it is the
“configuration” of power, knowledge and truth” which “essentially... constitutes
discourse” (ibid: 17). Each of these elements is considered to be an interactive and
potentially productive force which emerges through social experience, learning and
discursive structures. Therefore, the study of discourse is perceived as a means to

understand the nature of society, power and language.

The types of discourse analysis outlined above are most frequently applied to the
study of linguistics and literature (Mills 1997, Nunan 1993). However, the approach
has been developed for social science research. A reasonably straight - forward
adoption is through textual analysis of policy documents (Hastings 1998). Yet as
Ball’s (1990, 1993, Bowe & Ball 1992) work on discourse in education has
demonstrated, policy is not simply text, but also a process, the “enactment of texts”
(Ball 1994: 19), with outcomes, “effects” (ibid: 24). Most fundamentally, drawing on

Foucault, policy is considered as ‘discourse’, as it is related to power, truth and
knowledge. According to Ball (ibid: 23):

there are real struggles over the interpretation and enactment of policies. But
these are set within a moving discursive frame that articulates and constrains
the possibilities and probabilities of interpretation and enactment. We read and

respond to policies in discursive circumstances that we cannot, or perhaps do

not, think about.

This notion of dominant discourse is prominent in the development of discourse
analysis in political science research, especially linked to notions of hegemony and
ideology (Hajer 1989, Hefferman 1997, Howarth 1995, Reeves 1983). In principle,
discourses are never closed (Howarth 1995, Laclua & Moffe 1985). They rely on the
creation of ‘antagonisms’ by which the ‘other’ is defined and distanced (Howarth
1995). Through the construction and conflict of discourses, a dynamic quality is
inherent. However, through processes of hegemony, ideology, naturalisation and
legitimisation certain dominant discourses prevail (Burton & Carlen 1977, Hajer

1989, Howarth 1995). Therefore, although a myriad of discourses are potential, it is
those discourses which are “historically contingent and are constructed politically”

which have greatest force (Howarth 1995: 121) and can often be discerned through the
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promotions of ‘policy networks’ (Fox & Miller 1995). Furthermore certain ‘meta -
discourses’, for example capitalism, are perceived which policy discourses must
function within (Mair 1998). There are certain common discourses, shared
assumptions and socialisation which make the world intelligible (Howarth 1995). The
emergence, dominance and shifts in discourse have become focal points in seeking to
understand the contradictions, fragmentation and nature of post - modern society (Fox
& Miller 1995, Howarth 1995, Mair 1998). The study of discourse becomes important
also with the realisation that it connects the past, present and future experiences and

expectations of individuals and collectives (Hajer 1989)°.

The linkage between consideration of discourse and the study of education and local
government systems is a potentially fruitful but generally under - developed area of
inquiry. There is no Scottish material in this respect, although Raab (1994b) has
advocated its development. Political science research on discourse and government
tends to focus at the central level and/ or wider economic and social structures, not on
the management, organisation and policy of local government. In the broad field of
education traditionally, attention has been given to the importance of ‘discourse’, but
in terms of the nature of language, learning of language, children’s use of language,
classroom experiences and pedagogic practices. Bernstein (1971, 1973, 1975, 1977,
1990) sought to develop these analyses into consideration of language, pedagogy and

class. While important, this work did not consider the ‘discourse’ of education policy
(Poulson 1996). Poulson (1996) outlines the development of discourse in education
policy analysis focussing on the promotion of ‘key- words’ (Williams 1976, 1980),
the use of symbolism and ‘nominalisation’ (Troyna 1994), “whereby a process or
action, formerly occupying a verb slot within a sentence is transformed into a noun
form: thus a process becomes a static entity or abstraction” (Poulson 1996: 581),
examples include management and efficiency. Ball (1994: 24) argues that
contemporary “‘dominant’ discourses, regimes of truth, erudite knowledge” in
education policy are “neo - liberalism and management theory”. These ‘discourses’
are crucial to understanding contemporary education policy (Ball 1990, 1993, 1994,
Bowe & Ball 1992, Menter et al 1995), such as DSM, but they do not explore the

existence of previous discourses. McPherson & Raab’s (1988) exploration of the
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historical governance of Scottish education does not mention discourse, but in their
cor:ceptualisations of ‘Scottish myth’, ‘Partnership myth’ and ‘post - war consensus’,
they explore what are arguably ‘discourses’, i.e. dominant discursive strategies,
associated statements, ideals about society, political and historical constructs,
exercises in domination and legitimisation, plus a ‘policy network’ of support and
influence. Therefore, there is need to develop consideration of discourse for research

of contemporary and historical education processes, policies, perceptions and

practices.

The application of discourse analysis to studying policy is developing and requires
development (Hastings 1998, Poulson 1996). While Foucault has been influential, his
ideas are abstract, therefore they lack empirical ‘testing’ and development which is
necessary for a better understanding of the interaction of discourse and policy,
language and society, and power (ibid). Palmer (1990) is critical of the ‘descent into
discourse’ which seeks to reify language. However, on both counts discourse analysis
can be developed through theoretically - informed empirical work, which links
discourse with historical, social and political processes. Howarth (1995) argues that
discourse theory does not reify language, as it has a ‘realist’ orientation that
recognises a reality exists out - with our conceptualisation, although we use concepts
to give that reality meaning. Similarly, social constructionist approaches have
influenced the development and application of discourse analysis, suggesting the inter
. relationship between language and society. These approaches are useful in

developing education policy analyses.

Moving towards a more practical and appropriate consideration of discourse in
education and local government policy analyses, writers influenced by social
constructionist ideas are helpful (Gunnarsson et al 1997, Mair 1998). Berger &
Luckmann (1967) argued that ‘reality’ was socially constructed. Gunnarsson et al
(1997: 2) develop this point:

cultural knowledge and representations of reality are interactionally

constructed, socially transmitted, historically sedimented and often

institutionally congealed, and finally communicatively reproduced in situation.
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This avoids the a - historical approaches to discourse which threaten to reify language
(Palmer 1990). Discourse has a recursive quality whereby:
knowledge systems and interactional routines .. have been socially
(communicatively) constructed through cultural history rather than on the spot,
and yet such structures and routines are at the same time actively and
productively re - created in situated practices. (Gunnarsson ef al 1997:2-3).
Gunnarsson et al’ s analysis of professional discourse indicates that discourse is both

individualised and socialised, it occurs within socio-cultural, situational and historical

contexts, and can be institutionalised:

professional language and discourse have been developed historically as part
of social activities, how the use of language and discourse in the professions
shapes social reality, and reproduces and maintains social activities and
relations, how its genres and patterns are sustained by social institutions, and
how discourse enters 1nto the continuing process of negotiations that produces

novel arrangements for our social future. (Ibid: 3).

This moves away from a straight- forward linguistic and textual denotation of

discourse analyses, towards a process that has historical, social and institutional

dimensions:
To understand professional discourse as it is, we must view it in its historical
framework. We must then ask ourselves how not only professional genres
have been constructed but also for whom, for what needs and why they have
been formed the way they are. We must also analyse the continuous

construction and reconstruction processes taking place in the various social

practices in situ. The historical and situated contemporary construction
processes are mutually constitutive. It is the repeated social practices that form
the genre, and it 1s within the historically created genre - and due to the
demands of this - that the everyday professional discourse takes place. (Ibid: 3-
4).

This notion and analyses of ‘professional discourse’ may be useful for understanding

the process and perception of policy amongst head teachers and education officers.
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Empirical work is crucial to developing consideration of discourse. The methods
advocated accord with policy sociology, namely analysis of spoken and written texts,
conversations, interviews, observations and ethnomethodology (Gunnarsson et al
1997, Howarth 1995, Lentz & Pander Maat 1997). Mair (1998) argues that in
combining philosophical inquiry with practical research there is a need to explore the
construction, negotiation and ‘accomplishment’ of discourses. Discourses should be
analysed in terms of the language, rhetoric and concepts promoted, what is present
and absent, what 1s explicit and implicit, what coherence exists and where
contradictions arise. It 1s not simply the ‘content’ of the language but also the nature
of the speaker, their “assumptive world’ (McPherson & Raab 1988, Raab 1994b), and
the ‘spoken to’, the ‘assumed audience’. Mair (1998) advocates the need to be aware
of ‘inter- textuality’ also and importantly the relationship between differing
discourses, for example the potential that there is a shifting hierarchy of mutually
supporting discourses plus the existence of conflicting discourses. This plurality of
potential discourses is especially significant given the alleged ‘fragmentation’ of
political structures (Alexander 1990, 1991, & Orr 1994b) and post - modern society
(Fox & Miller 1995, Howarth 1995). Therefore the content, purpose and shifts in

discourses are important areas for investigation.

All of the above suggests that consideration of ‘discourse’ is an important element in
developing the study and understanding of education and local government policy. It
provides a means to explore issues of structure and agency, micro and macro, policy
sociology and develop understanding of political, professional and managerial drives
which are affecting education policy and practice. Importantly:

The ways in which policy in education is formed and enacted discursively are,

potentially, important areas of development in relating empirical studies to

wider theoretical work 1n social science... (Poulson 1996: 591).
However, the study of discourse cannot be abstracted from consideration of its

historical, social, cultural, political and institutional context (Fox & Miller 1995,
Gunnarsson et al 1997, Hajer 1989, Palmer 1990, Poulson 1996). Therefore it is

necessary to explore the existing literature concerning the historical and political

development of Scottish education policy, the understandings promoted and the
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concepts developed, 1n order to place DSM and Reorganisation within their ‘context’
and before considering their specific discourse(s). Furthermore, Hastings (1998: 196)
argues that discourse analysts wish to argue the ‘language’ and social meanings are
open to varying and competing definitions, thus in presenting their own data they
should:
signal awareness of the issue... present the data, analysis and conclusions in
such a way that the reader is able to assess the researcher’s interpretations and
claims.
This necessity to contextualise °‘discourse’, supplement it with historical and
theoretical material and clarify the approach to the data has informed the structure of
my thesis. Throughout 1ssues of discourse are drawn upon, but these are not fully
developed and explored in my findings until the conclusions which ‘pull together’ the

historical, theoretical, conceptual and empirical issues and findings.

Overview of the Purpose and Content of the Thesis

Policy sociology suggests the need to trace the process of education policy historically
as well as through detailed contemporary analysis of the policy, perception and
practice. Throughout issues of discourse are important. It is this rationale and order
that has influenced the purpose, content and ordering of my thesis. As Taylor et al
(1997) suggested, there 1s a need to look at ‘contexts, texts and consequences’ in order
to understand education policy. Similarly, my thesis is divided into three parts, which

contain distinctive elements but are not mutually exclusive as they combine to explore
the process, policy, perception and practices of DSM and Reorganisation. Firstly, Part
1: Placing Devolved School Management and Local Government Reorganisation into
Their Historical ‘Contexts’: Issues of Discourse, Process, Practice and Policy ‘Text’,
explores the ‘context’ of the historical development, practice and conceptualisation of
the education system and associated policies. This may influence the perception and
practice of DSM and Reorganisation, the policy ‘texts’ and initial perceptions of
which are discussed. Part 2: Empirical, Conceptual, Theoretical and Methodological
Issues in the Study of Devolved School Management and Local Government
Reorganisation, considers the “texts’ of existing research which may be relevant to my

study, plus related conceptual, theoretical and methodological issues. Therefore, Part
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2 explores established ‘texts’ plus developing their ‘consequences’ for my research
project, approach and understanding. Part 3: Exploring the Emerging Policies,
Processes, Perceptions and Practices of Devolved School Management and Local
Government Reorganisation, considers the ‘consequences’ in terms of my research
findings, seeking to explore their nature and to develop understanding building upon
the previous analysis of ‘contexts’ and ‘texts’. The thesis is divided into ten chapters

that are outlined below.

This chapter, chapter 1, outlines the nature and rationale of my research. It explains
the development of my research focus and approach. A fundamental issue 1s the
approach to the study of ‘education policy’, its linkage to issues of structure and
agency, plus the ongoing attempt to reconcile a micro/ macro ‘gap’. It is suggested
that ‘policy sociology’ offers development and potential application. In seeking to
develop these approaches, analysis of discourse is considered. These issues have

influenced the foci, approach and method adopted and developed throughout my

research project.

Chapter 2 traces the historical developments of the Scottish education system from
its origins to the 1970s. It 1s not simply the structures and practices of the education
system that are important, but also how these have been conceptualised and associated
discourses. From its origins to the present day, there is a strong assumption that
Scottish education is distinctive, especially compared to England. Distinctiveness
relates to structural, institutional, historical and policy factors, but also fundamentally
cultural assumptions and traditions. The discourse of the ‘Scottish myth’ proposes
Scottish culture as being democratic, egalitarian, collectivist and valuing education,
this is reflected in the distinctive nature of the education system which re- enforces
and reproduces the distinctive culture. The pervasive appeal of the ‘Scottish myth’ but
its practical limitations are explored. In the post- war period, a new British discourse
of ‘Partnership’ emerged which valued the involvement of central and local
government in the provision of a collective, public education system. Although
differing practices emerged from previously, the underlying values of ‘equality of

opportunity’ had some accordance with that of the ‘Scottish myth’. Both of these
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discourses and associated practices received challenges during the 1970s. The
‘breakdown of consensus’ related to the increasing politicisation of education and the
attempt to link it more closely to issues of economic efficiency. By the late 1970s,
there was the need to build a new ‘consensus’ and the start of attempts to construct a

new discourse.

Chapter 3 traces developments in policy and discourse from 1979 onwards. It
explains that ‘Thatcherism’ is a contentious and multi- dimensional term, but that
there was an over- arching concern with issues of economy and efficiency. The values
inherent to the ‘Scottish myth’ and ‘Partnership’ such as Scottish distinctiveness and
collectivism were rejected. The development in education and local government
policy during Thatcher’s first two Administrations are critiqued. Thatcher’s Third
Administration was more radical, focussing on reforming areas of social policy,
including education. With the resignation of Thatcher as Leader, the potential for a
different policy style, ideology and agenda under Major is discussed. However, a
‘shift in emphasis’ rather than rejection of ‘Thatcherism’ occurred. Indeed in
education and local government policy, the ‘Major years’ were even more radical,

arguing that the ideal of ‘economic efficiency’ was not simply political, but

fundamentally pragmatic and moral.

Chapters 4 & 5 analyse the process, policy and initial perception of DSM and
Reorganisation respectively. It is suggested that the ‘traditional’ discourses of
‘Scottish myth’ and ‘Partnership’ and their conflict with the discourse of ‘Efficiency’,
within which DSM and Reorganisation were being promoted by Central Government,
affected the process, nature and perception of these policies. Fundamentally, there is
an inherent argument as to whether local government and its education function
should be economically and managerially efficient, affecting services, or concerned
with enabling and enhancing local democracy. These tensions are inherent in the early

development and debate concerning reform of the education system and the promotion

of devolving school management in Strathclyde Regional Council. The developments
from Regional experimentation to National policy are traced. Similarly for

Reorganisation the competing conceptions affect the proposed purpose, nature and
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scale of reform. The consultation documents, policy ‘texts’ and initial perceptions are

critiqued.

Chapter 6 seeks to further understand the potential issues, perceptions and practices
of DSM and Reorganisation by exploring existing published research concerning
devolving school management and reforming the local government role in education.
The two studies of DSM are outlined, issues arising discussed and limitations
highlighted. To develop understanding and raise a range of issues from a variety of
studies, the English research concerning Local Management of Schools (LMS) and the
reform of Local Education Authorities (LLEAs) is considered. This matenal is
extensive and diverse, however two over- arching themes emerge suggesting reform 1s
concerned with the promotion of markets and/or management. The findings and
analyses offered plus issues raised are discussed. Notions of markets and management
may related to DSM and Reorganisation also. However, research which compares
Scotland and England suggests that these ‘forces’ are being mediated and

operationalised differently in the different countries, referring back to the ongoing

importance of Scottish distinctiveness.

Chapter 7 explores and unpacks the conceptual and theoretical nature of the
promotion of ‘markets’, linked to the New Right, and ‘management’, linked to New
Public Management (NPM). The nature of these bodies of thought, their assumptions,
propositions and prescriptions are outlined and critiqued. Both approaches are
inherent to the discourse of ‘economy, efficiency and effectiveness’ which has
influenced policy reform since the 1980s. An economic definition of the efficiency
criterion, related also to managerialism, is utmost, undermining the ‘effectiveness’ of
reform in terms of the arguably distinctive values of the Scottish education system.
Criticisms of the nature of this discourse are explored. Alternative conceptualisations
of reform that emphasise collective and democratic approaches are outlined. In

practice, the shift to ‘markets’ may not be complete, thus issues of hierarchy and

network require consideration also.
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Chapter 8 considers the methodological implications for my exploratory research.
The nature of the research and influence of ‘policy sociology’ suggest the need for a
qualitative method. The strengths and weaknesses of qualitative research and 1n
comparison to quantitative are discussed. The research method adopted, involving
secondary and primary material, in- depth interviews and a multi- site case study
approach is explained and justified. The nature, selection and rationale of the research
sample is discussed. Issues of gaining access and the conducting of interviews are
explored. The approach to analysing the research material is made explicit. Finally, a

critique of the research process is offered.

Chapter 9 provides details of the research findings gathered from the fieldwork. The
findings are presented to explore the issues raised in terms of the policies, perceptions
and practices of DSM and Reorganisation, plus their implications for the roles of
schools and EAs, and the relationships between these bodies. The findings are
presented to indicate the ‘content’ of what was said and by whom. The findings are

developed In terms of how perceptions and practices evolved during my fieldwork,

comparing findings between interviewees and across time.

Chapter 10 develops analysis of the research findings by attempting to explore ‘what
is going on here?’. The findings are critiqued, compared to and developed with
reference to issues that have been raised throughout the thesis, e.g. from the historical
material, the °‘policy texts’, the previous research, theoretical and conceptual
literatures, plus assumptions about the study of education policy. The benefits of
considering discourse are discussed. It is suggested that the three discourses of
‘Scottishness’, ‘Partnership’ and °Efficiency’ are important to understanding DSM
and Reorganisation and were frequently drawn upon by my interviewees. The first two
discourses are more popular and can be adopted to reject or modify the promotion of
an abstract or generic ‘efficiency’ discourse. Within the ‘efficiency’ discourse, the

promotion of ‘management’ is more acceptable than ‘markets’, although both are

controversial. In practice, a pure ‘education market’ does not exist and is being
resisted. Hierarchy remains and requires consideration also, although the traditional

assumptions of a static and authoritarian hierarchy may be diminishing. Hence, the
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need to consider the potential of networks also. In practice, for differing functions,
between different ‘agents’ and institutions, and over time, a combination of markets,
hierarchies and networks may be emerging. The implications of issues of structure and
agency and their discursive articulation in my findings are explored. It is suggested
that discourse affects the policy, perception and practice of the education system, but
that various discourses may co- exist, conflict and have a dynamic capacity. The

implications for the approach to studying education policy and suggestions for future

research agendas are discussed.

'In ‘structuralist linguistics’, language consists of the ‘presences’ of spoken words, utterances occurring

at certain times, and the ‘absences’ of the unspoken and taken for granted knowledge of the language
and its conventions (Giddens 1981:170).

2Giddens proposes two forms of methodological bracketing. Firstly, institutional analysis defined as:

Social analysis which places in suspension the skills and awareness of actors, treating
institutions as chronically reproduced rules and resources. (Giddens 1984:375).

Secondly, strategic conduct analysis defined as:
Social analysis which places in suspension institutions as socially reproduced, concentrating
upon how actors reflexively monitor what they do; how they draw upon the rules and resources
in the constitution of interaction. (Ibid:378).

Cohen (1989) and Stones (1991) argue the above approaches are not fully adequate. Cohen (1989:89)
advocates a further methodological bracket of:

In what I call systems analysis, temporary brackets screen off both the structural properties of
social systems and the contingencies of interactions that depart from institutionalised routines.
What remains in view is the ordering and the articulations between interactions in time and
space.

Stones (1991:676) proposes “the notion of strategic context analysis as sister to strategic conduct

analysis’’
it is possible to distinguish the analysis of the strategic context from the analysis of strategic
conduct as a whole. The category of knowledgeability is, of course, implicated in both
strategic conduct analysis and strategic context analysis. The difference is that in the first case
it tends to lead us back to the agent herself, her reflexive monitoring, her motives and her
desires, while in the second case we are led more clearly outwards into the social nexus of
interdependencies, rights and obligations, and asymetrics of power. Strategic conduct analysis
would be used if the explanandum called for a knowledge of the motives, knowledgeability,
skills (beliefs, purposes, intentions, etc) of given actors, whereas strategic context analysis
would be used where the problem being addressed called for a knowledge of the strategic

terrain which faces or faced an agent which constituted the range of possibilities and limits to
the possible.

Although Stones (1991) work offers development as he notes himself further work is required. The

fundamental problem remains in moving from the abstract and complexity of structuration theory to a
specific and applied research project.
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> Sayer (1992:5-6) provides a competent and concise outline of the key dimensions of realism in

philosophical thought:
1 The world exists independently of our knowledge of it.
2 Our knowledge of that world is fallible and theory- laden. Concepts of truth and falsity fail to
provide a coherent view of the relationships between knowledge and its object. Nevertheless
knowledge is not immune to empirical check, and its effectiveness in informing and explaining
successful material practice is not mere accident.
3 Knowledge develops neither wholly continuously, as the steady accumulation of facts within
a stable conceptual framework, nor wholly discontinuously, through simultaneous and
universal changes in concepts.
4 There is necessity in the world: objects- whether natural or social- necessarily have
particular causal powers or ways of acting and particular susceptibilities.
5 The world is differentiated and stratified, consisting not only of events, but objects,
including structures, which have powers and liabilities capable of generating events. These
structures may be present even where, as in the social world and much of the natural world,
they do not generate regular patterns of events.
6 Social phenomena such as actions, texts and institutions are concept- dependent. We
therefore have not only to explain their production and material effects but to understand, read
or interpret what they mean. Although they have to be interpreted by starting from the
researchers’ interpretations of them. A qualified version of 1 therefore still applies to the social
world. In view of 4- 6, the methods of social science and natural science have both differences
and similarities.
7 Science or the production of any other kind of knowledge is a social practice. For better or
worse (not just worse) the conditions and social relations of the production of knowledge
influence its content. Knowledge is also largely- though not exclusively- linguistic, and the
nature of language and the way we communicate are not incidental to what is known and
communicated. Awareness of these relationships is vital in evaluating knowledge.

8 Social science must be critical of its object. In order to be able to explain and understand
phenomena we have to evaluate them critically.

* “Neither the macro nor the micro tradition within the sociology of education has been very successful
in developing and testing theories about educational institutions and processes. Indeed this enterprise
itself has often been dismissed as positivist. Many sociologists of education have concerned themselves
with developing general macro theories, but few have subjected these to serious test. Indeed, such
theories have rarely been developed to the point where the claims they make are clear enough to be
tested (Hargreaves, 1981). Interactionists, phenomenologists and ethnomethodologists, on the other
hand, have been primarily concerned with describing, albeit in a theoretically informed manner, the
perspectives of teachers and pupils and the process of classroom interaction. While they have produced

some interesting ideas, once again these have not been systematically developed or tested”.
(Hammersley 1984:318- 319).

> “People’s experiences in the past give them a certain perception of the world which helps them to
come to an understanding of the present. You feel attracted to a specific discourse because you
recognise some vague notion of how you saw the world in the past. However, there is an element of
anticipation as well. The discursive interpretation of the present which appeals to you, always relates to
some element of strategic thinking and anticipation of the subject. People do not usually feel attracted
to a discourse which excludes them. They ‘join’ the discourse because they can see their future role in
that context. This is where the circle closes. The discursive ‘choice’ is a reciprocal matter: a discourse
is composed to attract certain actors, and actors are attracted because they have to anticipate how to get

on in life. Discourse gives them this sense of direction. As such, discourse relates the psychology of the
individual actor to the structuring capacity of the hegemonic project.” (Hajer 1989: 40).
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PART 1:

PLACING DEVOLVED SCHOOL MANAGEMENT
AND LOCAL GOVERNMENT REORGANISATION

INTO THEIR HISTORICAL ‘CONTEXTS':

ISSUES OF DISCOURSE, PROCESS, PRACTICE AND POLICY ‘'TEXT’
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CHAPTER 2
THE SCOTTISH EDUCATION SYSTEM FROM ITS ORIGINS TO THE
1970s: THE DISCOURSES OF ‘SCOTTISH MYTH’ AND ‘PARTNERSHIP’

This chapter places the development of the Scottish education system, in particular the

roles of schools and local government, within its historical context, from origins to the
1970s. This requires consideration of the practical developments linked to statutory
and policy developments. However, it is not merely a question of physical changes,
but also the perceptions, discourse, values and ideology associated with the nature of
the education system. Although these elements can be treated separately, they have

implications for each other and for a fuller understanding of the education system.

Existing analyses considering the historical development of the local government and
education systems tend to treat them separately. In order to understand the combined
impact of DSM and Reorganisation, it is necessary to combine consideration of
education and local government as far as possible. This is a complex task, made more
difficult by the magnitude of developments and policies inherent in their historical
developments. Therefore, this chapter does not offer a fully comprehensive review of
all the practical developments of both systems and associated analyses and discourses.

Rather the material selected focuses on the pertinent issues of the roles of schools and

EAs, plus the relationships between them.

The ‘distinctiveness’ of the Scottish education system is considered. The purpose is to
explain why the Scottish education system can be treated as separate from the English
& Welsh systems. The chapter then outlines and analyses the practical developments
in the education and local government systems, plus the associated discourse and
ideology. It is posited that there have been three essential discourses adopted that can
be linked with certain periods of practical development. Two of these discourses form
the bulk of the present chapter: firstly, the origins of the Scottish education system and
the ‘Scottish myth’; secondly, the post- war system and the ideal of ‘partnership’.

However, changes and challenges to these perspectives and practices emerged since

the 1960s. The ‘break down of consensus’ and attempted reforms during the 1970s are

considered. It is posited that the beginnings of a discourse of ‘efficiency’ emerged
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during this period. In practice, a clear demarcation between the three discourses 1s not
accurate. Nevertheless, for the historical periods outlined, the associated discourses
had greatest prominence at these particular times. These discourses served to not only

explain the system, but also represented an ideology of what the system was and

should become.

The Distinctiveness of Scottish Education

There is a long- standing assumption that Scottish education can be treated as distinct
from the rest of Great Britain. In its historical origins, legal status and administrative
arrangements Scottish education is distinct A further element is the education
system’s location in a peculiar Scottish political, civil and educational culture. These
beliefs in the ‘distinctiveness’ of Scottish education are pervasive influencing both the

accepted practice and conceptualisation of the Scottish education system.

Scotland was an independent country until 1603, when the crowns of Scotland and
England united. In 1560, John Knox’s First Book of Discipline advocated universal
elementary schooling. Hence, the rise and spread of parish schooling throughout
Scotland in the 16™ and 17 centuries. This separate system of Scottish schooling was
retained after the 1707 Act of Union, whereby the Scottish and English parliaments
were united and located in London. The Act of Union maintained ‘local autonomy’
for Scotland in education, church and law (Parry 1987). This signifies the importance
of the Scottish education system to the Scottish people. The links between the legal,

religious and educational systems were pervasive and established. From its origins,

the Church played a vital role in the provision and development of Scottish education

(McPherson & Raab 1988). Whereas, in England, the state assumed the essential role
in education system’s origins (Chitty 1992).

The precise nature of ‘local autonomy’ was unclear. As the system evolved, Scottish
demands for recognition of their needs and the administrative requirement for a more
coherent and efficient approach brought this issue to the forefront, resulting in the
creation of the Scottish Office in 1885, located in London until 1939, when it moved
to Edinburgh. The extent to which the Scottish Office was intended to appease and
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institutionalise Scottish complaints, rather than as a source of empowerment remains
controversial. Fundamentally, “The Scottish Office is ultimately a Whitehall
department” (Parry 1987:129). Hence: “the ultimate decision- making powers over
everything, including the functions devolved to the Scottish... Office... (remains) at
the UK. level.” (Keating 1976:133). The Scottish Office is a creature of the U.K.
Parliament, headed by a member of the British Cabinet and subject to the scrutiny and
norms of the British civil service. In its manner of operation and priorities: “The
Scottish Office derives functional policies from the United Kingdom context” (Parry
1987:133).’

The administrative distinctiveness of the Scottish education system was generated by
the creation of the Scotch Education Department® (SED) in 1872. The SED became
part of the Scottish Office, but preserved some functional autonomy. The extent of the
SED’s autonomy was eroded by greater organisational, financial and personnel
integration since 1970 (Parry 1987). Hanham (1965: 206) argues that historically the
location of the SED in England and its relationship with the English Education
Department was such that the latter “steadily worked for the assimilation of Scottish
and English education”, thereby eroding autonomy. Despite the relocation of the SED
to Edinburgh, some contemporary analysis indicates a substantial inter- relationship
exists (Macbeth 1984, McPherson & Raab 1988). There is popular belief that a
distinctive approach to Scottish education remains. However, one must be aware of
the location of the SED within the wider British administrative and governmental

machinery, which constrains the scope for autonomy.

A separate administrative and institutional apparatus for Scottish education exists.

This has a historical basis, e.g. the creation of Her Majesty’s Inspectorate (HMI)

located in Scotland from 1840. There are more recent examples, with developments in
the 1960s being cited as the continuing distinctiveness of Scottish education: e.g. the
Scottish Examination Board (SEB); the Scottish Consultative Committee on the
Curriculum (SCCC), and the General Teaching Council (1965)3. However, recent

changes to all these bodies have reformed their nature and purpose, increased central

control and promoted accountability.
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Most legislation affecting the Scottish education system is embodied in separate
legislation from that affecting England & Wales. However, the general similarity of
policy and timing is striking (McPherson & Raab 1988). There is a trend of proximity
of policy between these nations, with England generally pre- empting Scotland. There
are two qualifications necessary. Firstly, in recent years, there has been evidence of
English legislation containing a section affecting Scotland, e.g. the 1988 Education
Reform Act. Secondly, when one looks at the legislation affecting local government,
this is often introduced in Scotland before England, e.g. the Council Tax and
Reorganisation - both are noteworthy for their controversial nature and the perception
that their introduction was an experiment prior to consideration of implementation in
England and Wales. In the main separate legislation does exist. However, this
obscures the similarity of policy pursued throughout Britain. Nevertheless, as with
DSM, subtle but often significant differences within the overall thrust of policy
between England and Scotland can be discerned (Arnott et al 1993a, Armott & Munn
1994, Clark & Munn 1997, Raab er al 1997). There is the possibility also that in the
processing of policy through perception and into practice, variations may emerge. The

scope for separate legislation, like the administrative arrangements, enables

distinctiveness but does not guarantee it.

The distinctiveness 1s not merely structural and institutional factors. There are

differences that can be accorded to agency- level, especially the ‘policy community’:
many aspects of continuity and change after 1945 have been common to both

countries (Scotland and England), arising either directly from the commerce of
people and ideas. At the same time, however, Scottish educational policy has
been made by its own cast of characters, in its own setting and, for the most
part, with its own script as well. We find in it, therefore, both the particulars of

Scottish experience, and also the themes of British experience realised in

particular Scottish form. (McPherson & Raab 1988: x).
Policy does not have to be exclusively Scottish or British but may contain elements of
both. It alerts us also to the importance of human agency. This agency level is not only

individualised, there is collective action and consciousness. There is a belief that
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Scotland has a distinctive political and civil culture that manifests itself in a peculiar
Scottish educational culture, which in turn re- enforces the original underlying
Scottish culture. McPherson & Raab (1988: 36- 37) explain the practical outcome of
this approach:
A further distinguishing feature of Scottish education has been its emphasis on
a national, public, system (Saunders 1950)...Scottish liberalism had little
patience with the English view that the involvement of the state in educational
provision at levels above the elementary should be minimal, and that provision
of secondary education in particular should be left to market forces.
A distinctive Scottish culture has manifested a distinctive purpose and practical
approach for Scottish education, which in turn has generated a distinctive manner of

perceiving and conceptualising the system.

The Origins of the Education System and the ‘Scottish myth’
Based upon the moral principles and practical advocacy of John Knox’s 1560 First

Book of Discipline universal elementary schooling was to be based on parish
provision and to enable movement through secondary schooling and university where
a student was able. The system of parish schooling emerged and developed throughout
the 16™ to 19" centuries receiving international acclaim. The purpose was the moral,
spiritual and academic development of the individual and, cumulatively, the creation
of a better society. At this time “there was virtually no recognisable system of
organised local government” (SLGIU 1995:12). Burghs existed from the 12"
Century, but these had limited powers and no intervention in the education system,

which was decentralised.

It is to this period that the traditional conception of Scottish education based upon the

discourse of the ‘Scottish myth’ has greatest relevance. The term ‘myth’ does not

denote falseness, but rather as McPherson (1983:218) explains:

Since Durkheim sociologists have often wanted to reserve the term ‘myth’ not
for beliefs that could simply be dismissed as false but for folk stories that had

two simultaneous functions: to celebrate identity and values and to describe

and explain the world in which these are experienced or sought. Public



statements about Scottish education often have the logically dual character of
myth.

The Scottish myth is a description, explanation and celebration:
myth is simultaneously expressive and explanatory. It is about hearts and
minds. It asserts i1dentity, celebrates values, and explains the world through
them. (McPherson & Raab 1988: 407).

The Scottish myth is not simply an analysis of the education system, it 1s an emotive

appeal to the practice and perception of this system.

According to the myth, Scottish education is intrinsically different because it

emanates from, and is located within, a distinctive Scottish culture:
... some are inclined to mythologise the past and even the present of Scottish
education, claaming that it has always been a democratic and egalitarian
system, with a broad humane general education for all and prospects for
advancement for the ‘lad o’pairts’ to climb the ladder of achievement, through

sheer ability and determination, regardless of social class or background.

(Scottish Centre for Economic and Social Research 1989: 1)
The key points are the democratic, egalitarian and broad approach of Scottish
education (Gethins et al 1979). Historically, Scottish education strived to provide free

and open public education. Unlike England, class was not a deciding factor

(Robertson 1984). This democratic and egalitarian nature is popularised by the image
of the ‘lad o’pairts’. He was an intelligent boy to whom the Scottish system offered
the opportunity for education and advancement, ideally to university and on to a

professional career. While based on ‘equity’, this is linked to ability as Scottish

education is essentially mentocratic.

The Scottish myth combines a focus on collectivism and individualism. The example
of the lad o’pairts “illustrates two separate strands of Scottish egalitarianism: a
solidarity, collectivist strand, and an individualist one” (McPherson & Raab: 407).
While opportunity was open to all, advancement was based on ability. Class may not
have been the deciding factor, but intellectual aptitude was. Yet, this was viewed as a

fair system:
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Thus the myth offered a reconciliation of two potentially conflicting ideals of
society. One stressed individual advance upwards through society’s ranks to

positions of leadership. The other stressed harmony across its ranks. (Ibid).
Individual aspirations were accommodated within a collectivist system through the

emphasis on assumed objective merit.

The breadth of Scottish education relates to its content and provision. The ‘democratic
intellectualism’ relates to the strong generalist tradition in Scottish universities
(McPherson & Raab 1988)*. This preference for broad- based education influenced
the traditional curricula adopted in schooling. McPherson (1983: 219) claims this
manifested a perception of a ‘liberal’ pedagogy as integral to general education. A
belief in “looking at the whole before the parts” was intrinsic to the Scots psyche
(Robertson 1984: 239). As was a belief in the value of education (McPherson 1983).
Scotland’s history of poverty and struggle instigated a common desire for education to
improve people and their life chances (Scotland 1977, Paterson 1983). Hence, belief

in education to improve individuals’ abilities and opportunities through collective and

equitable provision:
... the most prominent characteristic of Scottish education, in its origins and in
its sustaining philosophy, has been the assumption that it exists to serve the

whole community... a social rather than a consumerist approach to education

policy. (Scottish Centre for Economic and Social Research 1989: 14- 15).
This collectivist approach has been pervasive due to both Scotland’s culture and its

physical smallness enabling a national consciousness to be fostered and flourish, plus

facilitating ease of centralised provision and control (Boyd 1997, Scotland 1977).

The myth provides a view of the practical workings of education, plus propositions
about its implications for the inter- relationship with the social order:
The myth is an interconnected system of values and beliefs that both celebrates
national identity and explains how that identity is realised in, and reproduced
through, the national system of public education. The myth thereby invests
with meaning the peculiar features of that system... These institutions are

interpreted as the product of a historical endeavour to construct a society in



which differences of rank, such as they are, derive solely from differences in
merit, determined by education. The various parts of the system of values and
beliefs are held to be logically related in some sense: ‘We have an interest in
the common man, therefore we have an interest in a broad education’. The
myth, in other words, has a dual status as a statement of values and as a set of
proto- scientific statements about the social world. It shapes the consciousness
of the actors in the separate parts of the system, makes the world intelligible to
them, and makes their actions intelligible to others. It thereby facilitates
collective action, but only within certain limits.(Gray et al 1983: 309).

The myth has a pervasive character. It is not simply the description of factual

practices, but the construction of a specific discourse.

The power of the myth as collective belief and perception is demonstrated in
McPherson and Raab’s (1988) ‘Kirremuir Career’ thesis. Their analysis of the
relatively closed and coherent Scottish policy community in the post- war period
demonstrates that prominent head teachers, HMIs and SED Officials believed in and
promoted the Scottish myth. Their career paths and experience bred a personal
experience of and belief in the Scottish myth. Teacher training colleges were filled
with working- class people who had gained advancement through the university
system, hence re- enforcing the belief in a democratic, meritocr<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>